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INTRODUCTION: PERFORMANCE EVALUATION AND LOCAL PUBLIC
SERVICES

The provision of public services at local level implies the use of considerable financial resources
which tend to increase in order to match the demand for services. The latter swells, in terms of
quantity, because new needs appear and other acquire greater importance and the number of
users increases;, and also in terms of quality, because users wish the offer to improve and
diversfy.

The results attained, i.e. the services offered to citizens, are not necessarily proportiona to the
financial effort incurred, nor to the commitments of loca authorities and their services.
Increasingly important financia congtraints and a growing attention paid by citizens to the use of
public resources, imply taking the necessary measures to attain an optima level of service
provision performance.

Nevertheless, loca public services performance evaluation can encounter opposition; first from
the elected representatives who fear a misuse (for electoral purposes) of performance evaluation
and who tend to consider such assessment as an intromisson in the exercise of their
competencies, secondly, from the staff of the service in question, who may fed questioned and
judged. This opposition can only be overcome if the goal's pursued with performance evaluation
and the reasons that justify it are really understood and accepted, and if there is common
agreement on the notion of “performance’ applicable to loca public services.

1 Reasonswhich justify performance evaluation of local public services

There are three reasons for periodic local public services performance evaluation. Firstly, such
evaluation is a preliminary condition of any effort to rationalise service management. Secondly,
it alows policy makers to improve their control over management and to take appropriate
decisions while deciding on policy implementation. Finally, it fosters transparency of the public
action.

Concerning rationalisation of local public services management, performance monitoring
ensures that managers master the necessary information to define appropriate production
strategies (in terms of diversity, amount and quality of the services provided).

It is a question of better knowledge of the service situation with a view to quicker detection of
possible service failures. It is aso a question of better observation of users reaction to choices
made and the evolution of users needs, in order to re-orientate the public action on time and to
ensure coherence with the needs.

Periodic performance evaluation can foster information and experience exchanges among
services of different municipalities. Such exchanges- and the comparison of the options taken,
methods employed and results attained - are a powerful tool for rationalisation, as they offer the
services with lower performance the possibility to acquire the know-how they are lacking.
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In addition, performance evaluation allows the authority's effective control over the services
it isresponsible for, by means of an ex post use of the performance evaluation system.

But, at the same time it allows policy- makers to take the appropriate decisions on policy options
about local public services. This ex ante use of performance indicators has a definite influence
on the political behaviour of the political class as a whole, since it allows for target definition
and objectives establishment which are subject to verification.

Indeed, thanks to the information that performance evaluation provides, namely the correlation
of services provided to users expectations, local authorities are able to establish prioritiesin the
field of local public services and decide on the available resources allocation resulting there
from.

This information is most useful while policy makers have to decide on loca public services
management methods, namely while examining the suitability of choosing a private contractor
instead of a direct management regime. The actua choice of the private contractor, the contract
renewal or its cancellation, should be based on management results and their comparison with
the results attained by other services under similar conditions.

In addition, local authorities are not the only ones to hold an interest in this field. A better
knowledge of local public services, of the needs they try to satisfy and of those still not satisfied,
and of the resources used, can be a guidance for national authorities when deciding on support
and subsidies.

Findly, performance evauation fosters the transparency of the public action. Indeed, the
meaning that the term performance acquires in the area of local public services presupposes that
any effort for improvement has to take into consideration users needs and implies a better
information to users, as well as their involvement while making choices.

Performance evaluation and information policy support each other. Performance evauation
provides citizens with information about goas, costs and results of loca public services. This
information allows citizens to have a concrete influence on the providers of the service and
generates usars feedback. Thus, performance evauation intensifies the relations between
services and their users and transparency becomes a means of enhancing the qudity of these
services.

In short, performance evaluation serves a the same time the interests of managers, policy
makers and users. If used correctly, it contributes to the strengthening of local democracy.

2. Notion of performance applicableto local public services

Is it suitable to apply to loca public services the same performance criteria that is gpplied to
private business or, on the contrary, it is necessary to leave aside dl references to these criteria
and seek an altogether different approach? In addition, is it possible to follow one single
approach while local public service are so diverse? It seems that these questions can only be
answered if one consders the role and the position of loca public service in society.
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In this connection, local public services are directly or indirectly called upon to further economic
development and socia welfare. Somehow they are located at the crossroads of the competition
logic and the socid logic. It is necessary to attain a balance alowing for the conjunction of the
competition and the socia logic, often perceived as contradictory forces.

The competition logic is imposed on loca public services of a commercia or industria reture.
For these services, the presence of private companies which may provide the same services
makes a management based on the cost-effectiveness criterium and on the improvement of the
service provision quality indispensable.

However this logic applies aso to the other services, the moment the financial alocations are
limited. In addition, citizens increasingly compare their municipality quality of life with that of
other municipalities in the same region, country or in other countries. Local public services are,
therefore, forced to compete among themselves, whatever their nature.

There is a certain danger of overlooking or forgetting the social cohesion role that local public
services are called upon to exert. When it becomes the ultimate aim, cost-effectiveness is in
conflict with the social logic. If they shall not betray their role, local public services should be
ingpired by the solidarity value which implies choices on the extent and the nature of the
services provided conducted by the public interest and not by the profit principle.

This does not mean that competition logic and socia logic are contradictory, but only that it is
necessary to achieve the best equilibrium between them, i.e. cost-effectiveness and solidarity
value have to be conciliated.

Therefore, loca public services performance should not be defined and evaluated exclusively
in the same way as in private business. It depends on the balance to be struck between two
requirements:. the respect of financial constraints and the response to citizens-users needs. This
balance shal not be struck in the abstract and it has to be struck by policy makers in view of the
situation of their municipalities.

The criteria to be considered, as in the case for private business, can be abridged to three
principles. effectiveness, efficiency and economy. There is however a mgor difference, in the
case of public services, effectiveness depends on social, rather than economic parameters.

Thus, the procedure to optimise loca public services performance comprises: firstly, a correct
evaluation of needs; secondly, objective definition and setting up of programmes in coherence
with the needs established; thirdly, search for an adequate quality of the services provided in
view of the needs; and finally, the search for better productivity and less cost in the provision of
these services.

Such a procedure implies the use of indicators in order to appraise the situation of the services
concerned and to monitor their development. The present report therefore aims at presenting the
approach of different countries in the use of performance indicators in loca public services,
highlighting good practice examples and providing examples to policy-makers who envisage
introducing performance evauation systems or who are faced with problems related to the
setting up of such systems.
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PART ONE: PERFORMANCE INDICATORS: OBJECTIVE EVALUATION
INSTRUMENTSAPPLICABLE TO LOCAL PUBLIC SERVICES

A. Introduction to performance indicators

Loca administration in all countries makes up budget and accounts — generally on a rather
detailled level. Costs and use of labour activities are controlled by managers and political
assembliesin al countries. The input side of the production has been in focus in most countries
for along time.

A new trend is to focus more on the output side. What is actualy produced? Is production
efficient? Is the quality of services going up or down? Do we reach the goals for activities?
Performance indicators are developed to give some answers to those questions.

1 Definition and characteristics of performance indicators

In general, an indicator is a numeric result of a measurement of some kind. Sometimes a
performance indicator could be ayes/no parameter, or a short attribute defining a service.

Performance indicators are used for evaluating the results of an activity and, at the same time,
for expressing this activity in terms of, for instance:

- volume and quality of service provision;

efficiency (relation between input and output);

- effectiveness (output contribution to final objectives);

- cost-effectiveness (costs in relation to output or fina objectives).

They reflect the particular dimensions of performance which can be measured or strictly
evauated, they are regularly collected/calculated at reasonable costs and are comparable over
time. Produced data could be used for analysing and comparing costs over time and between
services, development of production over time or corresponding results from other similar
organisations.

2. Possible data sourcesfor performance indicators

In order to establish performance indicators, it is often possble to use existing information.
However, sometimes new data has to be collected, for example via questionnaires.
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a) Data on inputs

Costs Information on costs in accounting systems is generaly structured for following up
budgets in terms of departments, wages and expenses. But given that performarce indicators
refer to a given service or activity, costs generaly have to be structured in relation to activities,
servicesor gods.

Thus use of cod-related performance indicators often leads to development of accounting
regulations and systems. Furthermore, if costs for alocal service should be compared with costs
in other organisations, the elements for the calculation and the accounting regulations must be
the same. Therefore, co-ordination between municipalities is necessary in this matter.

Use of resources. Asin the case for costs, the use of personnel has to be related to the actual
activity or service instead of the department. Time reporting systems could be used for this, but
caculations are generally accurate in most situations.

b) Data on outputs/outcome

Current information routines on production. Data on output could normally be found in current
information routines generally used for planning, production control, calculating fees etc. Most
municipalities have information on number of pupils at school, kilometres of roads maintained,
passengers transported on local buses, number of fires put out, etc.

However, the first step in performance management is to make a total list of output services.
Such a study will, in many cases, expose the fact that output for some services is unknown. In
these cases new data has to be collected. Also, the total picture of the whole production is not
always put together and followed up in a comparable way from year to year. A systematic
exploitation of existing information is the first step in using performance indicators.

Satistical routines. Statistical data has an advantage - they are well defined, they are
comparable on a national level or on a regiona level and they are available in databases.
However, if information has been collected for statistical purposes, it sometimes has to be
adjusted to be more accurate as a performance indicator.

Questionnaires. The reports show that questionnaires are used extensively for collection of data
of more resident oriented services. The satisfaction level of users could be investigated through
guestionnaires, interviews, user panels and so on. The United Kingdom probably has the most
experience in thisfield.
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When questionnaires are used to obtain information for use as performance indicators, they have
to be carefully designed. The same questions have to be asked in the same way for severa years.
The same population must be addressed, for example by a random selection of users. A change
in formulating the question, or a change in the addressed population, can totally change the
results.

Soecial surveys. The fina outcome of an activity, performed by a municipdity, generaly is
evaluated by the effects on the society as awhole. The final outcome of kindergartens could, for
example, be found in areas like effects on children, parents who can take jobs, tax-income for
the municipdity, equaity between men and women, etc. Generally these effects on the society
have to be studied in special surveys using a variety of input sources as well as models for
analysing.

) Environment variables

Sometimes environmental variables could be used in congtructing performance indicators -
quality of water or traffic noise for example.

Another kind of variable is to relate information to inhabitants (e.g. employees per 1 000
residents or doctors per 1 000 residents).

d) Other data

Information could aso be found in administration, financial systems, special studies, etc. Below
are some examples of thiskind of data:

- information on type of service (freefat a charge, by law/voluntary, etc.);
- information on type of producer (municipal, private, etc.);

- turnover or other indicators in financial management;

- charges and fees in relation to services, etc.

3. Analysis of some performanceindicatorsthat could be applied to local public services
a) Volume of service

Usudly data is avallable on the volume of loca public services. number of passengers
transported, number of library visitors, number of applications or decisions, etc.

This data could be used in a more systematic way. This information could be given a more
central position in annual reports and presented together in time series to make better use of the
information.
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b) Cost per unit

Cogt per unit is a powerful performance indicator. This indicator is easy to understand by the
public and by nornprofessiona political representatives. For example the annua cost/pupil at
school could be related to other schools (in the same or in another country).

In some countries, figures on “cost per unit” are collected and published on a comparable way
on a nationwide scae. This is the case for example in Denmark, Sveden and Norway. There is
also agrowing interest in comparing costs per unit between countries.

Cost per unit is the base for productivity studies. In a productivity study this vaue is compared
over time and modified with an index to eliminate the effects of inflation. Also adjustments for
quality changes should be done. It is very vauable to be able to compare productivity
development for various local services.

In more technical areas the “cost/unit” indicator is often used and has been for along time. Most
municipalities know the cost per 1 000 litres of water produced or the cost of collecting waste
per house. When services are provided to users at the full price, thisindicator is very accurate.

For other services however, this indicator could be difficult b present. Existing accounting
systems do not always provide cost information in relation to a particular service. The troubleis
to define the output unit. What is the output production unit in services like care of elderly
persons? The process of developing relevant and reliable “cost per unit” indicators could take
severd years.

) Quality indicators

In order to define service quality, it may be said that it represents the extent to which the nature
of output and delivery meet user requirements. Important factors are timeliness, accessibility and
continuity of service and level of comfort and courtesy in obtaining the service.

Sometimes, however, activities performed by municipalities also have other goals besides
making the single user satisfied. Gartain common objectives must be fulfilled - the service
should be carried out within economic restrictions, members of the municipality should be
treated equally, supply of service should focus on needs rather than on demand. The level of
consumer satisfaction cannot be the sole quality indicator. Other factors also have to be
considered.

In some technical areas measuring quality is reasonably easy. Quality in supply of eectric power
is mainly no interruptions and could be measured by technical equipment. Collection of waste
could be measured by number of complaints for late collection or untidy handling.
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But what is qudity in care of elderly or teaching pupils a school? There is no single
performance indicator available in these cases. And who should determine the quality - the
producer, the user or a group of experts? Case studies show a variety of interesting approaches.
Municipalities in several countries are working with projects of “Quality management”. These
projects represent a shift from traditional administration based on rules and procedures, to a
more client/customer culture. These programmes will often lead to development of operational
goals and measuring techniques.

Accessibility. Accessihility is a form of quality indicator. Goas could be set and measured in
many ways. Some examples are:

- library opening hours;

- waiting time for a place in anursng home;

- percentage of pupils having their first choice of education in secondary school;
- percentage of industries given help for protection of environment.

Consumer satisfaction level. To evaluate the consumer satisfaction level of service production, it
is generaly necessary to ask the users. In the United Kingdom there is a systematic effort to
tackle this problem. The users are requested to answer detailed questions - “Do the dustbin
collectors leave the area clean and tidy? Do they close the gate?” and so on. From this, an
overal satisfaction index could be monitored.

In Norway the market research ingtitute has developed a nationa survey instrument measuring
consumer satisfaction of many local and central government services.

In Swveden the same kind of survey is made by the Swedish Association of Local Authorities. In
addition, in the municipality of Nacka, Loca Government have set explicit goas for most
activities. Every goa should be measured by a set of performance indicators. For example “At
least 80% of parents and 60% of pupils should be satisfied with the school and school
environment”. The goad is evauated by questionnaires annually.

Another type of user surveys are attitude surveys and need surveys. An attitude survey seeksto
evauate the perception of the service supply. These studies can explain why changes in
consumer satisfaction level occur. Need surveys am a mapping living conditions and the
present and future service needs of the residential population.
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Examples of quality indicators for a complex service. For more complex services, different
elements may come into play for measuring quality. For example, as regards education, the
following may be considered:

- test results and reports;

- average number of pupils per class,

- percentage of pupils accepted in the next education level;
- percentage of examinations and dropouts;

- education level on teachers,

- speciad courses and leisure-time activities available;

- standard on premises and equipment;

- access to computers,

- speciad services for the disabled;

- pupils and parents level of satisfaction.

There aso are reported methods to evaluate quality in central administration and other parts of
the organisation with more complex tasks.

d) Quantitative relations between service offered and demand

Supply and demand for technical services, like energy and water, could often be measured by
smple means. However, what is the actual demand for child-care or hospital operations? It
depends on service available, charges, aternative services and severa other factors.

Sometimes measuring the queue for a certain service is possible. How long does a patient have
to wait for an operation? This is a smple measurement, but those who stand in a queue can have
very different needs. Sometimes more sophisticated performance indicators have to be found. It
takes many considerations to define performance indicators for a supply/demand relation.

€) Effectiveness

Effectiveness is probably the most important factor for public services. Services may be
provided economically and efficiently but if they do not achieve their intended objective, the
resources used could be wasted. However, this is a more difficult area of performing
measurement, mainly because of difficulties in defining goals/objectives. Political intentions
must be interpreted into more operationa gods - a difficult process. In addition, the relation
between a particular output and a particular goal/objective can be difficult to establish.

Effectiveness must be separated from efficiency. In constructing a new road, efficiency might be
measured by cost per kilometre. Effectiveness in this example is costs in relation to reduced
travel time, reduced transport costs, reduced number of accidents, etc.
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In the reports from different countries there are amost no examples of performance indicators
reflecting effectiveness from areas like education, socia welfare, health-care, care of the elderly
and other costly activities. However, effectiveness can be inferred in broad terms from other
indicators. If there are relevant and reliable performance indicators available, more complex
studies of effectiveness will be easier.

B. Practical use of performanceindicators for the assessment of local public services
1 I ntroduction from the above or from the bottom

Who should develop performance indicators and initiate the use of them: the government, local
authorities or local production units themselves? There is no single answer. The need for cost-
control in local authorities is sometimes the first step in developing performance indicators. In
other cases the national leve is very active in enhancing devel opment.

In Germany the public sector modernization has a “bottom-up” character with a variety of
elements from individua and group approaches. Severa local authorities pursue the
development of comparable measures. The Association of Local Authorities for Administrative
Smplification (KGSt - Kommunale Gemeinschaftsstelle fur Verwaltungsvereinfachung) in
Cologne is planning to establish a co-ordinated activity to enhance the possibilities of
comparison which are so far limited.

A centralised approach facilitates the globa application of performance evaluation but can give
problems with acceptance from local authorities. In order to overcome this difficulty,
consultations between the state and local authorities with a view to a better understanding of
each other are advisable.

In the United Kingdom the Citizen's Charter initiative is an example of this centralised
approach. However, despite the fact that it congtitutes a top-down approach, it was introduced at
a time when a number of municipalities across the country had aready developed ways of
measuring their performance to meet the service commitments made in their own local charters.

Perhaps a good solution would be to launch an interactive process involving the various
managing and political units at local and national level - a mixed approach of “bottom up” and
“top-down”. The degree of self governance and traditions however varies between countries and
there is no genera solution.

2. Approachesfor different objectives

a) Rationalising service management

A first objective for use of performance indicators is to rationalise service management.
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Performance indicators could be used for anadysing of results/outcome vs costs over time and
between services, development of production over time, corresponding results from other similar
organisations, goals or expectations. A genera observation is that performance measurement isa
powerful instrument for improving productivity — “what gets measured gets done’.

If there is a way to show that the same level of service could be produced a lower costs
somewhere else, this will generate actions from managers and politicians to improve the process
of work. Experience from several cases shows that cost could be lowered and quality could be
improved, at the same time. Performance comparisons could be used to find the most efficient
production process and to make adjustments in the less efficient units.

There have been a few international studies comparing loca services, for example within the
Scandinavian countries. The growing interest in making comparisons on the national or
internationa level leads to specific demands on the loca level. The development and the use of
performance indicators will benefit from co-ordination, between municipalities and between
countries.

b) Improving political control

A second objective for using performance indicators is to improve political control over the
management of services.

In some countries there is a problem with increasing local differences in local welfare services.
Performance indicators could be used at the national level to monitor the results of the service
production (quantity and quality in relation to needs) and compare these results to national goals
or objectives.

Denmark has probably the most sophisticated system for collecting performance indicators,
costs and statigtical information on a national level and making these data comparable. A
database and a book is published on a yearly basis with al the information for al the
municipalities and regions.

In some municipalities Locad Government sets out measurable goas for al activities.
Performance is followed up by well-defined performance indicators. The case study of Sweden
includes the case of the municipaity of Nacka which, for example, pursues the following overall
goals:

- to satisfy residents requirements where the majority should consider that priorities are
related to the needs, that the personnd is competent and services oriented towards the
user (results measured by survey of attitudes);

- “Municipality should be one of the twenty-five most cost-effective municipalities’
(results measured by financial reports and statistics).

- furthermore, additional goals are set up for every specific activity.
C) Improving the transparency of public action

A third objective for the use of performance indicators is to improve the transparency of public
action.
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Better information to users and the members of the municipaity is essentia for democratic
reasons. It isimportant to show how the tax money is spent and the results of different activities.
It is aso important to inform the public of the choices of service available, quality aspects, etc.

In Denmark some municipalities and regiona authorities have prepared forma codes of civil
rights of home-help services, day-care of children, deadlines for authorities to reply on service
requests, etc. Presently a legidation has been put forward requiring the municipa or regional
council to state its service development objectives for the years ahead. As part of this
requirement, the council is also required to notify the content and scope of those services which
will be offered to the public.

3. Useof performanceindicatorsin local government

It is probably correct to state that performance indicators in most cases are used as
complementary information in management control. In a few municipalities, management uses
performance indicators more formally in planning, budget-procedures and evaluation. Examples
are reported from Germany, Denmark, Sveden and France, but only in a few municipalities or
in limited sectors.

In Denmark several municipal and regiona authorities have prepared formal codes of civil rights
(guarantees) for many loca services. According to recent legidation, goals are to be expressed
and followed up every two years in terms of performance indicators.

In Sweden a few municipalities use performance indicators for politica and administrative
control of most of the activities they are responsible for. This is the case in the municipality of
Nacka for example, mentioned above.

Communities in France rarely have at their disposal instruments to measure the performance of
local public services. Some magjor cities however have accounting methods for recording the full
costs of local services. The town council of Asniéres uses “performance charts’ with forty-nine
indicators. Other towns and municipalities also use performance charts.

In Germany the development of performance indicators has reached high levels in a number of
municipalities'towns. In member towns of the “Bertelsman-Foundation Group” performance
indicators are established in al fields and measurements have started in most areas. For example
“Saarbruecken” isworking with a Total Quality Management (TQM) approach. Here the quality
aspect isin the focus of measuring.

In the United Kingdom the “Citizen’s Charter” initiative has the explicit am: “to make public
services answer better to wishes of their users and to raise quality overal”. At present, there are
forty main charters covering all the key public services, setting out the standards of service
people can expect to receive. There are also numerous local charters covering loca service
providers. The publication of local authority performance indicators is a Citizen's Charter
commitment brought into effect by the Loca Government Act 1992.
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4. Use of performanceindicatorsin national government

In Denmark the Ministry of the Interior publishes a book on “Loca Authority Key Datd’. This
book has been published since 1984 and contains information on each municipality’s local
services and performance indicators related to these services. The Ministry of Social Affairs has
apublication “The Sociad Map of Denmark”.

The same type of information is available in Sweden, where the Ministry of Finarce also makes
an annua report to the Parliament on the performance in municipalities and county councils.
Output indicators are published by central agenciesin a comparable way.

In Spain there is very little information available today on the centra level. Programmes partly
financed by the European Union involve a statutory obligation of evaluation of activities. Thus,
in severa areas performance evaluation is enforced.

In Norway the Cabinet presents an annua report to the Parliament with a set of performance
indicators on local services. Norway also maintains a data base that combines demographic data,
data on manyears in various sectors, number of users, budgetary data, current expenditures per
inhabitant, performance indicators, potential demand for a particular service, availahility, etc.

In the United Kingdom the Audit Commission is an “independent watchdog” for loca
government and health service. They have a set of performance indicators to measure economy,
efficiency and effectiveness on a comparable nationa level. The target audience for this is the
public and in genera every person connected with the service provision. Results are published.

In France there was a national major survey made in 1988 that includes data on public services.
Nationa agencies collect some data of local services.

In Germany the development of performance indicators is a bottom-up approach. There are few
comparable data.

5. Areasin which performanceindicatorsare used

Basic performance indicators could be used for most production or service oriented activities. In
technical areas like energy and water supply, handling of sewage, maintaining roads, etc., there
is generaly agood tradition of using performance indicators. The reason is that output is easy to
measure, performance figures are used for caculating fees and technical people are trained to
use measured results.
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In other areas performance indicators have a shorter history. Activities like child-care, school,
care of the elderly is often in focus of political interest and new management techniques have
been introduced in production. To be able to discuss and anayse performance and productivity
- paliticians, management and the public need performance indicators.

In the important work on the protection of the environment, it is often possible to define goals
and results in terms of performance indicators.

Attitudes by users and the public are of obvious interest to local government. Techniques have
been developed to measure attitudes in arather reliable matter.

6. Levels of performance indicators used
Performance indicators could be ordered in degree of sophigtication as follows:

Input, output and input/output indicators. Thisis a smple form of showing what is going into a
process and what is coming out. Existing data is used in most cases.

Indicators which are well-defined and compar able between organisations and municipalities. In
this level local services, quality and costs are measured in relation to defined services. Well-
defined performance indicators are used together with certain standards in order to make results
comparable.

Indicators in relation to goals or objectives This level is the most advanced and requires
definition of goals in measurable terms. Performance indicators show effectiveness and cost
effectiveness. Thislevel often requires political decisions, research and advanced studies.

7. Objectives, difficulties overcome and results
a) Objectives
The use of performance indicators in local government has severa aims:

- to show the residents what service they get for the tax money;

- internal control within the local production unit;

- external control — from political assemblies or management;

- audits and comparative studies;

- control of externa private producers of public service — contract stipulations and
following up parameters,

- performance related-wages to individuals or groups;

- provide a basis for condensed reports to Government or Parliament (statistics and
national agency information).
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b) Condtraints on introducing performance measurement

The development of performance indicators shows some typica obstacles and problems, which
are quite Ssmilar in most countries:

- Inadequate skills. Design of performance indicators requires specific skills;

- Unsatisfactorily goal-setting. General goals for activities must be able to break down to
some operational goals. This must be done in dialogue between the politica level and
management level;

- Lack of cost information. Costs in relation to output are difficult to establish for certain
services. Performance management and development of financia information must go
hand in hand;

- Alienation of staff. Promoting performance measurement can be difficult if it is seen
merely as a part of a cost-cutting exercise,

- Lack of interest from political assemblies. Performance measurement could give political
problems when indicators show bad results;

- Consistency and reliability. The trick isto find relevant indicators;

- Existing regulations. Accounting regulations, statistic regulations and established
procedures for reports and control can be an obstacle.

) Results

The case studies show that the use of performance indicators is increasing. In severa countries it
is nationa policy to improve performance management and quality measurement. Performance
management is shown to be a powerful instrument - “What gets measured, gets done’.

Good examples show that problems mentioned above can be solved. The main way to overcome
different difficulties is to improve knowledge. One recommended way is highlighting good
examples on a national and international kevel. Extensive development work is done and much
research isgoing on in thisfield.

Some political representatives think that performance management is a good tool to control
activities. Others have the opposite opinion. Given the same activity some municipalities have
better experience than others. Probably there is arelation between the effort to develop measure
methods, educate personne, political back-up and the degree of positive experience.
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The main objective of performance measurement in public organisations is to support better
decision-taking leading to an improved outcome for the community. Other objectives (improve
performance or qudlity, cutting costs, inform the public, etc.) are derived from this. In some
municipalities, activity for informing the public is stressed. In other municipalities the use for
local management isin focus. In some countries the use for nationa following-up-activities and
comparisons between municipalities is important.

Better performance information could be used on a national level to support a politica
discussion of the need for changes in laws, the genera size of grants and financia equalisation.

In some countries the local services produced by municipalities meet competition. One form of
competition is privately financed (contracting-out) services as an dternative to in-house-
production. Local government can choose between internal and external producers of the same
service. The competitive situation makes every local service-producing unit eager to measure
production, quality, user acceptance and costs.

Installations of computer systems provide an excellent opportunity for modernising service
management and introducing performance indicators. When introducing support systems for a
certain activity, data is collected and processed in a standardized way. In a few cases there are
nationwide systems for collecting local data on a detailed level.

8. Perspectives for evolution

Performance management is a trend that will be in focus for many years. Nevertheless, the
method will probably be more influenced by political or human/cultura factors in the future.
The process of introducing performance management will take many years - and most countries
are just beginning.

Development of performance indicators can be seen as a technical process. A lot of consultants
are working with the theoretical and practical aspects of performance measurement. However,
performance management can initiate a dramatic change in the existing culture in public
management. Political objectives have to be clarified and the control of activities and the
organisationa structure could be totally changed. A better information of output and outcome
also could lead to holding political leaders or management responsible

- good or bad results will be brought more into the open.

Performance management could be used for decentraisation of responshbilities (to grant
increased autonomy) or for more extensive control from the state level. Responsibility can now
be more clearly determined and rewards and sanctions may be applied, though to different
extents in different countries. It is important to combine this technique with an overal
administration policy.
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Performance management calls for the motivation of staff. It requires the staff to embrace a
culture based on performance and “doing more for less’. The leadership must provide signals
and incentives which can successfully change the culture in this way.

In some countries local government wants to give public production units more responsibility.
This could be done with some sort of a “contract” between the political assemblies and local
management, specifying the expected outcome in terms of performance indicators. The
production units are free to choose different ways to achieve the specified outcome. The same
technique also could be used to create better posshilities for the “contracting-out” of a service.
This will stimulate competition and in some countries this aspect is important. Implementing
successful contracts between amunicipality and a private producer of a public service requires -
among other things - established performance indicators.

It is desirable that the Government or Parliament should demand and support performance
measurement. This kind of decison has been taken in for example the United Kingdom,
Norway, Denmark and Sweden. Management cannot use performance management if the
political levels are passive or negative. Some decison also needs to be taken by politica
assemblies to change existing regulations (goals, accounting regulations, statistics collection,
efc.).
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C. Conclusons of the CDLR

1 General points

Public services are increasingly subjected to requirements which are difficult to reconcile with
each other: costs must be cut in arder to balance budgets, yet a wider range of better servicesis
caled for, with equivalent provision throughout the country.

Constant improvements to public services are thus of common concern to every single state. The
use of evauation systems and performance indicators seems likely to foster efforts to modernise
the provision of local public services.

Performance evaluation is aso a way of giving more effective control to elected local and

regional bodies over the way in which public resources are used and public services managed; it
ought to be afactor in the choice of policy options, especialy when decisions are taken about a
management system for local public services.

Performance evauation also enables users to obtain adequate information about services,
ensures that public action is easier to understand and, where appropriate, makes possible greater
participation by citizens in decisions about the organisation of services and the provision they
are to make.

It would thus be advisable for every significant local public service to be periodically evaluated,
in order to promote an effective, efficient, high quaity service and an appropriate alocation of
resources.

Nevertheless, a local public service evaluation system would not be able to achieve al these
targets unless certain conditions were complied with.

Firstly, it should not be forgotten that local public services are a concrete expression of loca
self-government, and that it islocal and regiona authorities which are responsible for providing
such services in their areas. So when any attempt is made to set up service performance
evauation systems, account must be taken of the powers held by each tier of government, as
well as of the subsidiarity principle.

Next, an agreement must ke reached on a single methodology and set of definitions, failing
which it would be impossible to make measurements comparable across time and space. In this
context, the anaytical instruments to be used must be geared to the large numbers of public
services, and flexible enough to adlow for the considerable differences which exist between
local/regiona authorities and for the Situations in which they exist.

Sufficiently wide application is the third condition. Depending on each country's specific
dtuation, this may either stem from obligations imposed on the authorities concerned or have
their spontaneous backing. It is certainly easier to obtain such support if these authorities are
involved in defining the methods they are asked to apply and if this methodology allows
step- by-step implementation so that each authority can choose the point at which it embarks on
the process.
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It is aso necessary for the application of the system to be consistent over a period of time and
for regular, accurate and comprehensive results of the evaluation to be made available. It would
appear that use is sometimes made of performance evauation for politica ends, only positive
findings reflecting well on current policies being reported, but such practices are mideading and
itisvita that they be avoided.

Finally, the complexity of the exercise and the requisite technical and financial resources may be
beyond the authorities concerned, in which case appropriate forms of assistance must be
provided at regiona or national level.

On the basis of the above considerations, certain courses of action may be suggested to central,
regional and local authorities, the respective roles of each being taken into account.

2. Possible courses of action for member states governments

Case studies show that the state has no monopoly on ideas for modernising the public sector,
which may well be effected “from below”. As the adoption of loca public service performance
evaluation systems depends on uniform indicators for each service or category of service,
however, it is difficult to introduce them widely unless central government fosters and supports
such a movement.

In this context, a distinction may be made between four different levels of state intervention: the
definition of a nationa information policy; the adoption of measures intended to encourage local
or regiona authorities to take action; the creation of specific support structures; the laying down
of guiddines or of areference framework.

Each dtate is responsible for judging the expediency of intervening at one or more levels, and for
determining the extent of this action, in the light of its own situation and that of its constituent
authorities.

a) Definition of a national information policy

The nationd information policy should pursue two aims: it should give citizens in general, and
users, in particular, access to essentia information about local public services (objectives,
financial resources, results, etc.), and it should promote the comparing of experience by local
and regiona authorities which have adopted an evaluation system.

These targets are properly met if the available information about the services provided by local
and regional authorities is published nationally each year, in aform which can be understood by
the general public.

Innovative experiments and the more significant findings should be given a certain amount of
publicity, either through the same publication or in reports available to the public and distributed
to the various authorities.

b) Adoption of measureslikely to encourage local or regional authoritiesto take action
Periodical studies of the mgor loca public services might be conducted, not only to improve

monitoring of local activities, but also to foster the creation, for the ®rvices concerned, of
common methods and instruments and to promote good practice.
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The publicity given to good practice and to the results achieved is in itself sufficient to give
impetus to the activity of local and regiona authorities. The tendency will then be for a healthy
spirit of competition to develop and for a desire to improve to assert itself within the authorities
concerned.

The holding of national seminars for elected representatives and staff of local and regional
authorities, or even the organisation of red training courses, might also help to change ways of
thinking and prepare the ground for the introduction or further development of an evaluation
system.

It would be feasible to go much further, for instance linking the state's financial contribution to
some of the expenditure in the context of local public services, especiadly on equipment, to the
existence of a performance evaluation system (or even to the achievement of certain resultsto be
measured by such a system).

C) The creation of specific support structures

The application of a performance evauation system is a complex process which may, at the
outset, require human and financia resources not available to al the authorities concerned.

It is nevertheless essentid that each authority wishing to do so should be able to improve its
service management. The central authorities must therefore give serious consideration to ways
of easing the technical and financial problems encountered by local and regional authorities.

One first way of helping might be to arrange for a study of the needs of authorities wishing to
introduce a performance evauation system, in terms of material, staff and skills, and for a cost
assessment. Specidist central government staff might be asked to conduct “audits’ of this kind,
or to help the authorities concerned to carry them out themselves.

The collection and application of statistical or other information for the purposes of performance
evaluation may also require the use of resources not available to the authorities concerned, or
which they are unable to rel ease with the necessary speed.

The central authorities could therefore set up a system for collecting information, involving
national or regional management centres which, in agreement with the authorities concerned,
would also be responsible for processing the data relating to loca public services, and
particularly performance indicators. Alternatively, the central authorities could give financia
support to the initiatives along these lines taken by local and regional authorities.

It may be useful to point out that the joint expenditure of state and local and regional authorities
in thisfield can but be well below the total cost of al the individual schemes superseded by this
coordinated effort. The investments made, in the longer term, should aso bring both
management savings for local and regional authorities and an improved provision of local public
services.
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d) The laying down of guidelines or of a reference framework

In some cases, it may be consdered that the centra authorities should do more than inform,
promote and assist, and that local and regional authorities efforts need to be guided towards a
certain degree of homogeneity of action and results throughout the country.

Indeed, it has aready been pointed out that any performance evauation system must make it
possible to compare the results achieved by al the authorities concerned. In other words,
harmonisation is crucid to the system.

So the state may opt to define a policy on local public service performance evauation, including
a set of guiding principles indicating how the local public sector should embrace and make use
of performance evaluation.

It would be advisable to include the following:

- an information production system fostering the use of separate accounting for every loca
or regiona service, so that costs can be evaluated appropriately and the facts are clearly
understandabl e

- standardised indicators for each mgor local public service or category of service
(relating to, for example, productivity, quality of service, effectiveness, user satisfaction,
and so on), which loca and regiona authorities could (or should) use to determine how
well their services are performing.

It is not essentid for these elements to be imposed “from above’. On the contrary, it seems
preferable for loca and regional authorities to be involved in the defining of the reference
framework, since it can only be easier for them to accept the system if their needs and problems
have been duly taken into account. Furthermore, a reference framework defined in this way
might not be binding, or might involve a reasonable adaptation period for authorities in a
gtuation which prevents them from implementing the adopted system immediately.

What is more, when local and regiona authorities have obligations imposed on them, the state
should give them every possible assistance by adopting appropriate measures and structures.

3. Possible courses of action for local and regional authorities

Whatever the extent to which the state intervenes, local and regiond authorities remain
responsible for the services they manage, so they have to play an active role in the
modernisation process entailed by the introduction of a performance evaluation system.

Practical action could be taken in the following fields: local and regiona information policy;
implementation of the evaluation system; adoption of measures likely to improve the
management of local public services.
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a) Setting-up of alocal and regional information policy

The existence of a nationa information policy cannot on its own fully meet the need for
citizens/users to be appropriately informed about the operation of local public services.

It is first and foremost a matter for the local and regional authorities to decide their own
information policies, publicising the objectives of the public services for which they are
responsible and periodically providing residents with adequate information about the services
provided and results achieved, in the light of the objectives set.

This policy should aso be intended not only to ensure that public action is easily understood, but
also to create communication channels enabling members of the public to voice their opinion of
the management of the services they receive.

In short, a rea dialogue needs to be not only started between the authorities (and the staff
responsible for local public services) and residents, but aso stimulated by giving citizens the
opportunity, on the basis of full information, to express their views of past and future decisions.

b) Implementation of the evaluation system

Even where the state imposes no obligations, local and regiona authorities should make an
effort to plan staged application of a system for evaluating the performance of their services,
possibly aong lines laid down nationally. In this context they could base themselves upon the
large numbers of experiments aready carried out in various countries.

Separate accounting for each service is the first step, without which there seems little likelihood
of obtaining reliable information and data which can be compared across time and space.

In order to avoid digointed schemes, networks could be set up to foster concerted efforts, adopt
common indicators and standardise ways of measuring the performance of certain services,
making them comparable. National (or regional) associations of local authorities could play a
significant role in this sphere.

Where specific structures are set up by a dtate to process statistical or other information
concerning loca public services, it is vita for local and regiond authorities to play an active part
in the information collecting system and to pass to the nationa or regional management centres
al the data and indicators at their disposal.

Should a state take no action of this kind it would be advisable for the authorities to study forms
of co-operation between themselves, with a view to comparing information and experience and
using a common method to study them.

C) Adoption of measures likely to improve the management of local public services
The use of indicators to measure performance is a management instrument. The ultimate aim is

not to appraise a Stuation, but to improve the service concerned (in terms of dfectiveness,
efficiency and economy) and to satisfy its users.
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The findings of evauations have to be taken seriously by both management and those who bear
political responsibility for policy. The latter in particular should take performance evaluation
results into account when they take decisions on arrangements for the management of local

public services, such as when they decide whether it would be advisable to manage a service
directly or to ask a private firm to do the job.

When a private firm is given the task, it should be placed under an obligation to provide service
users and the responsible authorities with appropriate information, including data and indicators
needed to evaluate its work.



29

PART TWO: EXAMPLES OF THE USE OF PERFORMANCE INDICATORS IN
LOCAL PUBLIC SERVICES

Performance can be evaluated in relation to different criteria: financial cost-effectiveness,
efficiency (or production efficiency) and effectiveness in relation to objectives. The three
examples that follow concern efficiency measurement. The later is not the only possible
approach to performance evaluation. However it has the advantage of accurate measurement
methods.

efficiency
measurement
___.-F'

effectiveness

i ) Adepted from Wim Moesen, Eficiency
objectives means for Public and Private Sector.
University of Leuven

An activity is efficient if it alows for the maximising of service production (output) for a given
input wse, or if it allows a given production to be attained with a minimum resource use (input).
The efficiency measurement techniques alow the consideration of the service quantity as well as
the quality. All of these techniques are based of comparisons between groups in space or, more
rarely, in time. Information is derived from these comparisons with the intention of enabling an
organisation to improve performances. The focusis put either on cost per unit, or on the relation
between inputs and outputs. However, this method of measuring efficiency does not make it
possible to assess to what extent objectives have been achieved.

A. Analysis framework
1 General remarks

In astudy on efficiency - which will be referred to as production efficiency - it is not possible
to take into account al the factors which have an impact on the provision of a service. Only the
principal variables should be considered. Consequently, the purpose of production efficiency
measurement is to give an initia indication rather than an authoritative judgement.

A department which uses too many resources to produce the service will be classed as
inefficient. However, this inefficiency may be explained, at least in part, by factors not taken
into account in the model (topographical features of the municipdity, a hospital which has more
complex casesto deal with, etc.) or by errors in measurement.



30

Production efficiency is always measured in relation to other departments or firms offering the
same services. This is a relative concept. To classify a department as inefficient means quite
simply that another has been found which performs better. It is therefore important to look more
closely at the degree of production efficiency. A low level of production efficiency should
prompt the authorities to ask a number of questions and to carry out a detailed study of the
Situation [interna evauation, commissioning experts to carry out a review, a study of more
efficient departments in order to understand why they perform better (“bench-marking”)].

However one must adso bear in mind that carrying out a study on the performance of
administrative services is bound to provoke defensive reactions. The administration in question
may be tempted to argue that each department is organised in a unique way and cannot therefore
be compared with any other. So it is essentid that the principle and method of evaluation be
accepted by the departments directly concerned.

2. Conditions of application

This can be summed up in the following way:

- service production can be expressed in terms of one or more quantitative indicators,;

- availability of data on a sufficient number of departments since efficiency measurement
is based on comparisons.

3. Stagesin performance analysis
In short, any study of productive efficiency should include the following stages:
- selection of the administrative department to be assessed;

- acquisition of service provision data for a sufficient number of administrations to enable
comparisons to be made;

- list of the various tasks or services generaly carried out by the administrative service in
question (definition of output);

- identification of tasks common to the mgority of the entities under study to avoid
comparing what cannot be compared;

- choice of method (parametric or nonparametric) to link inputs to outputs (cf Thiry and
Tulkens 1988; Fried et al. 1993);

- productive efficiency measurement.
4, Possiblefields of application
The available literature covers a large number of applications in diverse fields. However, it will

be noted that the most frequent studies have been in technical fields rather than social services.
Products and quality are more easily measurable in technical spheres.
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a) Municipal servicesasawhole
b) Technical services

- refuse collection;

- power supply;

- post;

- telecommunications;
- transport;

- electricity generation,
- environment;

- ambulance services.

) Social services

- education;

- hospitals;

- security;

- creches,

- homes for the disabled;
- public libraries.

d) Administrative services

- accountancy and financial services,
- tax offices,

- registry offices,

- courts.

5. Conditionsto ensurethe study isactually used to improve performance

A number of precautions need to be taken to avoid defensive reactions from departments being
assessed:

- present the objectives,
- explain the principles of the method,;
- guarantee confidentiality.

B. Application to urban public transport
1 Preliminary remarks

Considerable work has been carried out on measuring productive efficiency in the field of public
transport, and in particular in urban transport (cf 3.6 References). It is possible to identify good
quantitative indicators to measure production (outputs) and aso the factors which make
production possible (inputs). In addition, published statistics will normally provide the data
required for an analysis of productive efficiency.
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The example uses fictitious data. It is offered smply as a means of showing the principles of the
method, what sort of information is required for it to be gpplied and in what form the results
should be presented. It refers to passenger transport in an urban environment.

The example compares the performances of ten urban transport companies (designated by the
letters A — J). It is assumed that the study has been carried out at the request of the supervisory
authorities of the public transport company of town A.

2. Characteristics of the service

The first stage of performance analysis is a thorough understanding of the way in which the
service is provided (identification of the inputs and outputs) and identification of the factors
(referred to hereafter as the environmental variables) likely to make the provision of the service
more or less difficult and costly (e.g. vehicles able to use dedicated lanes or having to use the
same roads as private traffic). The method is based on comparisons and avoids comparing what
cannot be compared.

a) Products (outputs)

- seats/places per km per month;
- vehicles per km per month;
- number of passengers per km per month’.

In addition to the variables describing the quantities produced, consideration also has to be given
to the quality of the service. The following indicators are frequently used:

- frequency of stops (measured by the distance between two stops);

- frequency of service (average interval in minutes between vehicles);
- comfort (ratio between seats and total number of places available);

- incidence of delays in relation to the published timetable.

b) Resour ces (inputs)

Labour factor:
- number of hours worked per month by al staff;
- number of staff (full-time equivaent).

Capital factor:
- number of vehicles;
- total number of places available in the fleet.

1 A distinction is sometimes made between products depending on whether they are provided at peak-time
or off-peak time. Note that the first two indicators reflect transport supply whereas the third refers to transport
demand.
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Energy:
- energy consumption (in thousands of kW-hr)*.

) Environmental variables

- total length of lines,

- total number of lines divided by the area covered (network density measurement);
- population covered;

- population density;

- indicator of traffic congestion.

In the analysis, environmental variables are included with inputs.
3. Partial productivity indicators

Production efficiency can be measured by dividing the output (in this case the number of
seats/places per km available) by ore of the inputs. In genera, only labour and capital factors are
used. The average staff productivity and average fleet productivity (Gathon 1988) can then be
measured. The advantage of this type of measurement is that it is straightforward and easily
understandable. Measurement of average individual productivity can highlight overmanning or
over-capacity of the vehiclesin relation to needs as inefficiency factors.

Town Places per km Number of Placesin fleet Average staff Average fleet
available staff productivity* productivity**
inmillions
A 410 240 5100 1708.3 80.4
B 1374 551 11722 2493.6 117.2
C 650 215 4750 30233 136.8
D 4624 2627 60 124 1760.2 76.9
E 5370 2821 65 640 1903.6 818
F 550 174 3670 3160.9 149.9
G 222 146 3175 15205 69.9
H 5272 4421 92 640 11925 56.9
| 1671 449 8871 3721.6 188.4
J 402 271 5421 1483.4 74.2
* in 1 000 places per km per employee
** average number of kilometres covered by the vehicles (in thousands)

1 Diesel consumption is converted into Kw-hr.
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4, Productive efficiency measurement

The productive efficiency is measured by comparing each transport company with al the
others'. A company is deemed to be inefficient if another company among those being
assessed is found to have higher production (output) and lower consumption of all factors
(inputs). Generally speaking, it is preferable to measure production efficiency in relation to
outputs and inputs separately.

a) Efficiency measured in terms of outputs

Company A is deemed to be inefficient in terms of outputs if one or more companies have
higher production with equal or lower inputs. An inefficient company may be surpassed by
one or more companies. It is the best performer which must be used to measure the degree of
production efficiency of company A. The degree of production efficiency of an efficient
company is traditionally said to be 100%. Often efficiency is undetermined (if a firm performs
no better nor worse than any other). So that there are not too many firms in this category, it is
necessary to compare a fairly sizeable number of examples and not to introduce too many
variables.

b) Productive efficiency measured in terms of outputs
Town Efficiency Degree of Best performer Shortfal in
efficiency production
(in millions of
places per km)
A inefficient 63.1 C 240
B inefficient 82.2 I 297
C efficient 100
D undetermined* (100)
E efficient 100
F efficient 100
G undetermined* (100)
H inefficient 98.2 E 9%
I efficient 100
J inefficient 61.8 C 248

*) efficient by default

1 Themethod chosen for the three examplesis known as FDH or "free disposal hull" (Tulkenset al. 1988)

2  For details on calculating the degree of production efficiency of inefficient companies, see Tulkens & al
1988 or Burgat P. and C. Jeanrenaud (1990) Mesure de |'efficacité productive et de |'efficacité-colt: cas des
déchets ménagers en Suisse, WP 9002, IRER-University of Neuchéatel, Neuchatel.
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The information contained in the table can be interpreted as follows. The transport companies
intowns A, B, Hand J are inefficient in that they offer too few places per km given their
labour force and the size of their fleet. Consequently, the company in town A manages to
deliver only 61% of what could be expected from an efficient company. With an equal or
lower level of inputs, company C, which performs better, offers an additional 240 million
places per km. C, I, E and F are efficient since among all the companies studied none delivers
more with equal or lower inputs. The degree of efficiency (Column 3) is a relative
measurement (obtained by comparison) and not an absolute figure.

C) Production efficiency measured in terms of inputs

A company is considered to be inefficient in terms of inpus if there are one or more

companies which use lower levels of inputs and which produce the same or a higher level of
output.

In the following example just one output (number of places per km) and two inputs (number
of staff (in full-time equivalent) are taken into consideration, and the total number of places
available in the fleet).

d) Productive efficiency measured in terms of inputs
Town Efficiency Degree of Best Input consumption surplus
efficiency performer
Staff Total places
A inefficient 725 F 66 1430
B inefficient 815 | 102 2851
C undetermined* (100)
D undetermined* (100)
E efficient 100
F efficient 100
G undetermined* (100)
H inefficient 70.9 E 27 000
I efficient 100 1600
J inefficient 67.7 F 97 1751

* efficient by default

Once again A is considered inefficient because it performs less well than the transport company
intown F. If A wereasefficient asF it could reduce its staff to 72.5% of current levels and still
provide the same services. In order to become efficient, A would need to reduce its staffing
levels by 66 units and the total number of placesin its fleet by 1430 units.
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5. I nterpreting the resultsfor efficient management of the service

The performance of company A is apparently not what it should be and there is considerable
scope for improvement. In any event, a more extensive study is called for in order to identify the
reasons for poor performance (more difficult production conditions which were not taken into
account in the analyss, ingppropriate organisation, overmanning, etc.). The aim should be to
catch up with the efficient company.

C. Application to hospital services. mater nity (obstetrics)
1 Preliminary remarks

A considerable amount of work has been devoted to productive efficiency in hospitals, but
apparently no studies have been carried out on maternity departments.

Hospitals are businesses with a variety of products. The man difficulty in measuring
performance in the hospitd field lies in the definition of the product (output). The available
literature puts forward two measurement types: the number of cases' and the number of days
spent 2in hospital. The number of cases is a better measurement of hospital production (Butler
1995)°.

Classifying outputs presents further difficulties. Should the ICD (International Classification of
Diseases) or another typology (e.g. Diagnosis-Related-Group, DRG) be used to define the case
mix? ldeally the case mix should be relatively similar from the point of view of the resources
(inputs) which an efficient hospital alocates to treatment. There are methods for drawing up a
hospital production index (“scalar case mix index”). Thus al the outputs provided by a hospita
can be represented by asingle vaue (cf Butler p. 76).

For the purposes of illustration, a fictitious example was devised which is deliberately over-
smplified.

1 Theterm casereferstoin-hospital treatment for a particular condition (Butler).

2 The number of days spent in hospital as a product indicator has been criticised. It is felt by some to be a
measurement of resources used (inputs) rather than a measurement of production (outputs).
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2. Characteristics of the service and its production

The mogt difficult problems are to be found in defining the output and in the fact that it is not
possible to take into account alarge number of output categories. It is necessary to simplify and
draw up categories which group together severa types of treatment. Three groups of variables
are considered: products (outputs), resources (inputs) and environmental variables. The latter
make it possible to take into account the patient group under treatment in the hospitals being
analyzed. The same treatment requires different resources depending on the seriousness of the
case, the need for surgical intervention, and possibly a secondary diagnosis. All these factors
make for diversity in the data.

a) Products (outputs)

Out-patient treatment:
- Termination of pregnancy;
- other trestment.

| n-patient treatment:

- spontaneous vaginal delivery,
.without complications,
.with complications,

- Caesarean section,

- termination of pregnancy.

b) Resources (inputs)

Staffing resources.

- medical staff;

- nursing staff;

- medico-technical staff;

- administrative and logistic staff.

Beds:
- for patients,
- for babies.

Equipment:
- diagnostics (ultrasound scanners, €tc.);
- therapeutics (operating theatres, obstetrics unit, etc.).



38

Other inputs:

- medicines,

- others.

) Environmental variable

Average age of patients

3. Productive efficiency measurement

In drawing up the example, only in-patient treatment have been considered and, among these,
exclusvely deliveries. With regard to resources, only staff (grouped together in two categories:
medical and non-medical) and beds (a capital utilisation indicator) have been taken into account.
Therefore there are three inputs and one environmental variable (average age of patients). It
should be noted that the examples to be found in the available literature on the whole take fewer
variables into account. Inputs vary generaly from one to five and outputs from three to five. It
should be remembered that the purpose of the exercise is not to give an authoritative judgment
on the relative efficiency of health-care units but to give an initia indication which will show
whether or not a more detailed study is required.

a) Productive efficiency measured in terms of outputs
Hospital Efficiency Superior performances Degree Under-production
of
Bes| efficiency
Number performey
Spontaneous deliveries Caesarean
section
withoutcom  withcom| déiveries
plications plications|
1 inefficient 10 53 70.0 125 15 30
2 inefficient 8 53 62.0 210 25 40
3 efficient 100
52 undetermi ned* (200)
53 efficient 100
9 inefficient 1 3 95.0 15 3 4
100 efficient 100

* efficient by default
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Hospital 1 is not efficient as other hospitals perform better. It manages to produce only 70% of
what can be achieved by a unit having the same man power and bed resources but which works
efficiently.

b) Productive efficiency measured in terms of inputs
Degree
Hospital | Efficiency Superior performances of Input consumption surplus
efficiency
Number Best medical staff | non-medical beds
performer staff
inefficient 12 53 75.0 45 30
inefficient 9 53 60.0 75 40
efficient 100
52 inefficient 1 95.0 05 4 2
53 efficient 100
9 inefficient 1 3 85.0 25 14 10
100 efficient 100

Input efficiency of hospital 1 is 5%. If it were to work efficiently it could provide the same
treatment with only 75% of the resources currently used. It could therefore reduce its manpower
by fifty units (including five doctors) and withdraw thirty beds.

4, Use of the resultsto improve the performance of the service

The hospita's performance is apparently not what it should be. A more detailed study, with
outside experts if need be, should be able to identify whether exogenous factors (e.g. a higher
than average proportion of difficult cases) can explain at least in part the excessive consumption
of resources. In any event, the fact that twelve hospitals appear to perform better leads one to the
conclusion that there is scope for improved productive efficiency.

D. Application to registry offices
1. Preliminary remarks

The fictitious example below illustrates the application of productive efficiency measurement to
an administrative service, in this case registry offices. This example is based on a study carried
out in registry offices in Flanders (Bouckaert 1993) and on a brief survey carried out among
Swiss registry office staff.

The duties of a registry office vary from country to country, region to region and even from
municipality to municipality. That does not mean, however, that it is not possible to measure
productive efficiency, but smply that a number of precautions need to be taken.
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2. Characteristics of the service and its production

The main duties of registry offices include:

- recording of births, marriages and desaths;

- producing the corresponding documents;

- producing identity documents (identity cards, passports, €tc.);

- collecting various items of information (address, occupation, €tc);

- drawing up electoral lists at election time;

- providing a variety of information to the public.

Once again one has to compare what is comparable. Once the registry offices which are to be
assessed on their efficiency have been selected, the services in common must then be identified.
Only those which are provided by al or most of the offices will be retained.

The main production factors (or inputs) used in the provision of registry services are the steff (the
labour factor), premises and computer equipment (capital factor). As staff expenses represent a
considerable proportion of the total cost of the service, it could be considered, without distorting
the results of the exercise, that the staff represent the only production factor.

3. Partial performanceindicators

The easiest way of comparing performances is by linking the product to the quantity of one of
the factors consumed. Interpretation is made more complex because it is difficult to compare

offices which use different combinations of factors (e.g. less manpower and more capita). In
addition, if the office provides several services, an indicator for each product must be calculated.
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Data on inputs and outputs

Production Number of staff Thousands of
(thousands of documents

documents) per member of
staff
A 126 124 10.2
B 155 18.1 86
C 215 224 9.6
D 150 85 17.6
E 95 12.0 79
F 245 18.0 136
G 140 119 11.8
H 180 14.3 12.6
I 260 210 124
J 280 17.8 15.7

4, Productive efficiency measurement

The duties performed are not the same in every registry office. Inorder to ensure comparability,
it is necessary to identify a common core of duties for the mgority of the offices. Those duties
performed by a minority of offices will not be taken in to account in the analysis.

In this example it is assumed that it takes the same amount of time to produce each document.
Thus one can combine them and take into account just one indicator of the quantity produced.
Also to be borne in mind is the fact that duties are of varying degrees of complexity and that
some will take longer than others, but each office is likely to have to deal with a more or less
equivaent proportion of straightforward and more demanding duties.

As in the previous examples, a comparative technique (FDH or “free disposal hull”)has been
used.

For each of the duties, the factors (or inputs) used in the production and the produced units
(outputs) need to be identified. In production measurement, one must take into account not only
the quantity but also the quality of the services.

Possible service quality indicators could be whether the office was open to the public outside the
customary hours, queues, average time required for a document to be produced, etc. Here it is
assumed that a service quality index has been produced based on a survey of users.
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a) Products (outputs)

- number of documents produced per year;

- service quality index: from 1 (poor) to 4 (excellent).
b) Resour ces (inputs)

- number of staff in full-time equivaent.

) Data on products (outputs) and resources (inputs)
Town Output 1 Output 2 Input
(thousands of documents) | (quality index) | (number of staff)

A 126 3 12.4
B 155 2 18.1
C 215 2 22.4
D 150 4 85
E %5 3 12.0
F 245 4 18.0
G 140 4 11.9
H 180 3 14.3
| 260 3 21.0
J 280 4 17.8

According to the method chosen, a registry office is deemed to be inefficient in terms of
products (in outputs) if there is a least one other office among those under examination which
produces more documents with a higher level of qudity, using the same number of staff or
fewer. If such is the case, the office in question is regarded as performing less efficiently than
the other.

If a particular office performs neither better nor worse than any other, its efficiency will be
undetermined (occasionaly referred to as efficient by default). When there are few offices for
comparison and severd variables are introduced to describe the inputs and the outputs, few
conclusons can be drawn from the andyss. In fact, the degree of efficiency will be
undetermined for the mgjority of offices.

Similarly, abureau is deemed to be inefficient in terms of resources (in inputs) if there is at least
one other office which uses fewer staff to produce the same number of documents or more with
an equa or higher quality index.
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d) Productive efficiency measured in terms of outputs

Town | Efficiency Best performer | Degree of efficiency Shortfall in output
(number of documents)
A inefficient D 84.0 24
B inefficient H 86.1 25
C inefficient J 76.8 65
D efficient 100
E inefficient D 63.3 55
F efficient 100
G efficient 100
H efficient 100
I inefficient J 929 20
J efficient 100

The registry offices in five towns, A, B, C, Eand | are consdered inefficient. With the same
number of staff, office A should be able to produce more with a higher quality of service. At
present, it produces only 84% of what it could if it performed as efficiently as the office in town
D.

€) Productive efficiency measured in terms of outputs
Town Efficiency Best performer Degree of efficiency Overmanning
(number of pogs)
A inefficient D 69.6 39
B inefficient H 79.0 38
C inefficient J 79.5 46
D efficient 100 -
E inefficient F 70.8 35
F inefficient J 98.9 0.2
G inefficient F 71.4 6.1
H efficient 100 -
I inefficient J 84.8 32
J efficient 100 -

In order to be efficient, A needs to cut its staffing back to 69.9% of current levels while
continuing to provide the same services with the same quality. Office G is deemed to be
inefficient in inputs but efficient in outputs. This is not particularly significant since G is
surpassed only by office F and the performances of both offices are virtualy identical.
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5. I nterpreting the resultsfor efficient management of the service

The performance of the office in town A could be significantly improved. The office ntown D
serves as a reference point and enables an objective for reducing resource consumption to be
defined. If office A operated as efficiently as D, A could deal with the same quantity of
documents as at present with an identical standard of quality while reducing its staffing level by
4 (3.9) units out of atotal of 10 (10.2).

The following steps could achieve this objective:

- an interna review, by the office staff, of the cause of the poor level of performance and
the measures to be adopted in order to reduce resource consumption;

- introducing a bench-marking system whereby a modd (in this case office D) is selected
for observation of the way in which it provides its service, identifying the factors which
explain its efficiency and learning how it can improve its own performance;

- caling in externa expertsto carry out areview.
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PART THREE: CASE STUDIES
DENMARK
Introductory remarks

The question of information on local and regional services to users of the services, to citizensin
genera and to central government, has recently been investigated by a Danish commission. The
commission finished its report in April 1994 and its proposals have been approved by the
government and are now being implemented.

The Denmark's strategy for the future development in the field of service information is at the
heart of this case study on performance indicators. Therefore it was important to include in the
case study a comprehensive presentation of the considerations behind and the content of the
Danish srategy for service information development. The presentation is made in a separate
paper, which contains an edited abstract from the above mentioned April 1994 Commission
Report (see Appendix | and I1).

The answers to the case study questions will to a large extent draw on or refer to the presentation
in this separate paper.

l. GENERAL INFORMATION ABOUT PUBLIC SERVICES

1 Municipalities and counties make up their budgets and accounts according to a rather
detailed standardized accounting system. Budgets and accounts are reported to central govern
ment. These reports also contain information on the use of manpower according to the same
accounting system.

The information collected through this system give rather detailed information on the costs and
resources used in the production of the different services in the different municipalities and
counties. The input side of service production isin thisway covered in arather detailed manner.

On the output side, some information systems have been built up, especialy in connection with
the Ministry of Socia Affairs, the Ministry of Health and the Ministry of Education.

These information systems generate a lot of information about the quantity aspects of services
delivered to the citizens, i.e. the number of accommodations in day care ingtitutions for children,
the number of accommodations in homes for the elderly, the number of people on socia welfare
programs, the number of hospital operations on patients according to diagnoses and so on.
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However, these information systems do not or do only occasionaly contain information on the
quality aspects of the services: How long does one have to wait for an accommodation, an
operation or the like, how precise is the ddivery of the services and so on.

2. Information is to a large extent collected by the National Bureau of Statistics (NBYS),
according to information specifications laid down by the relevant ministry.

Processing data is most often handled by the NBS while the actud use of data for comparisons
and analyses is done by the Ministry of the Interior, the sector-specific ministry and by the
associations of local and regional authorities.

In some cases information systems are administered directly by the sector-specific minigiry.
3. Information on municipa and county servicesis collected for the purpose of:

- statistical analysis and comparative studies;

- reporting to Government and Parliament on the development in municipal and county
sarvices, and

- publication of statistics and analysis resultsin generd.

4, The publication of service information is, as mentioned in the separate paper, basically
effected in three ways:.

- statistical surveys - in which the data is presented in relatively raw form and in which
the main emphasisis on dissemination of statistical data for further processing and application

- sector-specific reports - in which a variety of data relating to circumstances within a
single sector is assembled for each individual local/regiona authority;

- intermunicipal/interregional activity surveys - in which a range of data relating o the
various task areas are presented for each individual local and regiona authority, and in which
the data for the individua authority are placed in relation to various averages.

The nature of the information which is published today can be illustrated with reference to the
sector responsible for care of the elderly:

The publication Local Authority Key Data issued by the Ministry of the Interior contains details
of the elderly-care activities of every single loca authority. There is information an, among
other things, the following:

- per capita expenditure for persons aged 65 and over;
- per capita rent subsidy to persons aged 65 and over;
- nursing home places per 100 persons aged 65 and over;
- pensioner dwellings per 100 persons aged 65 and over.
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The publication Social Trends issued by the Ministry of Social Affairs aso contains information
on this sector, including:

- number of long-term recipients of home-help services resident in own dwelling per
1 000 pensioners,

- number of persons in nursing homes per 1 000 pensionersin the loca authority area;

- number of pensioners living in pensioner-suitable accommodation per 1 000 pensioners
in the local authority area.

The publication Social Statistics issued by Danmarks Statistik contains, among other things, the
following data on this sector:

- number of full-time residents in nursing homes;
- number of resdents in pensioner dwellings,
- number of day centres designed for provision of specia care.

A project has been started to collect and improve the accessbility of existing data, for example
through more intermunicipal and interregional surveys which permit comparison of local and
regional authority activities within one specific sector or - more generdly - within all major
fieds of authority tasks.

. USE OF PERFORMANCE INDICATORS BY INDIVIDUAL LOCAL
AUTHORITIES

The Ministry of the Interior publishes abook on Local Authority Key Data. This book has been
published once a year during the last 10 years. This publication contains a lot of information on
each municipality's service efforts, performance indicators and so on, on a comparable basis.

The publication is used by the local authorities for comparisons with other municipalities, etc. It
always attracts alot of attention from the press and often creates loca discussions.

However, the Danish municipalities themselves produce a lot of information on services.

As mentioned in the separate paper, existing Danish legidation contains provisions requiring lo-
ca authorities either to publish a brief statement in the local press describing the contents of
their annual budget and budget estimates for the next three years, or to mail such a statement to
all locd residents.

Beyond this, however, there has not so far been further general guidelines covering the provision
of community service information in Denmark. Consequently, most community service
information is provided to users on avoluntary basis.

As aresult of this practice, information initiatives today vary somewhat from one local authority
to another according to the local attitudes which exist with regard to the provision of public
information and according to the associated needs and wishes which have existed within the
authorities.
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This is aso the reason why it is not possible to prepare a formal collective description of the
community service information activity. Instead, some examples of local authority information
are given below.

Severad municipal and regiona authorities have prepared forma codes of civil rights, which
either may embrace all authority activities, or which may be guarantees in respect of defined
services.

Rights which are announced to citizens may be, for example, guidelines on the content of home-
help services, a day-care guarantee, deadlines for authorities to reply to service requests, etc.

It is a standard procedure in al sectors for local and regional authorities to publish information
on the services they provide. In the education sector, for example, extensive information
material is prepared aimed at specific target groups. For instance, a number of regiona
authorities publish a collective annua description of the services they provide in the area of
education and training for young people.

The materia published by regional authorities on youth education is an example of information
which is intended to support users in a Stuation of choice, and which is therefore required to
provide an adequate overview of options and consequences. Similarly, loca authorities publish
booklets and other materia describing the variety of day services avail able to local children (e.g.
day care or nursery).

Considerable information activities are today undertaken by many local and regiona authorities.
However, a somewhat more uniform level of information activity will in future have to be
established. To ensure that residents in al local and regional authorities are more systematically
and more adequately notified on services and on the goals within individual task aeas, some
systemising of information activities will in future be required.

On the other hand it has been considered desirable to respect the distinctiveness of local
authorities, so that the way remains open for local decision-making on the specific nanner in
which service information should be organised.

Accordingly, legidation has been put forward requiring the municipal or regiona council to
dtate its community service development objectives for the years ahead. As part of this
requirement the council is aso required to notify the content and scope of those services which
will be offered to the public.

This can take place as an element in the provision of budget information. However, provision of
a separate statement to the public is also a posshility.
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Precise rules governing the content and specific form of the information will not be established.
Consequently, neither will such rules be established for the manner in which the municipa or
regional council must comply with its information obligation.

To satidfy the purpose of the information, however, it is necessary to ensure that such
information is formulated in a way which will permit follow-up on the particulars and objec-
tives. Such follow-up will revea what results have been achieved in relation to the objectives
established by the loca or regiona authority in connection with budget approval.

Although the precise content of the municipalities information obligation has not been
established the Ministry of the Interior has published a sample of service information which may
form part of the service information given by municipalities to its citizens. The sample is shown
in the appendix to the separate paper.

1. NATIONWIDE COMPARISONS USING PERFORMANCE INDICATORS

Assad in part 11, during the last eleven years the Ministry of the Interior once a year has pub-
lished the above mentioned book Local Authority Key Data.

The Key Data gives for each municipaity a description of its population structure, over-all
economy and its efforts and performance in the production of services, especially in the field of
socid welfare. The Key Dataaccordingly covers statistics on:

- population, housing and labour market;

- taxation,

- municipal budget and financia status,

- child-minding;

- primary education and cultural activities,
- services for the elderly;

- other social welfare services,

- environment.

The data of each municipality are compared to the average figure of:

- the municipalities in the same county;
- the municipalities of the main city area;
- the municipalities in the country as awhole.

Enclosed is acopy of the data for a single municipality in the publication (see Appendix 111).

A similar publication on the counties efforts and performance in the production of servicesin
the health care sector has recently been presented by the Ministry of Health. And the Ministry of
Social Affairs is working on a new publication: The Social Map of Denmark. The focus here,
however, will be on the gods and plans for developing socia welfare rather than on
performance indicators.
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One Key Data figure needs some further explanations. The service level Key Data It is an
overal measure of the municipalities service and efficiency levdl. It is made up as the relation
ship between the municipality's overal actua expenditures and the municipality's expenditure
needs according to the expenditure needs equaisation system.

The tax/ser vice relaion further measures the deviations in tax- level from average divided by the
sarvice levd, i.e. it gives a measure of the tax citizens pay in relation to the service level they
get.

As aready mentioned, the yearly publication of Key Data attracts a lot of attention from the
press, from interet-organisations and groups, (e.g. employee's organisations, social
organisations) and from the municipdlities.

As part of the dtrategy for developing the information on municipality services it has been
decided to enlarge the publication of Key Data.

So the 1995-version contains four, instead of two, pages of comparable information.

Some of the new data will be picked up from the existing information systems. As already
mentioned, however, the existing data are principaly geared towards the input side - finance
and resources. As regards the output side, data focuses almost exclusively on the scope of
community services, i.e. number of places, users, etc.

In order to obtain a wider and more adequate description of municipality service production it
will therefore be necessary to procure additional data, which can illuminate community service
production at local authority level more directly, and aso help define other aspects of
community services- such aswaiting times.

This widening of the gathering of municipality service data will take place gradualy over the
coming years.

Six service sectors have been selected for the first stage of the widening process.

The sectors concerned are central, expenditure-intensive service sectors, with a high politica
priority. This means that the public, loca paliticians, centra authorities and Parliament al have
a particular need for comparative and more adequate data in these sectors - data computed
separately for each local and regional authority.

The types of information to be included in the widened information process for the six
designated sectors are described in the Appendix | below.



51

V.  QUESTIONS RELATED TO THE USE OF PERFORMANCE INDICATORS
AND, MORE GENERAL, OF LOCAL PUBLIC SERVICESSTATISTICS

1. The usua criticism of the use of performance indicators is that a single or a few
indicators are unable to give afull description of the effort and performance of the municipality
in producing, for example, services for the elderly.

Municipalities have a spectrum of different initiatives they can use to fill out their obligation in
care-taken for the elderly. Therefore their performance, cannot be measured in any simple way.

However, the purpose of data and indicators is seldom to try to give any very precise statement
of the performance of a single municipality in a particular service field. Rather it is to illustrate
the diversity and variation and to create discussion.

2. The most interesting part of the development in the field of assessing the local authority
services by way of new information, e.g. performance indicators, will be in the expenditure-
heavy municipal and county tasks:

- day-care for children;
- carefor the elderly;
- health service;

- environment.

3. As will follow from the above, the development of information on municipal and county
services has high priority in Denmark, at central level aswell aslocal and regiona level.

4, Thereis not record of any comparisons of actua figures among countries.
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APPENDIX |

Report on Renewal and Increased Efficiency in Local and
Regional Government: Information on Community
Services—the Danish Strategy

Edited abstract from an April 1994 Danish Ministry of the Interior report on renewal and increased efficiency in
local and regional government.

The need for service goals must be seen against the background of the trend which has characterised the
community service sector in recent years - atrend in the direction of increased decentralisation to the institutional
and user level.

Users and staff in community service functions have acquired increased influence on —and responsibility for —the
day-to-day running of community services. This development will continue in the years ahead. A high degree of
openness must therefore be ensured with regard to the priorities of municipal and regional councils and with regard
to the goals and frameworks established for community activities.

This means that there will be a general need for strengthened information activities in the community service
sector.

l. WHAT ISCOMMUNITY SERVICE INFORMATION?
The scope and content of community service information may be defined as follows:

Information on community services which is elaborated at the initiative of a municipal or regiona authority,
enterprise or institution, and which is directed towards a broad circle of citizens or enterprises. Such information is
principally dissemi nated in writing or through the medium of modern information technol ogy.

It is important to distinguish between different target groups for community service information. The information
is below divided into three different categories according to the various needsit isintended to satisfy:

Thefirst category concernsthe provision of information from local authority to local residents. The purpose of this
information is to inform the citizens of the services that are available within the individual authority and of the
community service objectivesthat have been established by the municipal council.

Service information of this type may partly consist of general information to local residents on community service
objectives established by the municipal or regional council for the coming year. This information may be
disseminated to the public in the form of, say, a budget statement or as a citizen's charter. Such material will
typically contain precise service particulars concerning, say, administration times or day-care guarantees, as well as
broader community service development objectives.

However, thistype of material also consists of more specific information to the public on the individual community
services provided. Such information, in the form of booklets, brochures and so on, is directed towards the special
needs of the public as users of the services. In the case of information relating to choice of school, for example,
details are given of the schools available, the number of children in attendance, the specia facilities they offer and
soon.

The second category concerns the provision of information from the municipal policy-making executive to
municipal ingtitutions and user committees. This type of information relates to the goas and frameworks
established by the municipal council for the work of the individual institutions and includes, for example, precise
reguirementswith regard to standard of service, waiting timesand so forth.

The third category concerns comparative, inte-municipal information on the scope and content of community
services. Its purposeisto enable the public, local politicians, central authorities and Parliament to assess and, above
all, to compare the consumption of resources and standard of servicein different local authorities.
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For the public, such comparisons have a specific importance when consideration is being given to moving house.
They aso have a more genera importance, however, when members of the public wish to assess the service
provided by their existing local authority. In addition, the introduction of freedom of choice between different
ingtitutions, for instance in the hospital sector, aso creates a need for comparisons between local authorities.

Local politicians require information on the specific production of services within their local authority, particularly
against the background of the extensive process of task decentralisation which is taking place within individual
local and regional authorities, but also for comparison of results with other local authorities.

Comparative service information is also important to the central authorities and Parliament, which require
particulars of municipal task performance in order to monitor and assess developments taking place in local
authorities, including the variation between one local authority and another, and thus make a general assessment of
public tasks.

The requirements linked to municipal information may differ according to the identity of the principle target group.

For example, information intended for intermunicipal comparisons will require the use of uniform methods of
computation, often in the form of numerical averages, such as average number of pupilsin classes, average waiting
time for a community service and so on. By contrast, information which is addressed to the individual citizen as a
user of the relevant service should describe the individual services available and state the specific waiting times
associated therewith.

Form of community serviceinformation

Community service information consists of a range of varied service-related data, which are intended combined to
provide an adequate description of the scope, content and quality of the service. The function of these three
elementsin the production of community servicesis described below:

Scopeis used to describe the number of places, personnel, users, etc. associated with theindividual services.

Content is used to describe the components which make up the service. For example, what services do home-help
personnel offer the elderly? Personal care, cleaning, shopping, laundry, etc.

Finally, quality is used to describe the end-result of the service activity. Has the specific task been accomplished,
doesit live up to user expectations, and are users satisfied with the service they have received?

The scope of community services is traditionally defined by means of key finance data showing, for example, the
economic input in a service area or stating the expenditure level for the individual services provided. Such key
finance data are often supplemented by figures for consumption of resources expressed, say, in terms of personnel
input. These figures define the input side of the production of community services.

However, such use of expenditure and resource consumption data to describe the scope of services must be
accompanied by considerable caution. This is because a link may not necessarily exist between
expenditure/consumption of resources and level of service. A high level of expenditure/personnel input may well
be associated with a low level of service in the presence of low efficiency. Similarly, a low level of
expenditure/personnel input may well result in ahigh level of service if accompanied by high efficiency.

Consequently, a need exists for information capable of describing the output side of community service production
more directly. Where the scope of service production is concerned, such a description may for instance encompass
goals for the number of class places, number of users, frequency of supply, opening hours as well as waiting times
and municipal response times.

It is generally more difficult to define the content and quality of community services. The description of these two
components must therefore often be aided by particulars of the reliability and precision of service supply and
particulars of the subcomponents which the serviceis required to contain.
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These particulars can be combined with surveys of user satisfaction with community services. Such surveys have
in recent years become very widespread among Danish local authorities.

The varioustypes of particulars may be summarised asfollows:

Input Output

* Particulars of finance and expenditure * Particulars of number of class places, frequency
of service supply, opening hours, waiting times,
* Particulars of consumption of resources etc.

Charges and prices

Precision and reliability of service supply
Service content

User satisfaction

E

. COMMUNITY SERVICE INFORMATION FOR THE PUBLIC

Existing Danish legislation contains provisions requiring local authorities either to publish a brief statement in the
local press describing the contents of their annual budget and budget estimates for the next three years, or to mail
such astatement to all local residents.

Beyond this, however, here are no further general guidelines covering the provision of community service
information in Denmark. Consequently, most community service information is provided to users on a voluntary
basis.

As a result of this practice, information initiatives today vary somewhat from one local authority to another
according to the local attitudes which exist with regard to the provision of public information and according to the
associated needs and wishes which have existed within the authorities.

This is also the reason why it is not possible to prepare aformal collective description of the community service
information activity. Instead, various examples of local authority information are given below.

Several municipal and regional authorities have prepared formal codes of civil rights, which either may embrace al
authority activities, or which may be guaranteesin respect of defined services.

Rights which are announced to citizens may be, for example, guidelines on the content of home-help services, a
day-care guarantee, deadlines for authoritiesto reply to service requests, etc.

At regiona authority level, a number of nationwide publicity campaigns have been set up describing citizens rights
within the health sector with regard to free choice of hospital, travel health insurance, emergency medica services, etc.

It is standard procedure in all sectors for local and regional authorities to publish information on the services they
provide. In the education sector, for example, extensive information material is prepared aimed at specific target
groups. For instance, a number of regional authorities publish a collective annual description of the services they
provide in the area of education and training for young people.

The material published by regional authorities on youth education is an example of information which is intended
to support usersin asituation of choice, and which istherefore required to provide an adequate overview of options
and consequences. Similarly, local authorities publish booklets and other material describing the variety of day
services availabletolocal children (e.g. day care or nursery).
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Considerable information activities are today undertaken by many local and regiona authorities. It is nevertheless
anticipated that a somewhat more uniform level of information activity will in future have to be established. To
ensure that residents in all local and regional authorities are more systematically and more adequately notified on
services and on the goals within individual task areas, some systemising of information activities will in future be
required.

On the other hand it is considered desirable to respect the distinctiveness of local authorities, so that the way
remains open for local decision-making on the specific manner in which service information should be organised.

This hasled to the following strategy for improvement of the flow of information between local authority and local
residents.

General serviceinformation (information to local residents)

The provision of general information on local authority objectives and services is essential in order to grant local
residents an opportunity to participate actively in the policy debate on community service standards and on the
priority accorded to individual services. Such information is vital if the public is to be able to gauge community
services against the level of local taxation and the declared goals of local politicians.

Accordingly, citizens in al municipal and regional authorities have a right to demand a genera overview,
presented in areasonably straightforward form, of the frameworks and objectives which have been established by
municipal and regional councilsfor community activities.

To codify this right, a legislative provision will be introduced requiring the municipal or regional council to state
its community service development objectives for the years ahead. As part of this requirement the council will also
be required to notify the content and scope of those services which will be offered to the public.

This can take place as an element in the provision of budget information. However, provision of a separate
statement to the public is also a possibility.

Superficially, the need to ensure that citizens receive adequate information might seem to advocate the
establishment of more specific regulations governing the form and content of such information. This would
guarantee both the right of the public to receive specific particulars concerning community services, and at the
same time the manner in which such particulars would be provided.

A set of such regulations governing community information would satisfy the desire to achieve systematic
provision of community service information to the citizens of all local and regional authorities.

A standard set of regulationsis opposed, however, by the need to respect the distinctiveness of the local authorities.
The content of the information task varies - both in relation to the tasks currently in focus and in relation to the
local policy debate. A standard set of regulations would not permit consideration to be given to such differencesin
the individual authorities.

More precise rules governing the content and specific form of the information will not therefore be established.
Consequently, neither will such rules be established for the manner in which the municipal or regional council
must comply with itsinformation obligation.

To satisfy the purpose of the information, however, it is necessary to ensure that such information is formulated in
away which will permit follow-up on the particulars and objectives. Such follow-up will reveal what results have
been achieved in relation to the objectives established by the local or regional authority in connection with budget
approval.
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Specific service information (information to users)

As regards the provision of specific information to users concerning individual services from local and regional
authorities, these authorities already take great pains to ensure that users who are considering whether to avail
themselves of a particular service can obtain detailed information on the relevant sector. Such information includes
all practical details, etc. relating to the individual service.

Consequently, this type of information does not call for establishment of common standards or compulsory
statements to the public.

However, local authorities are urged to strive to meet the needs of the public for specific information on specific
community services through a continued development of their information activities. The objective should be to
establish the necessary standard of information activity in al local and regional authorities.

There will be a need on the part of local authorities for guidance on how to shape the framework of the statutory
new information, and on what elements can be incorporated in this information. A related objective will be to
establish some degree of uniformity in the content of the work done by theindividual local and regional authorities.

Collaboration on such guidance will be initiated with the relevant sector ministries and the local and regional
authority organisations. As a source of inspiration, afew particulars (for some selected service areas) which might
be included in community service information to citizens are listed in the appendix.

1. COMPARATIVE SERVICE INFORMATION TO THE PUBLIC/AUTHORITIES

The model which is intended to ensure the systematic provision of community service information to the public,
and at the same time allow the individual local authority to select the form and content which match the local
conditions, has been discussed above.

However, thismodel does not guarantee provision to the public of the necessary community service information in
all situations. In some cases the public, local politicians, central authorities and Parliament will al have a need for
comparisons of different authorities.

Existing statisticsand other data for comparison of community services

In many community service sectors, very considerable statistical data are aready compiled which illuminate the
activities of al local and regional authorities. Such data relate to particulars of authority finances and e of
resources, i.e. the input side of community service production. However, information concerning the output side
also exists. This particularly applies to documentaion on the scope of community services - for example, the
number of places in local facilities, the number of users or recipients of services and so on. Only in a very few
cases, however, does information exist on the content and quality of services.

Publication of data collected is basically effected in three ways:

- statistical surveys - inwhich the datais presented in relatively raw form and in which the main emphasis
ison dissemination of statistical datafor further processing and application;

- sector-specific reports - in which a variety of data relating to circurrstances within a single sector is
assembled for each individual local/regional authority;

- intermunicipal /interregional activity surveys — in which arange of data relating to the various task areas
are presented for each individua local and regiona authority, and in which the data for the individual
authority are placed in relation to various averages.

The nature of the information which is published today can be illustrated with reference to the sector responsible
for care of the elderly:
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The publication Local Authority Key Dataissued by the Ministry of the Interior contains details of the elderly-care
activities of every singlelocal authority. Thereisinformation on, among other things, the following:

- per capita expenditure for persons aged 65 and over;
- per capitarent subsidy to persons aged 65 and over;
- nursing home places per 100 persons aged 65 and over;
- pensioner dwellings per 100 persons aged 65 and over.

The publication Social Trends issued by the Ministry of Social Affairs also contains information on this sector,
including:

- number of long-term recipients of home-help services resident in own dwelling per 1 000 pensioners;

- number of personsin nursing homes per 1 000 pensionersin the local authority;

- number of pensioners living in pensioner-suitable accommodation per 1000 pensioners in the local
authority.

The publication Social Statisticsissued by Danmarks Statistik contains, among other things, the following data on
thissector:

- number of full-time residentsin nursing homes;
- number of residentsin pensioner dwellings;
- number of day centres designed for provision of special care.

A project will be started to collect and improve the accessibility of existing data, for example through more
intermunicipal and interregional surveys which permit comparison of local and regional authority activities within
one specific sector or - more generally - within all major fields of authority tasks.

Procurement of new data on community services

As aready mentioned, however, the existing data are principally geared towards the input side - finance and
resources. As regards the output side, such data focus almost exclusively on the scope of community services, i.e.
number of places, users, etc.

In order to obtain a wider and more adequate description of community service production it will therefore be
necessary to procure additional data, which can illuminate community service production at local authority level
more directly, and also help define other aspects of community services- such aswaiting times.

Thiswidening of the gathering of community service datawill take place gradually over the coming years.

Six service sectors have been selected for the first stage of the widening process.

The sectors concerned are central, ependiture-intensive service sectors with a high political priority. This means
that the public, local politicians, central authorities and Parliament all have a particular need for comparative and

more adequate data in these sectors- datacomputed separately for each local and regional authority.

The types of information to be included in the widened information process for the six designated sectors are
described below.

Child-minding services
Interest in this sector is principally centred on the possibilities of obtaining a day-care place. The individua local

authorities have at present no official statistics on waiting times and day-care guarantees. Consequently, a need
existsto establish comparative data covering all local authorities.
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The following new information is required:

- minding guarantees, i.e. guarantees to parents of the existence of aday-care place from a stated ageand in
specific schemes;

- waiting times - calculated from the date from when the parents require a place (divided according to age
and type);

- guarantee arrangements, i.e. certainty of retaining a place if the child is temporarily removed from the
system;

- chances of apart-time place if the needs of the family can be met with less than a full-time place.

Care of the elderly

In this sector there is at present an unfulfilled need for information on waiting times for pensioner-suitable
dwellings or care dwellings. Thereis also a shortage of information on 24-hour emergency servicesfor the elderly,
including such services for the most infirm.

The following new information is therefore required:

- waiting times for pensioner-suitable dwellings and for nursing and care services;

- the number of care dwellings with intensive nursing and care in nursing homes or other dwellings;

- the number of specially equipped full-time places for pensioners suffering from senile dementia or mental
illness;

- the scope and content of local authority 24-hour emergency nursing and care services.

Job activation for recipients of cash benefits

Provision of job activation for recipients of cash benefits is a local authority task which attracts considerable
political interest. This sector has conseguently undergone a number of changes in recent years. For example, local
authorities are now required to provide - and cash benefit recipients to accept - job activation offers. Thereisa
need to identify the extent to which local authorities exceed the minimum legal requirements in the provision of
such offers.

The following new information is required:

- do local authorities provide offers earlier than legally stipulated for the age groups 18-24 and 25 and
above, respectively?

- do local authorities offer activation beyond the legal stipulation (in terms of weekly working
time/duration)?
Services for the mentally il

Activities for the mentaly ill are collected within a variety of sectors and subsectors: hospital wards, district
psychiatry, welfare care and support services, and education and training.

Information is required on the total spectrum of servicesin this sector:
This proposal covers the following information:
- activity in the area of outpatient treatment;

- scope and content of residential offersfor the mentally ill;
- scope and content of contact and activity opportunities for the mentally ill.
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Wastedisposal

An authority-by-authority breakdown is required of local authority activities in the waste disposal sector. The
existing information mainly originates from municipal budgets and accounts, and thus chiefly refersto expenditure
and finance.

Information must be established on how waste is disposed of and on the cost for the individual household.
The following new information is required:
- how iswaste disposed of (recycling, incineration, dumping)?
- doesthe local authority operate sorting of waste at source, and into what components?
- what does waste disposal cost the individual household?
Health sector
The main information component required in this sector is waiting time for operations, etc. As aresult of a project
currently being conducted by the Ministry of Health, it has now become possible to publish ongoing monthly

statistics on hospital service activities which show the nurber of hospital admissions in the past month and the
waiting time for the patients concerned. The particulars are specified for all regional authorities.
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APPENDIX [

Service information which may form part of
the service information given by municipalities

For a number of chosen service areas this appendix lists some examples of information aimed partly at general
information of the citizens and partly at specific information of the users of the individual services. The chosen
areas are all directed at large groups of citizens/users, and both as regards tasks and costs they constitute central
elementsin the total service rendered by municipalities and counties.

Below isalist of the broadly defined areas:

Service Sector area

* Wastedisposal * Waste disposal and recycling

* Education * Municipal primary and lower-secondary school
* Public libraries

* Cultural services * Hospitals, primary health care

* Health * District psychiatry, communal establishments

* Servicesfor mentaly ill people * Day carefacilities, leisure activities

* Child-minding services
* Servicesfor recipients of cash benefits
* Servicesfor elderly people

* Citizen services

Job-activation efforts

Home help, 24-hour care, nursing and pensioner
dwellings

Administration, including tax administration,
socia administration and technical
administration

Serviceinformation on waste disposal

* How are materials for recycling collected?
Door-to-door collection, local recycling stations, voluntary organisations.

* % kX X X

What isincluded in this price?
- number of waste types
- number of collections

What isthe percentage of materials being recycled?

Does the municipality operate sorting of waste at source, and into what components?
Does the municipality have special arrangements for hazardous waste?

How iswaste disposed of ? (recycling/incineration/dumping)

What does waste disposal cost the individual household?

* Arethefixed times of collection observed?

Service information on education in municipal primary and lower-secondary schools

* School structure in the municipality.

* Size of schools (number of pupils per school).
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Average number of pupils per class.

How many school districtsin the municipality?

Isit possible to choose a school outside one's own school district?

Isit possible to choose a school outside the municipality?

Number of |essons per form.

Servicesfor children with special learning disabilities.

Special school leaving services (10th form).

Transport to school — are there any school bus arrangements?
Arethere any leisure-time care facilities at the school s?

Arethere any leisure activities at the school - music lessons, sports, etc.?
What powers has the municipal council delegated to the school boards?

Serviceinformation on public libraries

Number of librariesin the municipality.

How many hours aweek are the libraries open?

Number of new publications purchased annually per inhabitant?
Are other things than books offered for loan?

- talking books;

- MUSIC;

- Video-cassettes;

- works of art.

Serviceinformation on hospitals

*

*

*

Number of hospitalsin the county.

The size, specialities, service facilities and equipment of the hospitals.

Waiting times:

- waiting time for preliminary examinations;

- waiting time for treatment;

- waiting time for operations.

Hospital out-patient services.

Opening hoursfor out-patient clinics and laboratories.

Alternative to hospitalisation, e.g. relief beds.

Access conditions for disabled persons.

Travel arrangements.

Does each patient have aregular contact person (doctor/nurse) attached to him?
Isit possibleto have aprivate room?

Information about the course of the day at the hospital. Rounds procedure, food arrangements, visiting
hours, etc.

Service information on primary health care

Emergency services:

Waiting time for adoctor from the emergency service (by telephone, visit).

Distance to nearest consulting room outside normal office hours.

Isthere an emergency dentist?

Information about opening hours, telephone numbers, location, services, travel arrangements and
alternatives.

Pharmacies:

Pharmacy coverage.
Pharmacy emergency services.
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National Health Insurance:

* Information about subsidy schemes, choice of general practitioner, tourist health insurance, choice of -
and assessment procedure for - other treatment, dental care and dental servicesfor children.

Other services:

* The municipality's health visitor scheme.
* The municipality's district nurse scheme.
* Physiotherapy, etc.

Serviceinformation on servicesfor mentally ill per sons

Medical staff in district psychiatry.

What are the responsibilities of out-patient clinics/district psychiatry?

Communal establishments for mentally ill people.

Character of communal establishments and the number of people they can accommodate.
Contact opportunitiesin the municipality for mentally ill people.

Day centres, etc. for mentally ill people.

Possibilities of employment and education and training for mentally ill people.

L R T

Service information on child-mindi ng services

The municipal council's framework and objectives for day care facilities- main objectives.

Number of day care centres divided according to type.

Number of children per day care centre.

Number of staff per child and the composition of staff.

Staff changes/Does each child have aregular adult attached him?

Possibility of choosing between day care facilities- what types are available in the municipality?

Waiting times (divided according to age and type).

Day-care guarantee including for what age groups and from what age parents may expect a place to be

availablefor their child.

* Other guarantees. Is there any guarantee of retaining a place if the child is temporarily removed from the
system?

* Charges.

Assessment procedure and seniority rules.

Course through the various facilities. For example, is the shift/progression from one facility to the next

automatic?

Opening hours.

Possibility of part-time/modules or staggered enrolment.

Possibility of single weekdays.

Co-operation with health visitors and other specialists.

Possihilities of special support (e.g. speech therapy or motor training), preventative efforts.

Sickness- effortsto counter sickness. Cleaning, hygiene and outdoor activities.

Special recurring activities- attitude to nature, etc.

Possibilities for play - playground, kitchen garden, forests, lakes, animals.

Holiday camps, excursions, cultural experiences.

Co-operation with others: local associations and sports clubs, use of local facilities.

What powers have the municipal councils granted to the parents' boards? (extent of delegation)

* 0% kX X X X

*

*

R R T R

Serviceinformation on servicesfor recipients of cash benefits

* Has the municipality laid down guarantee schemes exceeding the minimum requirements of the Job
Activation Act?
* In practice, does the municipality provide offers earlier than stipulated by the Act?
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* In practice, does the municipality offer more activation beyond the legal stipulation (in terms of weekly
working time/duration)?
* What kind of follow-up does the municipality have in relation to the cash benefit recipients who have

been through ajob-activating scheme?
Serviceinformation on servicesfor elderly people

* Waiting time for pensioner dwellingsin the municipality with/without the possibility of intensive care and
nursing.

Waiting time for aplace in anursing home in the municipality.

The possibilities of choosing one's own home helper and of having aregular home helper.

M aximum amount of time spent in connection with the assessment procedure.

Maximum waiting time before help is granted.

Towhat extent isit possible to call for help and isthere a 24-hour service?

Maximum number of hours for which it is possible to obtain help to the various elements in home help
(e.g. @ maximum of one wash per month, or that the home helper only does the shopping if the
shopkeepersin the area do not bring out goods).

Scope and content of the individual (part) elementsin the home help (wash, cleaning, etc.)

Average and maximum delays.

User influence within the area of carefor elderly people.

Scope and content of the municipality's care and activity servicesfor elderly people.

* % 3k X % %

* 0k F

Serviceinformation on citizen services

* Average response time for written enquiries from citizens (may be divided according to the various
administrations).
* Opening hours/office hours per week (may be divided according to the various administrations).

* Isthere afast-service system for minor enquiries?
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APPENDIX 111

POPULATION, HOUSING AND LABOUR MARKET:

Population January 1st 1995

Percentage of 0-6 year-olds
Percentage of 7-16 year-olds
Percentage of 17-66 year-olds
Percentage of 67-79 year-olds
Percentage of 80+ year-olds

Growth in population 1991-1995 (per cent)
Growth in number of 0-6 year-olds
Growth in number of 7-16 year-olds
Growth in number of 67+ year-olds

Prognosis for population-growth 1995-1999 (per cent)
Prognosis for growth in number of 0-6 year-olds
Prognosisfor growth in number of 7-16 year-olds
Prognosis for growth in number of 67+ year-olds

Asylum applicants at the end of 1994 per 10000 inhabitants

Refugees per 10 000 inhabitants

Immigrants from third-countries per 10000 inhabitants (citizens that is not nationals of Nordic-, EU-, and
Northamerican countries)

Area 1994 (sg. kilometres)
Population density 1995 (inhabitants/sq. kilometres)
Urban population 1992 (per cent)

Inhabitants per household in 1995
Owner-occupied housing in 1994 (per cent)
Social tenant housing (per cent)

Socialy exposed housing 1995 (per cent)

Children of single-parenthood in 1994 per hundred 0-15 year-olds
Single senior citizensin 1995 per hundred 65+ year-olds

Grossincome per taxpayer in 1993 (in thousands)
Taxpayers with low income (less than fifty per cent of average, in per cent)
Percentage of economically active taxpayers

Places of employment in 1994 per 100 inhabitants

Outgoing commuters (per cent)

Incoming commuters (per cent)

Unemployed per hundred 17-66 year-olds

Growth in number of unemployed per hundred 17-66 year-olds 1991-1994
Inhab. in provisions of labour market policy per hundred 17-66 year-olds
25-66 year-olds with further education (per cent)

25-49 year-olds without vocational education (per cent)

Reported thefts and burglariesin 1994 per 1 000 inhabitants
Reported crimes of violence per 1 000 inhabitants

Poll at the municipal elections 1993
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TAXATION:

Municipal incometax ratein 1995 (per cent)

Total local income tax (county and municipal, per cent)

Taxation of property of land (per thousand)

Level of municipa taxation (per cent)

Taxable incomesin 1995 per inhabitant

Value of properties per inhabitant

Municipal tax base per inhabitants (incomes + 6.5 per cent of value of properties)
Municipal tax base after equalisation per inhabitant

Change in municipal income tax rate 1991-1995 (percentage points)
Changein property of land tax (per thousand points)
Changein level of taxation (percentage points)

Growth in total taxable incomes 1991-1995 (per cent)
Growth in value of properties (per cent)
Growth in municipal tax base (per cent)

MUNICIPAL BUDGET AND FINANCIAL STATUS:

Gross operating expenditure in 1995 per inhabitant
Net operating expenditure per inhabitant

Gross capital expenditure per inhabitant

Net capital expenditure per inhabitant

Gross operating expenditureon public utilities 1995 per inhabitant
Income from public utilities per inhabitant

Total tax financed gross oper ating expenditur e 1995 per inhabitant
- environment, technical sector and roads

- primary schools

- other primary educational purposes and cultural activities

- child-minding

- servicesfor the elderly

- social welfare and employment schemes

- housing subsidiesfor individuals

- other social purposes

- administration

Total financing 1995 per inhabitant

- operating income and government refund
- income tax

- taxation of property of land

- corporate income tax

- general grants and equalisation

- VAT payment after equalisation

- net borrowing

- other financing

- reduction of liquidity

Municipal personnel 1995 per 100 inhabitants (cal culated full-time)
Growth in municipal personnel 1991-1995 (per cent)

Long-term debts at the end of 1994 per inhabitant

Liquid assets per inhabitant

Amount owed by public utilities per inhabitant

Amount owed by sewage works per inhabitant
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Expenditure need 1995 per inhabitant

Expenditure need per inhabitant, capital region

Servicelevel (net expenditures-expenditure need relation)

Tax/servicerelation

Modified tax/service relation (excluding local fluctuationsin financial expenditure)

CHILD-MINDING:

Total child-minding expenditure 1995 per 0-10 year-old child

Total exp. on subsidiesto payment per 0-10 year-old child

Expenditure on reduction for siblings and free place per 0-10 year-old child
Subsidies to private child-minding per 0-10 year-old child

Expenditure on public day-care and day-care centres 1995 per 0-6 year-old child

Exp. on integrated day-care centres per 0-10 year-old child

Exp. on youth recreation centres and other leisure institutions for 7-14 year-olds per 7-14 year-old child
Exp. on leisure facilities at schools (institution) per 6-10 year-old child

Charge per accommodation in day-care 1994 for 0-2 year-olds per month
Charge per acc. in créche institutions per month

Charge per acc. in kindergarten per month

Charge per acc. in youth recreation centres per month

Charge per acc. in leisure facilities at schools per month

Total personnel for child-minding 1994 per hundred 0-10 year-olds
Pers. per 100 acc. in crécheinstitutions

Pers. per 100 acc. in kindergartens

Pers. per 100 acc. in integrated day-car centres

Pers. per 100 acc. in youth recreation centres

Pers. per 100 acc. in leisure facilities at schools

Enrolment of 0-2 year-olds in day-carein 1994 per hundred 0-2 year-olds
Enrolment of 3-6 year-olds in day-care per hundred 3-6 year-olds

Acc. in crécheinstitutions per hundred 0-2 year-olds

Acc. inkindergartens per hundred 3-6 year-olds

Acc. inintegrated day-care centres per hundred 0-10 year-olds

Acc. in youth recreation centres per hundred 7-14 year-olds

Enrolment in leisure institutions for 7-14 year-olds per hundred 7-14 year-olds
Enrolment in leisure facilitiesin schools per hundred 6-10 year-olds

Provision of leisureinstitutions for 14+ year-olds (Y es/“missing”)

Guaranteed municipal provision of day-care 1994 for 1/2-1 year-olds (Y es/“missing”)
- for 1-2 year-olds

- for 3-5 year-olds

- for 6-10 year-olds

Average enrolment per institution for the 0-6 year-olds

PRIMARY EDUCATION AND CULTURAL ACTIVITIES:
Expenditure on primary education 1995 per 7-16 year-old child

Exp. on municipal primary schools per 7-16 year-old child
Exp. for other schools with primary education per 7-16 year-old child (e.g. private)
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Absolute number of primary schools (1993/94 (publicly and privately owned)
Abs. number of groupsin municipal primary schools

Average number of pupils per school

Average number of pupils per class

Pupilsin need of special teaching per 100 pupils

Bilingual pupils per 100 pupils

Hours of teaching per pupil per week

Hours of teachers preparation per pupil per week

Expenditure on general librariesin 1995 per inhabitant

Exp. on books and other lendable materials per inhabitant
Absolute number of general librariesin 1993

L ongest opening hours per week

Lending of books and other materials per inhabitant
Expenditure on other cultural activitiesin 1995 per inhabitant
Exp. on sports and |eisure etc. per inhabitant

SERVICES FOR THE ELDERLY:

Expenditure for the elderly in 1995 per 67+ year-old
Housing subsidy for the elderly per pensioner
Recipients of housing subsidy for the elderly in 1994 per 100 households

Expenditure for home help schemesin 1995 per 67+ year-old person
Exp. onintegrated elderly care schemes per 67+ year-old person
Exp. oninstitutions for the elderly per 67+ year-old person

Exp. on houses for the elderly per 67+ year-old person

Total personnel for servicesfor the elderly 1994 per hundred 67+ year-olds
Pers. in home help schemes per hundred 67+ year-olds

Pers. in integrated elderly care schemes per hundred 67+ year-olds

Pers. at ingtitutions for the elderly per hundred 67+ year-olds

Total provision of housing for the elderly 1994 per hundred 67+ year-olds
Accommodationsin nursing or rest homes per hundred 67+ year-olds
Other housing provided with care per hundred 67+ year-olds
Accommodationsin day centres per hundred 67+ year-olds

Absolute number of people on waiting list for housing with carein 1993
Longest registered waiting time for housing with care (months)
Recipients (67+) of home help in 1994 per hundred 67+ year-olds
Allocated hours per recipient per week (average)

24-hour stand-by service concerning home help/nursing (Y/N)

Visiting and/or advisory services (Y es/“missing”)

OTHER SOCIAL WELFARE SERVICES:

Expenditure on social welfare grants and employment schemesin 1995 per 17-66 year-old person
Exp. relevant to children and youth welfare per 0-18 year-old person

Housing subsidy exp. to tenants per 17-66 year-old person (excl. early retirement pensioners)
Recipients of housing subsidy to tenantsin 1994 per 100 househol ds

Expenditure on cash benefitsin 1995 per 17-66 year-old person

Exp. relating to employment schemes per 17-66 year-old person

Municipal gross exp. for early retirement pensioners per 17-66 year-old person
Exp. on sick leave compensation per 17-66 year-old person



68
Recipients of cash benefit in 1994 per hundred 17-66 year-olds
Early retirement pensionersin 1995 per hundred 17-66 year-olds
Social welfare clients with mental diseasesin 1994 per thousand 18-66 year-olds

Quota of job offer schemein 1995 per hundred 17-66 year-olds
Calculated use/compl etion of job offer-quota 1994 (per cent)

ENVIRONMENT:

Estimated environmental bill in 1995 per household (refuse collection and sewage works)
Personnel for environmental inspection in 1993 per 10000 inhabitants
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FRANCE

Foreword

In the interest of objectivity and to satisfy methodological requirements, it is appropriate to
elucidate the framework within which this document was produced.

This study cannot be categorized as scientific research in the strict sense. It was not
conducted on the basis of a research methodology designed specificaly for it. It did not
select a representative sample of authorities and public services for study and it did not make
use of sophisticated research techniques such as polls or customdesigned questionnaires.
These decisions were determined by materia and time constraints.

The study derived mainly from interviews with qualified persons working in the public sector
in various capacities. public service professonals and members of monitoring bodies.
Interviews yielded precise responses and more general views with regard to the subject under
consderation. The information gathered was verified and supplemented by analyses of many
varied types of documents including academic papers, administrative reports and newspaper
articles.

Since the origina questionnaire contained general questions, it was suitable for a wide range
of respondents, leaving them free to answer as they wished.

Despite its empirical nature, this procedure yielded a genera picture of the situation and
information on the state of knowledge in respect of loca public service performance
indicators. The study provides genera information, illustrated with numerous examples from
actual practice.

I ntroduction

In France, the state is principaly responsible for protecting and promoting the general
interest. This leading position is the political heritage of the republican and Jacobin spirit of
the French revolution. In principle, the state guarantees equal rightsto al citizens.

The date fulfils its kingly duties of diplomacy and maintaining domestic and foreign
security. At the same time, through an extensive administrative system, which is powered
and maintained by political will, the state is virtually ubiquitous. Health, research and cultura
policies are elaborated by various ministries. Economic and socia action falls within the
scope of the ministries of economy, agriculture and transport.

Nevertheless, to increase effectiveness and promote democracy, local authorities were vested
with greater powers, thus breaking with along-standing tradition of centralisation. The Act of
2 March 1982 represented a major step in the decentralisation process. it set up regions (loca
authorities) and granted those authorities wider powers.
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There are today three types of local authorities:

- 26 regions,
- 100 départements
- over 36 700 municipalities.

By virtue of their geographic and historical particularities, five regions and four départements
outside of metropolitan France have a special status under which they have a wider scope of
action, in particular with regard to economic and cultural affairs.

Regiona authorities are active mainly in the economic sphere, coordinating and rationalising
investment agreed upon with other authorities and with the state. A major portion of regional
expenditure is used to finance upper secondary schools (ycées). Regional authorities are aso
responsible for the developing sectors of continuing training and apprenticeship.

Departmental authorities are more involved in the management of public services. They provide
socid welfare services for families, children and the elderly and are responsible for school

transport and construction of lower secondary schools (colléges). Main lending libraries and
museums also fall within their jurisdiction.

The greatest number of public service operations are carried out a the municipa level.
Municipal actions are highly diversified. Municipalities are responsible for providing drinking
water and treating household waste and for constructing, equipping and maintaining primary
schools. They guarantee the provison of an undertaking service and establish public
cold-storage facilities and daughterhouses. Municipalities are required by law to provide certain
services to the public, including household refuse collection. Under the municipal code,
municipalities must ensure local distribution of electricity.

A generd jurisdiction clause is applicable to local government. This prerogative corresponds to
the constitutional principle which invests authorities with administrative freedom. In response to
aneed, municipa or departmenta authorities have the power to create public services.

In fact, elected representatives frequently exercise this prerogative. Consequently, it is difficult
to establish a definitive list of local public services. while certain services are being set up,
others are being eiminated.

The current trend is towards greater initiative at the local level - what has been termed a local
public service movement. This movement has been motivated by the drive and commitment of
elected representatives acting in response to their congtituencies. The public wants local
government to become more involved in economic affairs and to make greater efforts to
improve the standard of living. The economic crisis has only led to increased demands.

Not all municipalities have the same resources available to respond to the public's demands. The
36 700 municipdities in France are in fact highly disparate and operate under very different
circumstances.
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Number of municipaities Population
- 25 249 0-699
- 6 908 700 — 1999
- 2 655 2000 —4999
- 898 5000 —9999
- 445 1 0000— 19999
- 293 20 000—49999
- 67 50 000—99999
- 31 100 000 — 299 999
- 5 over 300 000

This diversity has the great advantage of alowing a large number of citizens to assume public
office and encourage public participation in civic matters. At the same time, to achieve more
effective management, municipalities inevitably end up by combining their resources in
collective structures.

There are nine metropolitan authorities (“Communautés urbaines’), 186 districts and 18,058
Consortia of local authorities. Since the promulgation of the Act of 6 February 1992, towns and
municipalities have established other collective structures which manage numerous services -
roads, fire prevention and control, and water and waste management.

Local authorities possess their own financial resources - to alocate as they see fit, even when
they may be required to carry out specific missons. Their margin of action is, nevertheless,
limited by the state. Taxes voted by local authorities must remain within the limits of a national
scale. The state contributed 22.9 per cent of local resources in 1993. Such funding takes many
forms. To facilitate the functioning of loca authorities, the state provides a block operating
grant. It provides numerous and substantial compensatory subsidies for exemptions from local
taxes and tax relief. The value added tax (VAT) compensatory fund and the block capital
subsidy are alocated within the framework of investment grants and subsidies. In specific
recognition of the transfer of powers, the state awards an overall decentralisationgrant.

Limited by financial congtraints, local authorities must turn to solutions such as the community
structures mentioned above. Delegated management is another possibility: to provide effective
public services, authorities appoint private or public enterprises as managers. While generally
involved at the local level, public enterprises sometimes manage services nationwide. For
example, eectricity, a municipa public service, is supplied by the Electric Company of France
(Electricité de France) (EDF), which holds a nationa monopoaly.

Local public services are therefore highly diversified and provided by many different parties.

Public services are subject to the principle of the freedom of trade and industry, observance of
which is guaranteed by the courts - administrative courts, the Conseil d'Etat (the supreme
administrative court), and the Constitutional Council. Depending on local circumstances, the
courts deliver different judgments on the same activity with regard to its public service role.
Demongtration of inadequate private initiative at the local level can be used to justify public
intervention.
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The courts aso ensure application of the three basic principles of public service: equality of
access, continuity of services and adaptation to the public's needs.

The courts, and the administrative inspectorates, are well-respected and wield considerable
power. The need to monitor public services is thus clearly acknowledged. And such efforts are
effective.

Traditionally, ensuring respect for the three basic principles was the state's sole obligation.

The question of effective management did not arise. The prevailing philosophical view was that
the administration had only the public interest in mind. Policy-makers operated on the basis of
that criterion alone. Public service users had an inferior status. they were first and foremost
subjects of a beneficent administration which was, moreover, held in high esteem by the
population because of its monarchica origins and acknowledged mission.

This view has nevertheless been called into question. In the 1960s sociologists began to criticise
the counterproductive logic of the bureaucracy. The economic crisis of the 1970s made effective
management essential. In the 1980s renewed interest in the business world reinforced the
importance of effectiveness and efficiency.

The myth of the infallible and invulnerable administration is losing ground. Those responsible
for public services must now account for and justify their actions.

In that context, modernisation of public service was inevitable. The Government took the lead
by issuing acircular on 23 February 1989 a circular on the renewal of public services.

A four-fold programme is envisaged. Work relations will be transformed through dialogue
designed 0 increase staff involvement. Public service projects to be implemented will be
defined and evaluated at responsibility centres. Evauation represents a new stage in public
policy. The overall goa isto improve the quality of serviceto the public.

Evauation, and its necessary counterpart - performance indicators - isbecoming part of every
field. The success of evaluation efforts depends on the appropriate definition and use of
performance indicators and on giving due consideration to the information they provide.

It is not easy to define precisely the concept of performance. Economic analysis is restricted to
objective, scientific concepts such as cost, production, effectiveness, efficiency and relevance.
For performance evauation, in addition to the multitude of services which must be considered,
account must aso be taken of the quality of the services, as perceived by managers and by the
public. Performance evaluation thus requires an array of financial, technical, commercia and
socid indicators.
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Nevertheless, performance may be measured by three principal criteria: effectiveness, efficiency
and quality. Since these broader criteria can subsume alarger amount of data, the result will be a
better knowledge of the servicesin question.

Thisstudy provides information on loca public services in France.
l. GENERAL INFORMATION ABOUT LOCAL PUBLIC SERVICES
1 Information collected at central level concerning local public services

The Nationa Institute for Statistics and Economic Studies (Institut National de la Satistique et
des Etudes Economiques) (INSEE) publishes a municipa survey which includes data on local
public services. This study is conducted in collaboration with the Central Office of Statistical
Studies and Investigations (Service Central des Enquétes et Etudes Satistiques (SCEES) of the
Ministry of Agriculture. The most recent survey was published in 1988; a previous study was
carried out in 1980.

The Ministry of the Interior is responsible for relations between the state and local authorities.
Statistics are published by the directorate genera for local authorities. Financial statistics permit
comparisons to be made between authorities. The greatest amount of information is provided by
budget documents.

Other ministries aso hold to information regarding activities within thelr jurisdiction. Gathering
information from each central administration is therefore an effective way of obtaining detailed
information on loca public services.

The municipal survey covers more than 200 types of facilities in various fields: business,
sarvices, hedlth, social welfare, sport, leisure activities and culture, education, transport,
planning, and hotel and tourist infrastructures.

The data indicate the range of public services for each municipality - what facilities and
sarvices it offers and in what amount.

For each municipality, information is provided with regard to the presence of:

- railway stations;

- schools,

- bus services;

- hospitals,

- day-care centres,

- socia workers;

- indoor sportsfacilities;
- playing fields.
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The survey provides comprehensive information on facilities and public services available
locally. While including sufficient data for a genera perspective, the survey does not deal with
costs or frequency of use.

Nonetheless, it does give some indication of relations between municipalities by identifying
poles of attraction - those authorities which draw in the surrounding populations because of the
public services they offer. When a new service is being considered, the survey can therefore be
of help in evaluating the population of potential users and pinpointing competition.

Specific studies carried out by various public service agents can contribute supplementary
information. For example, the secretaries genera of cities in the Paris region conduct and
publish an annual study covering the frequency of use of facilities, admission fees and other cost
factors.

Such initiatives develop datistical methods adapted to the particular requirements of the
situation. However, sich studies are relatively infrequent.

2. Proceduresto collect information
INSEE staff, working in regiona offices, collect the information.
Studies conducted by ministries are carried out by their own staff.

At the nationa level, the scientific evaluation board plays a role in performance evaluation of
loca public services. The board performs the fina review on studies conducted by the
interministerial committee for evaluation, some of which concern the functioning of local public
services. The board has already expressed its views on socia housing renewal policy and on the
treatment of disadvantaged populations by certain public services.

The few municipal councils which possess precise evaluation methods use performance charts,
which include performance indicators. Public services employees, by virtue of their contact with
the public, are in the best position to collect data on certain parameters - frequency of use of
facilities and the use of various installations. It is to these agents that the consumers present their
complaints.

Performance charts provide an opportunity to follow the performance of a public service over
time. Comparisons are smplified by using the same criteria and techniques throughout.
However, because measuring instruments are tailored specificaly to the local service under
consideration, it is difficult to compare the results with those of other authorities.

Specific local initiatives do not, therefore, yield standardised data.
INSEE employs methods which ensure that the results can be compared nationwide. Data are

processed by computer and must be standardised. An anomaly signals one of two possibilities:
ether the information has been entered inaccurately or it represents a special case.
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This task is part of the Institute's mandate. In collaboration with economic and socia partners,
INSEE ensures that public sector statistics are consistent from alegal and technical perspective.

3. Purposes of collecting information

INSEE collects data in order to establish statistical basdlines. It has no brief to use the
information for policy-making purposes.

Public administrations, on the other hand, gather information for practical, operationa purposes.

Elected representatives may conduct studies at the beginning of their term of office to evaluate
the condition in which their predecessor has |eft the public service system. The results show the
work to be done as well as past responsibilities.

Another purpose of studies is to call attention to specific situations. In the spring of 1994, the
association of mayors of mgor French cities commissioned a study on the costs of centrality.
Twenty-eight cities responded to a questionnaire comprising twenty-three sets of questions
covering thirty-six facilities and services. The results demonstrated that urban centres are
bearing increasing costs as a result of their central location. Inhabitants of outlying communities
use the facilities without helping to finance them.

Transfer of power and redeployment of resources also provide an opportunity to measure the
effectiveness of the services concerned. Before undertaking extensive capital investment, elected
representatives are with increasing frequency requesting information on the costs of the facility
and its potentia profitability.

Evauation often comes into play when anew element is introduced.

Grant assistance is one example. A description of loca conditions can form the basis of a new
grant application. For alocating structural funds the European Union has thus far been relying
on genera information relating to unemployment rates and per capitatax potential.

However, public subsidies are increasingly being awarded on the basis of criteria having to do
with the facilities and operations of local public services. The urban solidarity grant, for
municipalities with over 10 000 inhabitants, depends in part on the proportion of social housing
relative to the total population. The equalization subsidy from the block operating grant for
municipalities is alocated on the basis of several criteria: the number of school pupils,
ingtitutional capacities, the extent of the road system and the amount of social housing.

Such conditiona grants encourage communities to develop instruments to evaluate their loca
public services.



76

Data collection reveals municipal deficiencies and structural handicaps. In the case of France,
these statistics encourage municipalities to pool their resources.

Public authorities also use the information to decide how services will be managed. In some
cases, authorities use the data to confirm that public services function as well as private ones. In
contrast, a study in the town of Nimes showed that as a result of bringing in private management
the costs of three public services decreased by 20 to 50 per cent.

There are, therefore, multiple opportunities for carrying out studies.

Generally speaking, the purpose of evaluation is to highlight performance deficits and identify
their causes. After that, the means to improve performance can be sought.

4. Publication of the information

INSEE issues its own publications of the data, which may be aso be consulted at the Ingtitute.
INSEE has a documentation office to receive and assist the public.

To ensure diffusion to a wide public, INSEE groups its data into seven-page sections for each
municipdity. The information is available online, thus permitting wide access.

The information collected by municipal services is used mainly for interna purposes, essentialy
to provide information to managers and elected representatives. Municipalities do not produce
specia publications for the genera public.

The municipal report, generaly issued annually, includes accounting and budget documents.
The Declaration of the Rights of Man and of Citizens of 1789 refers to certain obligations.
Article 14 provides that every citizen has the right either by himself or through his representative
to a free voice in determining the necessity of public contributions, and the manner in which
they are employed. Article 15 stipulates that society has the right to request of al its agents an
account of their adminigtrative actions. Those principles have explain the effort to achieve
financial transparency. However, for practica reasons, budget documents contain very little
detailed information, making it difficult for the average citizen to find out the cost of services.

All loca authorities communicate information in some form. However, satistics are not
included in these publications.
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. USE OF PERFORMANCE INDICATORS BY INDIVIDUAL LOCAL
AUTHORITIES

1. Cost accounting

Elected representatives depend very little on performance indicators for purposes of daily
management. Suchindicators tend to be used more frequently by public service technicians.

Through the cost accounting method used in some major cities, the full cost of public services
can be determined. Fixed costs can be alocated to services by means of alocation coefficients.
Cogst accounting defines a network and the organization of costs within it, allowing the cost for
each service, benefit and facility to be identified.

Interest in cost accounting developed in the 1980s following its use and elaboration by the town
of Orléans, with the collaboration of the Ministry of Finance. However, the complex and costly
data processng involved in cost accounting has limited its use. Cyclica factors make
extrapolation and prediction difficult.

Cost accounting can nevertheless provide information about the financia performance of local
public services.

Another source of information on the quality and performance of public services derives from
the existence of legad standards. In certain fields, the legal obligation to conform to standards
makes its unnecessary to define performance indicators. The state defines safety standards, such
as the maximum capacity of swimming pools or intervention zones for fire brigades.

Traditionally authorities also comply with technical standards which are not legally binding but
are endorsed by professionals. They accept as a reference the standards furnished by the
equipment manufacturer or service provider.

While accounting procedures and legal standards do provide information about performance,
such datais not sufficient for management purposes.

Authorities also need to determine whether the objectives have been attained (effectiveness),
whether the results correspond to the resources used and have been obtained at the minimum
cost (efficiency). Managers are concerned with the quality of the service and the public's degree
of satisfaction with it.

A performance chart covering the full range of public services can provide an authority with all
this information. A comprehensive performance chart includes information on effectiveness,
efficiency and quality. It shares the frequency of use of facilities, differencesin capacity, and the
cost of services under these conditions. It indicates the public's subjective assessment of each
service.

Authorities can use performance charts for the full range of public services.
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The town council in Asnieres uses a performance chart for seven areas. security, youth and
gports, culture, public service, economy and employment, planning and environment, and social
welfare. Every three months the chart generates forty-nine indicators which enable officias to
follow the progress of the town's important projects.

The municipality of Rezé draws up an annua performance chart which includes data on
education, leisure activities, conviviadity (measured by the number of hours of free use of
municipa hals), culture, socid welfare, hedlth, parks and taxation.

Chalon-sur- Sabne produces an environmental performance chart with data on water, noise and
landscape. The chart is used to help decide where to locate new businesses. It might, for
example, provide data for an environmental impact study of urban hesting.

It is clear from these few examples that performance charts are vauable in a wide range of
circumstances. The particular use to which they are put depends on local authorities.

Performance chart information is derived from data supplied by various sectors and services.
Local authorities determine whether charts are elaborated on a weekly, monthly, quarterly or
annual basis.

By providing written, precise and regular data, performance charts improve service delivery.
Remedia action is taken on the basis of performance chart indicators. Once informed, a mayor
may request explanations from a public service, or may congratulate it.

A locd authority has, therefore, numerous elements available de facto. It may use them as they
stand or supplement them with simple analytical tools. This approach can be applied to any
public service.

After testing various ways to improve service delivery, some towns have established models.

Angers uses a cost accounting system under which it calculates the full cost per service, after
establishment of responsibility centres and an interna billing system.

Conflans- Sainte-Honorine makes use of a behavioural model: services are improved by means
of interna communication, think tanks and harmonization groups.

In Metz, municipal management is based on a planning scheme and a formalized and centraized
budget negotiation system.

Nimes has limited its municipal organization to basic tasks. It appoints private enterprises to
manage certain public services, as a means of improving their performance.

2. Selection of performance indicators and role played by the public and local eected
representatives

Public service technicians are best qualified to choose performance indicators because they can
judge what datais needed to improve the service in question.
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Managers may choose performance indicators with employee participation. In the département
of Bouches-du-Rhéne, the director general of public services selects performance chartsin each
sarvice, for the executive. The charts are used in negotiating the allocation of resources.

The participation of elected representatives in the definition and use of performance indicators
appears to be essential. Their ambition is to act as a driving force for the community, making
choices which will shape its future. They tend therefore to concentrate on defining the objectives
to be attained. By delegating to others the management of daily affairs and assuming the role of
arbiter, officials gain in prestige.

Under the Angers modd, the management team has a large role to play. In the case of
Conflans-Sainte-Honorine, the entire staff is mobilised: evaluation and modernisation have
become integrated into the community culture. In Nimes, the executive play a decisive role in
delegating management powers.

Initiatives of this type may occur in any municipaity. Experience has shown that elected
representatives are not the only onesinvolved in the evaluation process.

In October 1990 in Brittany, an experimental commission was set up to assess public policy, in
particular neighbourhood social development, assistance to business and computerisation in the
secondary schools. Participating in the commission were representatives of the regiona council,
the prefecture, central government, the regional accounts commission and chamber of
commerce.

In Hérault, a departmental evauation committee, composed exclusively of elected
representatives, decided to study water policy.

This is an example of elected representatives from a particular area getting directly and
personaly involved in evauation policies. Although limited, such examples demonstrate the
existence of atrend.

It is clear that many types of individuas are involved in performance evauation. The role of
public audit officials, academics and chartered accountants is bound to grow because of their
speciaist and professional expertise.

Regiona accounts commissions monitor the legal aspects of loca management. Commissions
may, on occasion, concern themselves with policy evaluation. To that end, they define appraisal
criteria. They assess the stated objectives, the resources employed and the results obtained. A
commission might evaluate, for example, whether suitable public service personnel had been
selected for a particular mission.

The regional accounts commission of Provence-Alpes-Cote-d'/Azur has taken the innovative step
of publishing an annua report, in which it has called attention to certain serious management
anomalies.
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Consumers are also entitled to participate in defining policy and evaluating public services. The
Act of 26 July 1983 relating to the democratisation of the public sector provides that one third of
the executive board members of a public enterprise shall be appointed by the state either by
virtue of their expertise or because they represent consumers or users of the service. The public
can then exert pressure on enterprises which provide local public services, such as EDF and
SNCF (the nationd raillway company), to encourage them to integrate performance indicators
into their management systems. In practice, however, users exert very little influence over
service providersin this manner.

Public pressure works more effectively through the consumer movement, which took shape in
the 1970s. Today consumer groups have a definite say in the management of two public
services: public transport and the telephone system. In 1983 consumer pressure forced the
telephone company to verify its billing procedures and acknowledge its errors. In 1995 raillway
passengers obtained a court judgement against SNCF for failure to respect scheduled arriva
times.

Confronted with growing discontent among suburban populations, municipalities have expanded
the channels through which residents can be heard and have increased their opportunities to
participate in decison-making. They have created neighbourhood committees and municipal
offices and have improved the manner in which public surveys are conducted.

The Act of 6 February 1992 provides that municipalities may hold advisory referendums. An
advisory commission, open to the public and having jurisdiction over all public services, will be
st up in authorities of more than 3500 inhabitants. This procedure has not yet been
implemented.

Citizens and consumers do not in fact participate to any great extent. That is particularly the case
in problem neighbourhoods where much of the population is not registered to vote or votes
infrequently.

3. Publicity of theinformation concerning the performance of local public services

Regions, départements and municipalities publish newletters. Such publications contain very
little information on loca public service performance and tend to focus only on success stories.

The local press reports on the functioning of public services and calls attention to management
errors. The local press is dynamic and reaches a wide public, which alows it to act as a
counterbalancing force.

In July 1992, RATP, the company responsible for public transport in the Paris metropolitan area,
gave passengers an opportunity to express their views. It called upon consumer groups and the
press to help it improve services. Two mgor dailly newspapersin Ile de France - France-Soir
and Le Parisen - opened suggestion columns and summarized the positive and negative
observations sent in by readers. Thus the press also participates in the initial stages of service
improvement, by evaluating performance levels.
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National media aso conduct special studies relating to performance. In 1992, in a study entitled
“The best places to live in France’, the weekly magazine Le Point sdected the départements
which offered the best quality of life. First prize went to Hautes-Alpes.

The magazine conducted the first survey of this kind in 1973; the 1992 study was represented
the sixth edition. Départements were ranked according to eight criteriaz agreeableness,
dynamism, resistance to economic difficulties, wealth, crimindity, culture, health, community
life. Most of those categories included aspects relating to local public services.

The quality of community life was determined by the capacity of day-care centres, the number
of teachers per child in nursery school, the number of places in retirement homes, direct air
connections, the number of kilometres of motorways, the per capita sports budget, and the
percentage of the population with accessto a social or cultura centre.

The culture level was determined by similar criteria: the number of cinema seats, museums,
fegtivals, and books borrowed.

Le Point obtained data on local public services from INSEE, the ministries of sport, education
and culture, the nationa centre for highway information, and regional councils.

The ongoing nature of this study demonstrates the public's interest in this type of information.

During the 1989 municipa elections, the economic magazine L'Expansion rated cities in terms
of management, on the basis of a three-part questionnaire; quality of services to inhabitants (30
points), policy forstaff motivation and training (35 points) and quality of financial management
(35 points). The study focused on towns and cities of more than 10 000 inhabitants. Out of 812
questionnaires distributed, 234 were completed. The best-managed cities were Angers (cities
with over 100000 inhabitants); Chaonsur-Sadne (30000 to 100 000 inhabitants), and
Saint-OuertI'’Aumdne (10 000 to 30 000 inhabitants).

Numerous specialised journals dea with loca government and contain articles written by
experts and academics from every field.

The most serious failures to achieve the objectives of public service are decried in publications
which specidise in reveding scandas. Le Canard Enchainé reports deficiencies in
adminigtrative functioning and cases of dishonesty or poor management involving elected
representatives. The newspaper's very existence as well as its actions represent a strong
dissuasive force.

The association of administrative and public service consumers publishes a newdetter which
calls attention to errors and poor performance on the part of public hospitals, public transport,
SNCF and EDF.

Thus, there are increasing possibilities for investigating and reporting the most serious errors and
deficienciesin public service. The quality of the available information is improving.

However loca authorities are not legally bound to use or publish performance indicators for
public services.
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Nevertheless, more financid information is being kept available to the public. For example, a
Bill of 27 March 1993 provides for the publication of accounting and budgetary ratios, which
the public can then compare with national averages available in various ratio guides.

In generd, since the promulgation of the Act of 17 July 1978, access to administrative
documents has been under the control of a national commission. Citizens are entitled to request
various kinds of information including files, reports, studies, records, minutes, statistics,
directives, instructions, forecasts predictions and decisions. The law is gpplicable to al types of
documents written, tape-recorded, visual, or anonymous computer data.

Thus, the state does not keep many classified documents.

According to the Act of 15 January 1990, the local authority must transmit to the deliberating
body the fina review of the regiona accounting commission with regard to local management.
The report is congdered at the next meeting of the deliberating body, at which time the
opposition may choose to disseminate the information to the public and play itsrole of critic.

In certain cases, municipalities are bound by law to provide information on local public services.

The Act of 13 July 1992, relating to waste disposal, states the principle of the public's right to
information. Municipalities which possess waste disposa or storage sites must create a local
information and monitoring commission.

A Bill of 26 September 1994 contains obligations relating to information on water quality.
Mayors must display in the town hell the data transmitted to them by the prefect on the quality
of water distributed. A synopsis with sufficient commentary to provide a clear understanding of
the data is a minimum requirement. The data remains on display until new information is
avalable. The Act of 2 February 1995 reinforces these obligations by specifying, and making
additions to, the technical and financial indicators to be presented.
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III.  NATIONWIDE COMPARISONS USING PERFORMANCE INDICATORS

1. Range of available performance indicators

Because each local authority and public service has its own particular characteristics the range of
available performance indicators is very wide. Indicators are best defined by those in charge of
the services.

Performance indicators measure effectiveness, efficiency and quality.

Certain indicators, known as multi-stage indicators, take al three factors into account by
measuring different stages of performance. For example, an indicator may first measure the
extent to which aloca population plays a particular sport, then the beneficial effects of the sport
on those who practice it and, finaly, the benefits for the community as awhole.

Internal comparisons can be made within a single public service. The effect of a new policy can
be measured by comparing the results of an experimenta group with those of a control group, to
which the policy has not been applied. This procedure is methodologically sound and obviates
the need to use data from similar experiments carried out under other circumstances.

The following cases provide examples of performance indicators used by various public services
and which yield comparative data.

In the field of education, studies at the local level measure academic progress. Performance
indicators include the repeat rate, percentage of backward students, availability of short-term
studies, and the drop-out rate. In terms of the teaching staff, data is collected on the teacher
turnover rate and the average length of service.

With regard to facilities, information may be collected on:

- nature of the services provided;

- type of facility: public, private, voluntary;

- capacity (areain square metres) and number of places;

- service capacity: staff number and qualifications portion of time given over to the
savice,

- duration of service: days and hours open;

- accessi bility to the public, distance in kilometres;

- construction dates and state of maintenance;

- congestion and saturation .
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Annua studies are conducted by some ministries. The nationa interministeria road safety
observatory monitors the number of road accidents per year. The data is useful for comparative
purposes because it is divided into several categories of road accidents:

- two, three or four- lane roadwayss,

- dry or wet surfaces,

- day or night;

- rura or urban zones,

- the result of speeding, acohol or mechanical failure.

Comparative research is conducted on an ad hoc basis by various bodies. In 1994 the water
company of Rhin-Meuse studied water rates in seventy-four communities.

The EDF supplies eectricity, a municipa public service. The company offers a Service
Guarantee according whereby it pledges to respect standards of quality, to provide an emergency
repair service within four hours of the initial cal, to offer appointments within a fixed two-hour
period, to begin service two working days after a new user has moved in, and to respond to
correspondence within eight days. It is the company itself which defines the performance criteria
by which it may be judged by the public. In the event of failure to respect a service guarantee,
EDF will award financial compensation of 150 francs. These commitments are part of the
company's business policy and are publicized in radio and televison campaigns.

Nationad Gas Company GDF (Gaz de France) has made smilar commitments. The two
companies submit a yearly activity report to the licensing authority. GDF provides an operating
report corresponding to the main aspects of the operating account, which includes information
on commercia activities (number of new clients, gas consumption per rate category); technica
activities (progress of work, conformity to standards); and any incidents or accidents which
might have occurred. A quality of service report contains indicators on product quality and the
quality of service to consumers. Thus, for the community, licensing provides an opportunity to
obtain performance indicators for a particular service.

Various kinds of performance indicators are used; they are defined by those who commission
the study or service.

2. Means of collecting information

Loca public service employees or outside investigators collect information by the means of
guestionnaires.

The Ministry of Nationa Education collects information on educational services. Ministry staff
conduct investigations within school districts, using data provided by the schools.

Road safety studies are based on data gathered by regional monitoring centres. Members of the
police force and gendarmerie are required to fill out detailed report forms on accidents involving
bodily injury; the information is then used to develop a computerized database.



85

Information on water services is collected at the municipa level. To establish an average cost,
yielding the rates actually paid by the mgority of users, the data is weighted according to the
number of inhabitants.

EDF firgt investigated its capacity to conform to its Service Guarantee in fourteen centres, after
which it gradually extended the study to the entire country. The first stage yielded test-group
data which was then used to modify the procedure as it was applied nationwide.

An increasing number of these studies are being conducted according to professiona standards.
In some cases, investigators are specialy trained so that they can work with a wide variety of
CONSUMEYS.

Polling is the most appropriate way to measure service quality and the extent to which the
service satisfies the public. Polls can be used for a specific target population or can be directed at
individuals who do not use the service in question. To conduct polls, public service
adminigtrators use the services of specialised polling ingtitutes, a number of which, recognized
internationally, exist in France.

3. Purposes of collecting information

Performance indicators relating to education are used to define priority education zones. Using
this information, authorities promote what are known as anti-exclusionary policies the goal of
which is to encourage the most highly experienced and qualified teachers to work in these zones.

Living conditions in some outlying urban areas are very difficult and represent a potential source
of urban unrest. In response, authorities have begun to draw up urban contracts which fix
objectives for housing improvement and investment planning. Such action presupposes broader
knowledge of the neighbourhoods involved. One possibility would be to develop data banks
containing information from various sources. census, municipal surveys, family alowance
offices and national employment centre records, public housing studies, and crime data from the
Ministry of the Interior.

Statistics on road accidents are used to improve road safety. The contribution of physical factors,
such as the type of road surface and the quality of street lighting, is studied and improvements
are undertaken accordingly.

The water service study served to uncover and explain rate differentials and call attention to any
striking differences. The rate scale ranges between 5 and 20 francs per cubic metre. Large
communities naturaly charge higher rates because they need to undertake more ambitious
modernisation projects. The study brought transparency to the field. Until recently,
municipalities financed their water facilities in part through tax revenues and, accordingly, were
able to charge lower rates for the service. However, according to a regulation issued under the
Act of 1 July 1992, water and sanitation charges must now be charged for and invoiced

Separately.

Communities must abide by the standards set forth in European directives. This type of
harmonisation enables comparative studies to be made since communities are al bound by the
same obligations. For example, municipalities with populations exceeding 2000 must install
sewage treatment facilities before the year 2005.
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Transparency with regard to water management appears to be an essential element in persuading
the public to accept rate increases. That conclusion was drawn from an investigation involving
1 000 people and carried out by a speciaised institute at the request of the Rhin-Meuse water

agency.

Companies in this sector agree on the importance of transparency and on the need to inform the
consumer. The General Water Company (Compagnie Générale des Eaux) has made
commitments similar to those made by EDF. On 21 March 1995 in Caen, the Company
instituted its first customer service charter, under which it pledged to guarantee appointments
within a two-hour period, ensure service on the day of moving in, provide an estimate within
eight days for any new construction and carry out the work within the following two weeks. The
company agreed to award 150 francs if it failed to respect its commitments. It has also pledged
to carry out 1500 more analyses than required by regulations and to institute monthly billing
with amore compretensible format.

As part of its policy to improve customer service, EDF hopes to involve the public in managing
consumption with a view to reducing production costs. In autumn 1993, EDF launched a
programme under which it offered to provide users with an electronic meter which, by
displaying the cost at any given moment, could help them regulate their consumption levels.
According to the season, day or hour a consumer can judge when consumption should be
reduced. By controlling demand, user costs are reduced and EDF no longer has to use
supplementary facilities to meet peak requirements. Performance of a service thus implies
engagement of both the provider and the public.

In general, studies are conducted in response to difficulties and with a view to improving
service.

4, Structural characteristics of thelocal authorities and comparisons of statistics on local
public services

In view of the range of municipdities in France, performance indicators must take into account
thelir particularities.

Size is afactor which may either increase or decrease rates. For example, the cost of collecting
one ton of household waste will differ between rural and urban aress.

It is thus logica to classify authorities according to similar characteristics, which enables
comparisons to be made within categories.

In order to take action in the socia domain, populations with difficulties must be identified. To
that end, it is sometimes necessary to mark off a population centre or neighbourhood precisaly
and in grest detail to reved highly disadvantaged zones. Dealing with data at the level of the
municipality would have only produced uniform results and would have failed to highlight
particular problem aress.
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The purpose of identifying senditive zones is to undertake renewal programmes. Urban policy
has targeted 500 neighbourhoods with atotal of 3 million inhabitants. There is an increasing gap
between the standard of living in these zones and that of the rest of the population.

Urban contracts have two dimensions. With regard to the population grouping as a whole, they
cover crime prevention, co-ordination of educational activities, and occupational and socia
integration. At the neighbourhood level they are concerned with near-by public services, action
in the hedth and socid fields, and educational, cultural and sports projects.

The relevant action to be taken depends on the community and service in question. There is no
independent, pre-defined set of indicators which can be used regardless of the particular zone to
be studied.

5. Publicity of theresults

Comparative results have value in the hands of the right people — those who are in a position to
reorganize the way in which a service is managed according to the needs reveded by the
indicators.

Elected representatives are provided with selected indicators. Because they are responsible for
public services as awhole, representatives are informed only of the range of the most significant
data, and it is on that basis that they may decide to reallocate resources. Hected officials have
little to do with day-to-day management and, accordingly, have no need for highly detailed
indicators. In contrast, public service managers and those in charge of associations and activities
are directly involved and can make use of highly technical indicators.

In general, indicators are communicated to particular people according to their expertise and
ability to take remedia action. The service which has conducted a performance evaluation study
will establish a direct dialogue withmanagerial staff; as a result the recommendations should be
followed rapidly and services improved.
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V.  QUESTIONS RELATED TO THE USE OF PERFORMANCE INDICATORS
AND, MORE GENERAL, OF LOCAL PUBLIC SERVICE STATISTICS

1. Evaluation of the use of performance indicators
The use of performance indicators is open to criticism on various fronts.

First, performance evauation should not be percelved as a manner of sanctioning or planning
public service staff. Its purpose isto call attention to problems so that staff and management can
find solutions.

Criticism has aso been levelled at the lack of consistency and reliability of the indicators, which
often provide information in specific circumstances without any follow-up and without placing
the data in context.

The use of indicators becomes progressively more complex as their number increases. It is
important, therefore, to define a goal-oriented research strategy. Data analysis is as important as
data collection, which is only the first stage of along process.

Loca authorities operate in a very wide variety of stuations. Rather than define a universal set
of performance indicators, it is preferable to help local public service managers devise their own
indicators.

Management speciaists advocate the use of performance charts which specify, in writing, the
role of each individual in collecting data, the publication dates and the way in which the data
will be produced.

Such precautionary measures help to avoid the use of data in a biased manner and ensure that the
indicators will be used more often.

Performance indicators can be of value in every field. In fact, even more widespread use of
indicators would be desirable. The first priority should naturally be to use such methods for the
more costly public services in order to reduce the community burden.

Performance indicators are effective when used in the daily management of facilities. Thus,
promotional campaigns can be carried out when lower frequency of usage is anticipated as a
result of decreased demand and past trends.

It is easier to employ performance indicators in certain sectors, in particular that of commercia
activities. Costs can be isolated and each service provision can be billed separately.

It would aso seem reasonable to use management indicators for those activities over which local

authorities have greatest control. In cases where publics services are subject to laws and

standards, it is less important to define other objectives. Moreover, public accounting regulations
and public administration statutes limit innovations in the area of management.
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In contrast, when it holds the mgjor responsibility for developing an activity, a community has a
greater need to evaluate the results of its actions. Such control reduces the risk of cost increases.
Managers can take appropriate action to correct any problems in the new service.

The use of indicators to evaluate external impact is a area which merits development. Indicators
could provide information on the actual effect of a service on a community. Public services
produce effects beyond the stated objectives measured by traditiona indicators.

Installation of computer systems provides an excellent opportunity for modernising public
service management and introducing performance indicators. Computer technology makes its
easier to produce statistics and to store and use data. For administrative staff, computerisation is
a significant step and provides a timely opportunity to introduce performance evauation as a
new working method.

Performance indicators provide information on the cost of operating and maintaining public
sarvices. Attention thus far has been focused mainly on construction costs. Little data has been
available on use of the service and vaue of the facility over the long term.

Lastly, performance evaluation is a means of preventing wrongdoing and corruption because it
focuses on costs and brings transparency to financial and funding operations. For that reason
evaluation may be encouraged by parties outside of the sector under consideration.

2. Thesituation in France

Communities in France rarely have at their disposal instruments to measure the performance of
loca public services. Not only that, but there is a failure to exchange information among
services. Existing performance indicators are not exploited adequately.

Centra Government services are responsible for assessing the state of management control
instruments in the public service domain. In 1986 the centra committee for the study of public
service costs and efficiency, part of the office of the Prime Minister, conducted a study on
management instruments (accounting, management control, production costs and performance
charts) used by three public services. EDF, SNCF and the Post Office. A similar study was
carried out in 1994 with regard to army health services, prison administrations and higher
education institutions. Those studies demonstrated the inadequacy of performance evaluation
and, with that in mind, the central committee made a number of proposals for reform.

Performance evauation is receiving increased attention and the Government is encouraging this
trend. The Revenu minimum d'insertion (minimum welfare payment), established by the Act of 1
December 1988, is evaluated periodically. While the state contributes funding, it is the
departmental authorities which do the mgor share of the work: they provide 80 per cent of the
financing and are responsible for implementing socia integration measures. The performance
evaluation yielded unexpected results: the beneficiaries were younger than had been anticipated
by the drafters of the provision and their number was higher than predicted.
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Under state/region contracts for 1994-1997, 6/10 000 of the total subsidy has been alocated to
performance evauation. The partners are adopting this measure for the first time.

The budget for this item will increase regularly, in anticipation of the resultant savings.
Establishment of performance evaluation procedures should yield benefits which exceed the
costs.

Municipalities provide information on the cost of performance evaluation measures. According
to Asniéres Town Council, the annua cost of data collection and the publication of a
“information barometer” (four issues of four pages each and an annua issue) is 140 000 francs.
The preliminary study cost 80 000 francs.

There are severa types of costs involved in performance evaluation: designing and setting up
the system, materials and staff training. Costs can often be reduced through more efficient
presentation and use of the information aready available. Local authorities must learn to make
more effective use of accounting and budgetary data, in particular in its automated form. The
setting up of evaluation instruments congtitutes a no-cost by-product of the daily management of
services.

Performance evauation should not be considered essentia under all circumstances.
Paradoxically, in certain cases the absence of performance indicators demonstrates good
management. Some low-cost services do not require data collection.

3. Performance comparisonswith individual local public servicesin other countries

It is difficult to make comparisons with other European countries because authorities may not be
equivalent and may not have the same powers.

Comparisons can, however, be made on the basis of objective factors such as service costs. The
price of a cubic metre of water was compared across countries in 1990. In France the price was
10 francs, of which 5 were allocated to drinking water and 5 to sanitation. In Germany, the price
was 21 francs, of which 7 for drinking water and 14 for sanitation. Such a comparison
demongtrates that the costs in France will have to increase in order to improve quaity and
protect the environment.

Similar comparative studies have been carried out with regard to transport. In 1990 the Ministry
of Trangport commissioned a study on the financing of urban public transport in developed
countries.

The goa was to establish baseline data which French local authorities could use for
decision-making purposes.

In part of the study the French towns of Grenoble, Lille, Lyon, Marseilles, Reims and Toulouse
were compared in terms of the level and nature of their facilities and the modes of financing and
management employed.
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International comparisons were made between the following countries: the United Kingdom,
Belgium, Netherlands, Portuga, Spain, Itay, Switzerland, Austria, Germany, Sweden,
Denmark, the United States of America, Canada and Japan.

The study confirmed that all the countries studied had difficulty financing public transport,
owing to a structura inadequacy in fare revenue. Various solutions have been tried. United
Kingdom authorities use privatisation and appeal to the indirect beneficiaries of the facilities.
Switzerland alocates a federal car fud tax to public transport. In Japan, motorists must have an
off-street parking place. In France, employers contribute to public transport funding.

The study reveals countries ingenuity in improving service delivery.

In France, the National Union of Industrid and Commercia Public Services conducts
performance evaluation studies of such services. It compares management strategies in various
European countries and highlights their advantages and benefits. Thus, particularly in the case of
delegated management, service providers are informed about the techniques used and results
obtained by others in France and abroad.

The European Commission produces a periodic report entitled “ Competitiveness and Cohesion:
trends in the regions’. The fifth report, published in 1994, dedlt in particular with infrastructure
syssems and provided both quantitative and qualitative indicators on transport,
telecommuni cations and the delivery of water and energy.

For the transport system, the data indicates the number of kilometres of road and railway.
However, there are few indicators in respect of quality. Average traffic speed is not mentioned.
The report provides data on sewage treatment. It indicates that verification includes testing the
quality of bathing water. These two indicators should evolve in a paralldl fashion.

Thus, based on sources such asthesg, it is possible to make international comparisons.
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APPENDIX |
School canteens
The government occasionally conducts comprehensive studies on local public services with a view to learning
more about how such services operate and proposing reformsin the sector under consideration.

In 1987 the Ministry of the Interior requested the Inspectorate General to update the report completed in 1980 on
municipal school canteens.

The objective was to analyze the current situation and to indicate any devel opments since the previous report.
Theinquiry made use of several performanceindicators.
1. Methodol ogy

There are 19 500 municipalities which possess public school canteens. For practical reasons, the study did not
include all cases but used arepresentative sample.

The 1978 study covered 59 municipalities. There were several selection criteria:

- geographical: several regions were represented;

- demographic: municipalities were classified in five population categories: 0 to 10 000 inhabitants; 10 000
to 25 000 inhabitants; 25 000 to 50 000 inhabitants; 50 000 to 100 000; and over 100 000 inhabitants;

- sociological: urban centres and dormitory suburbs were taken into account;

- political: municipalities were run by the Government party or by the opposition;

- administrative: services were managed directly by the local authority or by an association;

- technical: al types of organisations were studied— central kitchens and kitchens for the individual school.

During the second survey, 36 of the original 59 communities were studied. Members of the Inspectorate visited the
municipality and in particular the premisesin question for athorough review lasting 24 to 48 hours.

The 1987 study also included a second sample of 223 municipalities, interviewed by questionnaire, which provided
less comprehensive information on the factors under study. The board received 119 responses.

2. General observations

The public's perception of school canteens continues to evolve. These canteens are now considered as a genuine
public service, accessible to al, and as such they are used by all social classes. Generally speaking, these facilities
correspond to the needs of individuals who work and eat away from home at midday.
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Attendance rate by region:

1978 1985
Parisian region 33% 46 %
Northwest 28 % 38%
West central 26 % 47%
Centre, Rhone-Alpes, Southeast 20% 36 %
Southwest 26 % 47%
Northeast, East 7% 17%

Thelow prices charged in these subsidised canteens encourages peopl e to use them.

Over half the communities subsidize more than 50 per cent of the costs. The maximum level of public funding is
found in towns with between 50 000 and 100 000 inhabitants. Costs are subject to athreshold effect.

3. Technical developments

Direct control is the most common lega arrangement: 74 per cent of casesin 1978 and 68 per cent in 1985. While
there has seemingly been little change over time, these figures should not be taken to mean that communities have
not tried various management arrangements. During the period in question, 35 per cent of municipalities did make
changes.

There is, however, a trend: the number of municipalities which contract with private enterprises increased from 10
to 20 per cent.

From 1978 to 1987, the percentage of communities using facilities for reheating pre-cooked meals rose from 11 to
23 per cent. The largest communities in particular have installed these systems. Owing to the costs of this
equipment, anew threshold effect could be seen.

Consumption indicators failed to demonstrate excessive dependence on inexpensive foods such as pasta and rice.
There has been a decline in the use of starchy foods and an increase in green vegetables and raw vegetable salads.
The nutritional quality of the mealsistherefore improving.

There has not, however, been any improvement in the amenities. The study revealed an inadequate division of
space, insufficient heating and amost non-existent soundproofing.

Food quality control is carried out less frequently in the smaller communities. Quality criteriaranging from poor to
excellent are employed to assess the presence of each infectious agent.

In the study, reference was made to the difficulty of obtaining information on collective food poisoning. The
Veterinary Service and of Economic and Social Affairs directorates report directly to central administrations.

For the period 1984 to 1986, these reports revealed 59 incidents of food poisoning affecting 5166 victims, 184 of
which required hospitalization.

In 78 per cent of cases, menus are planned by managers and sub-contractors. Parents are consulted in only 18 per
cent of cases.

4, Lack of financial and accounting information

The cost per meal is not always calculated. Moreover, with few exceptions, calculated costs are rarely equivalent to
total costs.

For exampl e, distribution and monitoring staff are not often taken into consideration even though staff are provided
with free meals by the municipality.
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Consumption of water and electricity are not regularly included as distinct items. Municipalities sometimes make
unverified estimations or simply ignore those elements.

In smaller communities, the accounts are not divided according to activity sector. Larger communities use more
precise accounting techniques but do not provide a detailed breakdown of electricity or heating costs. The cost of
driverswho deliver the mealsisincluded in municipal overheads.

5. Rising costs

Thetotal cost per meal variesfrom 12 to 44 francs, with 52 per cent in the 20 to 32 franc range. With the exception
of structural differences and variations in management quality, these differences can be explained by the
accounting techniques referred to above.

The greater the size of the community, the higher the cost per meal: the larger number of meals which must be
produced requires more complex management. The opposite trend can be found in towns of over 100 000
inhabitants: because food service is on a grand scale, these cities use more efficient equipment and more rigorous
management systems.

According to the study, sub-contracting results neither in savings nor extra costs in comparison with other
management strategies. Nevertheless, authorities tum to this approach when confronted with inefficient
management in the form of poor quality or cost control problems.

Managers are most familiar with food costs, which represent 29 to 38 per cent of the total and, like total costs, are
capable of increasing threefold. Modern reheating systems enable pre-cooked meals to be prepared six days in
advance, thereby reducing loss and waste. The budgetary item for food products remained stable during the period
under consideration.

The item representing staff costs accounts for more than half of the cost of ameal and these costs are on therise.

6. Pricesdetermined in terms of social welfare

Households are not charged the full cost of school meals. Asaform of social welfare, local government contributes
part of the financing by charging different pricesfor school meals.

A minority of municipalities (37 per cent) have a single fixed price. However, in 13 per cent of those cases
disadvantaged families receive special assistance.

The majority of communities (63 per cent) charge different prices. Most often, they use a system based on family
size.

Single prices tend to be more typical of smaller communities. The larger ones sometimes offer meals at four
different prices.

In fact, no connection has been demonstrated between price systems and the extent to which revenues cover costs.
The differences arise mainly from the costs themselves.

Consumers provided 93 per cent of the revenue in 1985. Other sources were marginal: subsidies from a dairy
provider in return for promotion of its products, or departmental grants.

While communities subsidise more than 50 per cent of the cost of school canteens, that effort represents only a
small portion of the municipal budget.

The difficult situation of school canteens is heightened mainly by rigorous and prolonged price control. In this
context, social welfareislessrelevant. Taxpayers contribute instead of the actual consumers.
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7. Proposalsfor reform
Municipal accounting systems need to be improved so that local performance can be evaluated.
Restaurant service managers should have control over the entire range of services involved and should be given
more responsibility, for example, being in charge of the supervisory staff or managing advances for small
expenditures.

Managers should present an annual report to the town council.

In collaboration with financial authorities, managers could express their views on the financial participation of the
municipality.

Staff could be motivated by sharing in cost-savings by means of bonuses.

A consumers' union, including a school physician, could express its views regarding the nutritional value and
prices of meals and public amenities.

Conclusion

This study demonstrates the use of performance indicators to evaluate alocal public service. It provides a concrete
exampletoillustrate the questions raised in the use of performance indicators.
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APPENDIX |1

Educational system performance

Education isanational and local public service in which both state and local authorities participate.

The Evaluation and Forecasting Directorate, which is under the Ministry of National Education, has been
conducting annual studies on the state of education since 1991. The study uses thirty indicators to evaluate the
efficiency, effectiveness and equity of education.

The study evaluates performance in several areas. Armed with that information, national and local authorities can
reorient their actions according to the demonstrated needs and priorities.

1. Education expenditure

The study uses a comprehensive indicator, Domestic Educational Expenditure (DIE), to measure the country's
efforts in the field of education. This indicator encompasses expenditure by all the economic agents involved
(administrations, businesses and households) for school and out of school education at al levels, organizational
activities (general administration, guidance, educational documentation, educational research), activities to
promote school attendance (canteens and boarding facilities, school health services, school transport), and
expenditure required by the schools (supplies, books, clothing).

In 1993, DIE reached 507.7 billion francs, or 7.2 per cent of gross domestic product (GDP). During the period
1975 to 1993, domestic educational expenditure flucuated between 6.5 per cent and 7.2 per cent of GDP. The
annual growth rate was 2.8 per cent, which was less aresult of an overall increase in the school population than of
rising costs per head. From 1975 to 1993, the average annual cost per pupil or student hasincreased by 2.3 per cent
per annum in real terms.

There has aso been a change in financing arrangements. The local authorities' share increased from 14.1 per cent
in 1975 to 19.4 per cent in 1993. The state contributed 70 per cent in 1975 and 65.3 per cent in 1993.

In 1993 more than one quarter of domestic educational expenditure was spent on primary education. That share has
been diminishing over the past 20 years owing to a decline in the number of pupils in that category. The current
average cost per pupil is 20000 francs, which fallsin the intermediate range among OECD countries.

Secondary education represents 44.5 per cent of domestic educational expenditure. As a result of decentralisation,
departmental and regiona authorities have become more involved in financing these new demands. In 1993, the
annual cost was 34 700 francs per pupil in a lower secondary school (collége), 43 800 francs per student in a
general or technological upper secondary school (lycée), and 47 800 francs per student in avocational school (lycée
d'enseignement professionnel).

Another valuable indicator isthe cost of a complete education, without repeating any year. In 1993, it cost 427 000
francs to educate a child from the age of three until the attainment of a general or technological baccalauréat.

Higher education accounts for 15.9 per cent of domestic educational expenditure. Higher education costs rose
during the 1980s, with an average annua growth of 8.8 per cent, due mainly to an increase in student numbers. At
the same time, there has been little change in the cost per student. In 1975 the cost per student at the higher
education level was twice the average student cost, while in 1993 the ratio was only 1.4. The cost per student for
one year in a public university amounts to 32 900 francs, and in a University Technological Institute (nstitut
Universitaire de Technologie) (IUT), 53000 francs. Among the eight OECD countries providing such data, France
and Spain expend the smallest amounts per student.

Continuing training accounts for 9.4 per cent of domestic educational expenditure. The participation of businesses
in this area is significant: they contribute more than one third of the financing. The costs of continuing training
have increased as a result of economic difficulties; authorities are endeavouring to improve the level of training as
ameans of curbing unemployment.
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2. School careers

Children entering the school system today can expect to attend school an average of 18.5 years. During the past
decade, education has lengthened annually by 0.2 years.

Thisreflects an improvement in quality. The number of repeaters has declined and schooling up to the compulsory
age of 16 has been the norm in France for a long time. Progress has therefore been more marked in schooling
beyond the ages of 16 and 19 years, where the enrolment rate has more than doubled in 16 years, rising from 31 to
67 per cent. Franceis one of the highest ranking in this respect among OECD countries.

The baccalauréat is becoming more common. In 1980, 35 per cent of young people attained that level, compared
to 65.5 per cent in 1993, with 56.7 per cent obtaining a diploma. The increase occurred in the second half of the
decade. The general baccalauréat continues to rank first with 37.8 per cent, the technological baccalauréat is
obtained by 19.1 per cent of students, and the vocational baccalauréat continuesto grow, with 7.9 per cent.

Since the beginning of the 1992 school year, there has been a decline in the number of students enrolled in general
and technological upper secondary education. That decrease is aresult of demographic trends and a platform effect
in that sector. In contrast, vocational secondary education has compensated for demographic decline by
development of the vocational baccalaur éat.

Following negative growth from 1985 to 1990, lower secondary school enrolment has begun to rise again as a
result of demographic trends. In fact, several aspects must be taken into account to explain changes in this area:
demographic trends, creation of diplomas and the rate of repeating.

At present, 95 per cent of students holding general and technological baccalauréats enter higher education the
following year. In 1992, baccalauréat holders continued their education as follows: 52.8 per cent in universities;
8.7 per cent in University Technological Institutes; 8.9 per cent in preparatory classes leading to the Grandes
Ecoles 21.8 per cent in the Divisions for Higher Technical Studies (Sections de Techniciens Supérieurs); and 6.8
per cent in other types of educational establishments. Since 1989 more than 100 000 additional matriculations are
due each year to the growth in school enrolment.

More than half of the students enrolled in university studies go on to graduate studies. Among general university
studies, 42 per cent of students with master's degrees go on to obtain a post-graduate diploma (Dipléme d'Etudes
Approfondies) (DEA) and 42 per cent of students with the DEA go on to complete athesis.

3. Qualitative performance of the education system

In France, military service provides an opportunity to assess a particular age group. In 1993, nearly 450 000 young
people were tested in conscription centres. The battery of tests used, essentially unchanged since 1967, provides a
score known as the “gross general level”. The average level hasincreased by 17.4 per cent in twelve years.

That figure reflects for conscripts as a whole an improved capacity to adapt to work (reasoning, logical sense and
vocabulary usage) rather than any progressin terms of practical and technical intelligence.

It is noteworthy that the level attained by conscripts corresponds to their educational level at the time of testing,
thus demonstrating the real impact of education.

A comparison of scores from 1980 to 1993 indicates that students entering the first year of lower secondary
education had improved in mathematics, while remaining stablein French.
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Students in lycées received, in principle, 1090 hours of teaching in 1993-1994. More emphasis was placed on
sciences. The hours devoted to science, literature, social sciences and foreign languages increased while less
emphasiswas placed on vocational and technological fields and art.

The study demonstrated that the differencesin effectiveness of the lycées was greater than the disparities due to the
initial level of the students at the time of entrance. These establishments therefore contribute added value.

4, Social and economic impact of education

Education reduces the risk of unemployment. The unemployment rate for young men without diplomasis 14 points
higher than for those with diplomas. For women, the differenceis 16 points.

However, beginning in 1993, unemployment al so affected the most highly qualified graduates.

There is aso a correlation between educational level and salary. In the 25 to 29 year old age group, income for
individuals holding a baccalauréat + 2 diploma (i.e. representing 2 years of study after the baccalauréat) is 30 per
cent higher than for holders of a Certificate of Vocational Proficiency Certificat d Aptitude Professionnelle)
(CAP) or a Certificate of Vocational Studies (Brevet d'Etudes Professionnelles) (BEP). The correlation holds at al
levels. Individuals without diplomas earn on the average 90 per cent of the salary earned by holders of a CAP or
BEP. Holders of the baccalauréat earn 1.1 timesthe salary of CAP and BEP holders.

Similar comparisons hold true in mid-career. Individuals with a baccalauréat or a baccalauréat + 2 diploma earn
1.3 timesthe salary of thosewho obtained a CAP or BEP around 1965.

Socia statusisalso afunction of education. Holders of abaccalauréat or a higher degree are six times more likely
than those without baccalauréats to enter management levels or middle management before the age of 30. For
women, obtaining a diplomaincreases their chances of promotion even more.

Continuing training is equally valuable for career advancement: 10 per cent of men and 9 per cent of women
indicated that their most recent professional training had led to promotion.

With regard to ordinary staff and workers, training is more effective when its is financed by the employer. The
opposite is true for managers and middle-management staff: they tend to choose longer professiona training
courses on the basisof apersonal strategy for career development or change of job.

Conclusion
These indicators reflect the enormous effort France has put into education, which has improved the educational

level of the population and has aso had a positive economic effect. At the same time, in view of the financial
resources and involved and the issues at stake, additional performance indicators are needed.
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APPENDIX 111

Management of the town of | ssy-les-M oulineaux

The municipality of Issy-les-Moulineaux is located at the southern edge of Paris and has a reputation for good
management. The magazine L'Expansion ranked |ssy-les-Moulineaux fourth among cities of 30000 to 100 000
inhabitants. Innovative strategies explain and strengthen its performance at the sametime.

1. Cost accounting

The local authority is gradualy instituting a system of cost accounting covering various sectors. general
administration, technical affairs, social welfare, educational, cultura affairs, sports and youth. Divisions within the
various sectors provide precise data. Thus, the cost of servicesisknown.

2. Performance charts

Generally speaking, managers use financial performance charts, which provide them each month with information
on actual expenditure compared with forecasts.

The technique is aso applied to “satellites” of the municipality. Associations and semi-public businesses thus
benefit from equivalent monitoring.

More precise performance charts are also used. In the field of human resources indicators provide information on
permanent staff, replacements, projected recruitment, distribution of overtime by service, parental leave and
secondments.

3. Financial reporting

Since 1993, the municipality has published a financial report containing data on resources, expenditure and debt.
The report is more detailed than reguired by the Act of 6 February 1992 relating to financia disclosure. For
complete objectivity, the accounts are reviewed by a private firm.

The municipal report was inspired by the annual financial reports issued by companies. It provides information to
the population and also serves as a source of reassurance. It is one of the elements which enables alocal authority
to borrow under the best conditions.

Thereport is part of amunicipal newsletter which includes other information on civic life and reflects the policy of
clarity and transparency advocated by the local authority. To render the financial information more
comprehensible, the newsl etters sometimes present expenditures on asymbolic basis of 100 francs.
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GERMANY

PERFORMANCE INDICATORS AS A NEW WAY FOR PERFORMANCE
MEASUREMENT IN GERMAN ADMINISTRATION

German administration has traditionaly been governed predominantly by the “rule of law”.
Thus measuring the quality of public services by using performance indicators, is a rather new
trait in the German administrative culture. The behaviour in public organizations and its action
was and is very much controlled and bound by “administrative law”. Subsequently public sector
action was amost judged according D its “Rechtmaldigkeit” and its quality compared with
lawfulness. Consequently, there was no need to establish a quantified measurement in terms of
market-economic efficiency and the customer-needs of citizens; public services could remain
bureaucratic.

1. “NPM” asthe prevailing modernization strategy

Since in 1992 the financia crisis of public budgets became prevalent - especialy in loca
government - the juridica attitude towards performance in the public sector was serioudy
atacked. Thus, in Germany many local authorities joined the “new public management”
(NPM) movement, which became the prevailing administrative reform strategy in most of the
OECD countries. NPM attempts to improve the quality of public management through a shift
from a bureaucratic and administrative-oriented towards a more business and management based
performance-philosophy, which extends and focuses attention to better economical performance
and increasing responsiveness to the citizens needs; even if NPM's main aim till is to lower
budgetary deficits.

The genera goa of the NPM movement is to achieve better results (enhanced quality) despite of
or because of the overwhelming crisis of public finances. To reach this goal the performance of
administration has to be improved on al levels. The former bureaucratic government style was
- to aremarkable extent - built upon the belief that good results in administration could be
guaranteed by the loyalty of a highly protected and well rewarded staff. NPM attacks this
conviction by the insght, that good performance depends much more upon efficient
management and working conditions. This intends © enhance the individual motivation of al
categories of civil servants and thus to use their skills and capacities as far as possible.

2. Performance measurement as an inevitable means of administrative reform

The NPM approach tries to improve governmert chiefly by introducing new structures and a
new performance-oriented culture into government. In the centre of this reshaping of the public
sector an increasing decentralization of tasks and a devolution of responsbilities to lower
adminigirative levels is taken place. On the other hand, this new “freedom to manage” and the
accountability of the operative departments involves the risk of unco-ordinated and selfish
behaviour of and within the separated units. To avoid this danger and to assure at the same time
the benefits of decentralization, NPM requires a new way of political and managerial “steering”
in public administration consisting of new methods of leadership and control. This means
neither more nor less, but better supervision from the top. The supervision should be understood
as support for the operative departments enabling them to achieve a better performance. It seems
obvious that such a new kind of management in the public service needs sufficient and effective
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infor mation about the more and more independently acting units. Subsequently data in terms
of indicators, measures, etc., which are usudly not a hand in administrations governed in a
bureaucratic manner, gain in importance.

The lack of management-information on input and output became one of the most serious
obstacles in modernizing the public sector in Germany. Thus, establishing workable
performance measures is an inevitable part of al of the distinct reform approaches. Mostly the
measures are used as means to create a reporting system or controlling system. The useful ness of
measures seems to depend largely upon the question who is to be informed. A clear distinction
has to be made between the control of the operative units by the administrative management or
the palitical control by parliaments and political leaders. These two mgor kinds of governmental
leadership seem to require different types of indicators and information systems.

3. The * bottom-up” character of local government reformin Germany

Unlike other countries the German public sector modernization has a unique “bottom-up”

character, with a broad variety of isolated and individua approaches. The movement started in a
few innovative municipaities, only vaguely promoted by the KGSt (Kommunale
Gemeinschaftsstelle fir Verwaltungsvereinfachung; [joint municipal office for the smplification
of adminigtration]). During the last two years more and more local and regiona authorities
joined the “modernization movement”, but there was only loose connection between the more or
less independent individual efforts. Many loca authorities have either developed or are till

developing ssmultaneoudly specific reform-concepts on their own without any support and

participation by the federal government or by other central agencies.

Especially the development of performance indicators suffers from this individualistic
proceeding, because particularly in the beginning quality or performance of public services can
be estimated only if comparable information is available. For example, the questions, whether
the issuing of adriving licence is cheap or expensive and whether the issuing has along or short
duration can only be answered to some extent if a comparable measure from some other
municipdities or from at least one comparable procedure is at hand.

The question, whether the development of indicators inside an organization should be achieved
in a decentralized way in the operative departments or centraly at the top, is aso difficult to
answer. On the one hand, only the operative departments have detailed knowledge, about what
is performed, which is needed to create measures. On the other hand, it appears often to be
difficult for them to use this information for a successful construction of measures. Furthermore,
there has to be uniformity to some extent, if information should be usable for centra units.
Assistance of higher authorities is useful in order to assure the applicability of indicators for al
levels of authority involved in the performance of adminigtrative results. Thus the development
of performance measuresis preferably done by a*“mixed” approach of “top-down” and “bottom:
up”, if one wantsto arrive at comparable and more “objective” measures.
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4, Efforts of standardization: the need of comparability

Recently there has been a new effort to overcome the hitherto dominating isolated approaches of
modernizing administration. Many local and regiona authorities joined together in innovation
circlesto get information and assistance from other organizations and from scientists, mainly by
discussing different approaches to reform. This trend can aso be perceived in the invention of
performance indicators in German local government. This part of the NPM-approach recently
reeched a stage of fused efforts with the willingness to standardize the shape of measures.
Mainly municipalities have united in trying to create resembling and thus comparable measures.

The membership of the established circles depends largely upon the size and the geographica
setting of the participating organizations. Thus the contributing parties have to operate in a
broadly similar societal, political and juridical environment and have therefore nearly the same
functioning. But the proceeding on group levd is still different. By now, most of the groups are
only loosely linked together, mostly without central co-ordination and supervision. Only the
“Bertelsman-Foundation group” has some centra governance. Central authorities are il
granting only very little participation or assstance in the whole arena of government
modernization.

. A HIERARCHY OF PERFORMANCE INDICATORS

Performance indicators can be ordered in different ways according to their structura and
functional propensities, aswell asto the purposes they serve. In the present context an approach
towards systematization is being chosen, which follows quite closaly the “historical” path of
the emergence of the purposes bound up with the use of performance indicators in the German
local administration. As a matter of fact this path displays a very clear pattern of ever more
“broadening” and “deepening” purposes, so that the “historical-functiona approach”, which is
actually being practised, alows for a quite reasonable digtinction of different levels of
complexity. In order to get things not too complicated, the “historical” facts are left out in the
following, so that the presented “hierarchy” is reduced to the functiona dimension solely.
However, the basis of this theoretically provable way of ordering is an empirical analysis of the
particular path of development that the loca governments in Germany have chosen in order to
cope successfully with the problem of getting smoothly from early and rather simple beginnings
to higher-order-systems of performance indicators in an “evolutionary” step-by-step way.

The development of performance indicators in order to improve public services shows some
typical obstacles and problems, which appear to be quite smilar in most approaches. Despite
those problems, the vast need for measures can be considered as a result of the genera
difference between the private and the public sector. Since the purchase of goods or services in
the market-economy is inherently a twofold assessment of supply by the customer - first a
monetary assessment of the price ard second a quality vauation - information about monetary
returns and the quality of goods and services is provided. Thus there is nearly automatically a
data base given to develop indicators relating the internal performance (costs and quality of
performance) to an externa assessment through the mechanism of market-exchange. This kind
of feedback is amost completely missing in the public sector, where prices, provided they exist
at al, depend chiefly upon the political or juridical assessment, and only sparely and loosely on
the valuation of clients.
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This draws attention to the two main barriers in the development of performance indicators in
German locd Government. The first main obstacle is the gathering of cost-data to build up
financial measures, preferably in monetary terms, to gain information about economical
performance. Based upon the financial data a next step in the development of performance
indicators can be achieved extending the narrow efficiency performance assessment through
quality aspects. Therefore value based data (internal and external assessments) is needed, which
is even more missing than efficiency information.

1 First level: input based indicators

The first hierarchica levd is represented by financial indicators that alow inan input-oriented
waly to specify the costs of public services for every organizationa unit within the administrative
structure.

1.1. Input-oriented expenditure planning and control by decentralized responsibilities

The traditional budget, which contains only highly aggregated totals for genera categories of
spending, is differentiated, so that the financial planning can go down the organizational ladder
up to the operating units, where the costs are caused. Furthermore, the amounts budgeted can
now be compared to the actua expenditures, so that a solid basis for the establishment of
controlling-procedures is available. An instrument like this will allow on its part the monitoring
of expenditures over time, so that the trend of actual expenditures, as well as their short, middle,
and long-term relationship to planned debits can be observed and evaluated. Besides, input-
oriented indicators will also allow practices that aim at the decentralization of responsibilities for
resource-management right in the way that the NPM is propagating. For instance, the chance to
dispose a the same time of considerable parts of the available money or of moving financia
means between different positions of the budget without prior permisson of the financia
department, or the hiring of new employees as well as the creation of new jobs or the
cancellation of existing ones without permission of the personnel department may be granted to
the operating units on floor level. Such rather far-reaching innovations may be implemented
with the intention to foster “entrepreneurid” initiative and motivation within the middle
management and possibly within the rank and file below it, too.

1.2. Towardsinput and output related indicators

The development of performance measurement in administration conveniently begins in most
cases with those absolute (budgetary) numbers already existing or easy to observe. Simple
coefficients like the average cost per person or the average cost per event could be built up by
dividing, for example, the number of staff or the amount of specific events, for instance the
number of licenses issued, of a department by its financia input. But such indicators are only a
kind of dummy-relationship between the input/output, because the mere amount of outputs
ascribed to a specific department is not a precise and sufficient measure of the performance of
that department. The given input of a department (staff and/or money) does not consequently
lead to visible outputs of this unit. Simple amounts are easy to measure, but they usually do not
represent the output resulting from the input given to a certain department.
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Mostly, outputs are results of the work of more than one department, so that the combined inputs
must be related to this output. For example, a department authorised to issue a certain license
seems to have a very high performance in relation to its financial and personnd input, but, if a
number of other units involved in the production of these licenses, their work is not taken into
account and thus the achievement of the issuing department is overvalued and - vice versa -
the performance of the subordinated units will be underestimated. Furthermore, a lot of
additional labour, for instance, overhead or other administrative services or efforts of good
documentation and evaluation of action would not be represented in pure output figures.

If detailed information on performances is missing, there is nevertheless the possibility to use
decentralized input-based cost-measures to receve information about organizational
performance. Comparing distinct municipalities or departments by simple cost/department
relations differences between them, but this is not a performance measurement as such. It only
allows to ask for the reason(s) of the disagreement. Conparing can aso be periodicaly useful,
to get information about the improvement or deterioration of performance.

Notwithstanding that, input-based indicators could be useful in the beginning of modernizing
administration, it seems quite reasonable that the accounting of cost to discernible organizationa
unitsisonly afirst and limited step towards performance measurement. To assess the efficiency
and to valuate the quality of public performances, further information about public goods and
services is needed. Not only the responsibility of departments for their financia (and personnel)
resources must be assured, but also information about which goods or services, partly or as a
whole, are actualy performed. In fact a complete knowledge about the character and extend of
performances is required to have the ability of relating cost and quality to become increasingly
valid coefficients with more information about performances.

2. Second level: indicatorswith determination of results

On the second hierarchical leve there are financia indicators that aim at the determination of the
costs of public servicesin an output -oriented way.

The trangition to this second level presupposes that the costs of public services are specified not
only for organizatiorel units, but also for their respective “products’, so that a so-cadled
“Kostentragerrechnung” (invoice for the cost bearer) will be possible.

2.1.  Output affirmation by product definitions

It isa general problem of German administration that there is very insufficient knowledge about
what is performed and which characteristics its performances have. Thus, it is clear that there is
no valid information about performance in administration as long as information must rely only
on the traditional budget-based data. Therefore second hierarchicd level type indicators need a
new and better data base, than the data usually drawn up in German administration. To achieve
more reasonable input/output related measures, reliance not only on departments, accountable
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for outputs, but aso on performed units and their quantity in the first place is necessary; the
establishment of input and output dependent measures must start with the recording of
performances in order to get information about the results. An inquiry of distinct goods and
services or products is necessary for the ascription of costs.

The essential practical step to be taken in direction to reach this level has to be seen in the
elaboration of so-called “product-definitions’. A financialy orientated product-definition will
serve its function adequately, if it identifies a unit of administrative output that can be used for
the delineation of administrative service-quantities and -qualities, as well as for the attribution of
costs caused by “producing” adminigtrative output. Output-oriented financia indicators will
normally indicate the costs of such units of administrative outpuit.

The use of such “cost-per-unit” indicators clearly supplies hightened information and awareness
of the costs (input) caused by those products (output). Despite that this is a remarkable
achievement for the control and leadership in public adminigtration there is still no direct
internal or external assessment or valuation of outcomes (products) as such.

2.2.  Towards performance assessment of output-units

Provided indicators of the second hierarchical level are available, additional purposes may be
pursued. For instance, the central financia planning can be extended into the sphere of
cost-efficiency-decisions. Furthermore “make-or-buy” decisions will be possible, that may be
regarded as an important step towards a “lean administration”, and that may contribute to the
latitude of the operational units as well. On the basis of output-oriented financial indicators there
will be also a chance for make-or-buy decisions inside the administrative structure itself. This
chance may get read wherever organizationa units have inhouse-“ servers’, so that they may be
regarded as interna “clients’. In all these cases internal bargaining for “prices’ becomes
possible, which may be fostered by the results of inter-administrative comparisons. These
provide for information on the cost-structures in comparable organizations, so that “clients’ - as
well as central agencies - will get a feeling for “adequate” expenditures, and for good or bad
“pricing” internal - or externa - servers and suppliers. The benchmarking-effects flowing from
inter-administrative comparisons will also provide, however, for widely extended possibilities of
reliably delineating structural and processua areas, in which modernizing activities may take
place with a guaranteed efficiency and effectiveness.

Through the internal and externa comparison of cost-per-unit indicators an indirect but il

imperfect reasoning about performances is possible. Despite of its usefulness the effectiveness
and applicability of second level type indicators are redtricted, because it provides only
information about price differences in the production of certain kinds of goods and services and
not about the quality of results. Therefore only an ex-post assessment of performances through a
indirect reasoning by assuming that price differences indicate performance differences aswell is
possible. However, there is no stringent reason that price differences are caused by performance
distinctions; it is aso possible that differences in cost are the result of different qualities of units.
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Thus, it has to be asked not only what is produced, but also how it is produced. Therefore- ina
drict sense - no immediate quality assessment of goods and services is done yet. Practicable is
only indirect reasoning if the differences in costs are eventually caused by differences in the
quality of performances and not by different product standards. To improve the vauation of
performance and resulting units additiona information about different qualities of performances
IS required.

3. Third level: performanceindicators

On the third hierarchical level there are output-oriented indicators that are no longer financial,
but aim at measuring the “quality” of the “products’ of public services.

3.1.  Output assessment by product -description

The transgression from financia indicators to quality-indicators presupposes the definition of
such qualities of the products of public services, which are considered to be important for the
god attainment and performance of the public sector.

In the German local Government the main practical step, that should lead into this direction, is
presently in al actua observable cases, the so-called product-description.

It is not easy to make general statements on the characteristics of these product-descriptions.
Normally, they start by listing the legal foundations of the assignment at stake, as well as social
target groups, the activities, which are necessary for the performance, and the goals that are
amed a. The second step is the search for indicators that can be used for defining and
measuring intended and achieved product-qualities whereby existing sources of data are
preferred.

This gpproach can be seen as a cause of many difficulties of the municipalities trying to define
their performances as products and describe the quality of these performances. In most subject
matters it seems quite unclear to distinguish between the product (a service or a good) as such
and the quality of its performance. For instance, the comparison of libraries is not reasonable by
indicators that only measure performance by the cost per book or the cost per employee, etc.,
because the different functions and tasks or even the different settings will affect the measure.
This influence can be assumed as a result of different products (distinct kinds of libraries) and
not of different performance quality. A general solution of this problem can be achieved only if
agiven standard of performance is stated as a product valid for at least a group of municipalities
- or even better for dl of them. If only cost-per-unit indicators are available, there is always
confuson whether measured performance differences are caused by quality or product
differences. Thus, the construction of performance indicators must be enlarged including direct
surveyed data about the quality of performed units.
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3.2.  Towards quality management in public administration

Provided that the oftenly sour endeavour to come to product descriptions leads to an agreesble
result, more and other purposes can be pursued. On the central planning-level more than just
financia godls can be set. The planning can transcend into anticipations of quaity of life in the
future. Furthermore, cost-effectiveness-decisons will be possble, and qualitative
performance-standards can be set in order to define concrete assignments for the public services.
These standards could be published in order to inform the public about the “value for money”-
concept of the government, the achievement of which can be expected. Inside the public services
agreements about quditative targets can be reached with the operationa units. Within these units
target-definitions and -agreements can be extended to the level of the employees. On this basis
new perspectives of personnel management and leadership can be opened up. An
output-oriented political planning and control of the public services and motivational effective
sdlf-planning, self-organization, and self-control insde the public sector can be integrated into a
comprehensive feedback [oop.

In continuation of such developments a “total quality management” may be introduced and
implemented that is kuild upon the principles of organizational development, leaving much
room for a participatory organizational culture. By means of such a transformation the striving
for quality can be extended from optimizing the relationship between inputs and outputs to the
much broader concept of optimizing the relationship between inputs, throughputs (or transfer
processes) and outputs. Likewise inter-organizational comparisons can be extended to a much
broader agenda. All the vast possibilities of benchmarking can be activated and utilized in order
to mobilize additional motivational energies.

Despite the outstanding information achievements about quality and quality differences getting
possible by third level quaity measures, there is - like in the case of cost-per-unit related
indicators - uncertainty about the meaning of those quality measures. The quality assessment is
inherently based upon internal assessment and objectivity can only be attained indirectly by
comparison. Thus, it seems unclear, whether a high performance quality, internally measured, is
also appreciated by the clients and remains to be good performance in the eyes of the audience.
There might be no need for such a high performance quality or it might affect other targets of
citizens, who could have more benefits by stressing other features. Thus, additiona information
is needed for afurther improvement of adminigtrative performance.

4, Fourth level: quality measurement by external feedbacks

On the fourth hierarchical level there are once more indicators measuring outputs in qualitative
terms, now being based upon exter nal feedbacks, however.

The prerequisite for an advance from the third to the fourth level is the opening of the previoudy
mentioned comprehensive feedback loop for the addressees of the public services by a direct
integration into the control cycle.
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In the German local government the main road leading in this direction is presently the
organization of surveys with citizens and/or clients. Where the concept of such surveys fits
consigtently in the principles governing the pre-established comprehensive feedback loop,
quality-indicators are transformed directly into elements of questionnaires. On the basis of such
an arrangement performance-evauations from ingde the “system” can immediately be
compared to performance-assessments from outside. The public is empowered by giving it the
chance to express its feelings of satisfaction. The planning and controlling of the performance of
the public services recelves a“participatory” comporent.

5. Fifth level: quality targeting

On the fifth hierarchical level indicators measuring outputs in qualitative terms are to be found
once more, being based now not only on external feedbacks, but also on exter nal tar getings.

One will manage the trarsit to this highest level by integrating the addressees of the public
services not only into the control cycle but also into the process of goal-setting, adding thereby a
second “participatory” component. The easiest available path leading into this direction is again
offered by the organization of surveys. Surveys may provide for externa information that are
highly relevant for the goal setting process by just asking citizens or clients about their
expectations or needs with respect to the performance of the public services. It goes without
saying that such information will be of great value in particular for loca governments, which are
immediately confronted with a potentialy critica and unrestful public on a daily bass, and
whose stability will depend on a considerable degree of ther ability to match permanently
moving civic priorities and preferences of clients.

1. POSSIBILITIES OF PERFORMANCE AND QUALITY CONTROL BY
PERFORMANCE INDICATORS

The hierarchical order of the measurement of performance by financia and quality indicators
can be regarded as a result of an increasing use of (cybernetic) feedbacks. Through more and
new kinds of measures even more and better information is attained and the steering and control
of administrative units can be improved consequently. Improvement is enhanced mainly through
the increased utilization of feedbacks, firstly inside adminigtrative systems and subsequently by
externa assessments of performance. The chart in the appendix shows the broad variety of
possible attachments for the application of performance indicators.(See Appendix.)
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IV.  PERFORMANCE INDICATORSIN LOCAL PUBLIC GOVERNMENT: STATE
OF DEVELOPMENTS

Since the development of performance indicators in Germany is a bottom-up approach without
participation of higher central authorities, achievements are only very sparsely documented.
Therefore, information about the state of efforts is in short supply. Furthermore, many
authorities hesitate to supply information to external bodies, sometimes because of the
incomplete or imperfect state of affairs and sometimes because of possibly negative public
reactions. However, there is very much reason that a number of approaches in municipalities or
other local authorities is on their way without any published or otherwise accessible information
about it. Regarding the lack of empirical information the following treatment of “known”
examples cannot be assumed to be complete in terms of the number of modernizing agencies,
nor in the quantity of information.

In gereral the development of performance indicators is an ongoing process and in most cases
still at the beginning, even if loca authorities are forerunners in modernizing administration and
government. The actualy achieved level is generdly the second in hierarchy-scale presented
above. Most approaches now try to define product descriptionsin order to proceed to level three.
A few municipalities, for example Saarbruecken, and the districts are working on external
quality measurement. Others like Heidelberg or the “Bertelsman-foundation group” are doing
surveys on externa quality-assessment and have thus reached level four aready.

Most approaches start with pilot-projects in selected units with business-like structures in order
to profit from the advantages of aready usable data and information on products easy to
determine. Indicators are conveniently developed in such pilot-projects and their use can be
tested in order to ensure success in other, more complicated aress.

1. The group of “major cities”’

The group of “maor cities’ comprises Bonn, Dortmund, Duesseldorf, Duisburg, Essen,
Hannover, Koeln, Mannheim, Nuernberg, Stuttgart and Wuppertal, most of them located in the
western part of Germany (Nordrhein-Westfaen).

1.1. Context/general aim(s)

The cevelopment of performance measures is part of the restructuring of municipalities to
reshape them into “business-like’ service enterprises. This needs new modes of management
control. By means of measures and improved reporting management, political leaders are
expected to get better informed and to get enhanced control over more independent departments.
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Decentralized departments should be responsible for the employment of resources (inputs:
money, staff and organization) as well as for their performance Eutput: results). Therefore
central units loose operative tasks and get more service and co-ordinative duties.

1.2. Specific goals

The specific god of uniting together was to create not only measures with significance only for
single municipdities, but to build a co-ordinated framework of measures, which is
comparable between the participating cities.

Performances should be defined in quantitative and qualitative termsin order to assess resulting
costs and to inform accountable administrative and political leaders to aid their performance-
targeting. Through the recording of financial inputs and performance achievements using
measures and indicators a controlling systemis to be established. Therefore, in connection with
a reporting system aided by informational technology has to be introduced by the operative
units, which is meaningful for al levels of administration and alows to transfer relevant
information to higher levels of authority.

1.3. Subject matters

Measurement in affairs of:

- traffic;

- welfare;

- youth welfare;

- public libraries,

- building regulations;

- public swimming baths.

1.4. Proceeding

The contral is performed by a “steering-group”, which comprises the head officids of the
centra head offices. Every specific subject matter is treated by a subordinated “working-
group” under the leadership of a certain municipaity - especially responsible for the
development of a common framework of measures.

Particularly in the municipality of Essen, for example, the process started with projects in three

departments, charged with sports and public swimming baths, refuse and utilization of waste and
street cleaning, and green areas. By 1998/99 the NPM approach should cover the whole

municipality.
15. Sateof affairs

Measures are developed in al subject areas, but at present mostly in a pilot state.
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The most serious problem the group has been challenged with so far, is the development of
commonly defined products and groups of products, which are needed as a pre-condition to
Cregte measures.

Indicators are, for instance in Essen, developed up to the leve of financial cost-per-unit based
measures, e.g. cost-account of units (products, departments) in relation to their returns and the
internal measurement of performance in terms of output quantities, e.g. labour-productivity.
Furthermore, there are measures of economy, employment indicators, and further financia
measures a hand. However, indicators are developed and used up to the second level going
forward to the third level chiefly by intermunicipal comparison.

1.6. Construction and application

Codts are determined as totals, per organizational units and per products. Indicators are built by
relating these costs to the corresponding monetarial returns. Cost structures are determined by
relating costs to the number of personnel and amount of material (fuel, raw materias, etc.).
Returns per units and products are also related to total returns in order to get the relative part of
their contribution.

Performance is determined by recording quantities in total, per organizationa units and per
produced units. Subsequently, productivity is measured by relating these quantities to working
hours or the number of contributing employees. Thus, an indirect assessment of the quality of
workflow, not the quality products, is possible. The produced outputs are aso related to the
input of materid. Furthermore, labour-intensity and energy consumption are measured.

First consequence of performance measurement in Essen is the closing of a public swimming
bath in December 1992 because of diminishing returns as compared to costs. Besides,
performance figures showed that higher charges for the use of swimming baths, sport grounds
and halls, etc. had been necessary to meet financia godls set by politics.

2. Thegroup of “bigger” townsin “ central Germany”

This group embraces towns mainly located in Centra Germany, like: Darmstadt, Kassdl,
Offenbach, Ulm, Salzgitter, etc.

2.1. Context/general aim(s)

As long as only input dependent data are available, measures must be justified comparing
different municipdities, to obtain information about the quality of services. Measures should
ddiver information not only to the administrative managers but also to the political leaders and
local parliamerts. The measures should be reported quarterly.
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2.2. Soecificgoals

There is the intention to reach an agreement on reference numbers, in order to get a few mostly
equal coefficients instead of a big and intransparent amount of numerical data. Around this
measures a suggestive reporting system is to be established. This goal can only be met, if al the
departments and agencies involved in the development of measures are assuring their activities
by defining them as products.

2.3. Subject matters
Measurement is planned in the fields of:

- population socia structure;

- socia services,

- staff;

- finance and budgetary matters.

24. Proceeding

The proceeding of this group isin itsinitia stage very individudistic. Every member develops
product definitions and coefficients on its own. Afterwards there will be a meeting to co-
ordinate the particular measures and to reach an agreement about common coefficients.

2.5. Sateof affairs

In summer 1994 the project had just started, so that there are no measur es alr eady established.
The above mentioned co-ordination meeting is scheduled for January 1995. Further information
about this group can be expected after this summit.

2.6.  Construction and application

As mogt efforts are only projected by now, less valid information about the character and the
application of measures is a hand.

But, in respect of the data usually available to municipalities, it seems quite reasonable that there
will be mostly absolute numbers in the beginning with only partly coefficients on the first and
second hierarchical level. For example, in the field of the socia service a measure concerning
the average duration of the treatment of clientsis planned.

The projected measure on the socia structure of citizens shall comprise such features as
unemployment, number of poor people and people getting poor relief, crime, character of pubs
and restaurants, etc.
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3. The group of “major cities’ in Baden-Wuerttemberg

Participants are al cities in BadenWuerttemberg over 100 000 inhabitants, which have the
combined functions of a municipaity and a didtrict. In charge of the progress of the
development of performance indicators are mostly bigger members like Freiburg, Heidelberg,
Karlsruhe, Mannheim, Pforzheim and Stuttgart.

3.1. Context/general aim(s)

The central aim d the project is to provide measures as tools to establish a new kind of
adminigtrative leadership and control management in generdl.

As there are no measures a hand which are nationwide or administrative level common
standardised on a higher scale, the objectivity of measurement is to be fostered by inter-
municipal comparison.

3.2. Secificgoals

A standardised definition of products/outputs and outcomes is to be achieved by a common
description of product:

- centres,
- cost;
- quality.

Based on these output/outcome- definitions “objective-measures’ are to be established.

3.3.  Subject matters

Beginning with a few pilot-projects the development of measurement will subsequently be
expanded all over the total of organizations involved.

3.4. Proceeding

Asin the case of the mgjor cities in the western part of Germany the leadership of the project is
located in the central head offices Hauptamter). The operational work is - for example in
Heidelberg - mainly done by the controlling-department.

Heidelberg regards as a serious obstacle, that centraly developed measures are not aways
accepted by the operationa departments (management and staff). In order to cope with this
danger, decentralized departments and agencies are broadly included in the development of the
measures.

Specifically Heldelberg started with projects in areas like public swimming baths with an
already established cost-accounting system to use the available data. The approach was extended
upon those offices with an enterprise-like character, for example libraries and the city music
school, but also upon classical administrative fields like the registry office.
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35. Sateof affairs

Within the scope of the pilot-projects in the subject matters of the city-library, the music-school,
public swimming baths and traffic, measures mainly of the second level type have been worked
out in the case of Heidelberg. Leadership and control is exercised by contracted agreements on
budgetary goa's, based upon mainly cost determined performance measures.

The establishment of relations between costs and products (outputs) is expected to cover the
whole administration of Heidelberg in March 1995. The service-quality of the city-library is
recorded by annual vistor-surveys. This data could be used conveniently to build up quality-
measures on level four.

3.6.  Construction and application

Within the scope of building permits, the running of public swimming baths and lega-
irregularities, cost-per-unit indicators are built up by dividing the quantity of activities through
the costs caused by those activities within a specific given period. Economy and the efficiency
of classca administrative activities like these is assessed by indicators on the second or third
level combined with intermunicipal comparisons.

Performance measures are presently built up upon actua numerical data, which have a
subjective bias in every single municipality. Measures would be better comparable and
consequently more evident, if they could be based upon commonly defined average-numbers, by
organizations like the KGSL.

First results of the measurements done in Heidelberg are the closing of one public bath and the
reduction of the opening-hours of al other swvimming baths. Furthermore an inquiry into the
costs of the city music school led to a number of efforts to reduce its expenditures.

4, The Bertelsmann-Foundation group

Members are the towns of Castrop-Rauxel, Gueterdoh, Dessau, Ludwigsburg, Pforzheim,
Potsdam and Brandenburg.

4.1. Context/general aim(s)

The establishment of a kind of “NPM” is the overall aim, figuring as a means/tool of an
efficiency and effectiveness oriented steering by outputs (strategical) usable by management and
politics. Furthermore, improved reference to the citizens is targeted.

42. Secificgoals

- Creating performance indicators in the subject matters of:

legally correct execution of duties,
user/customer oriented service;
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economical use of resources,
employee-satisfaction.

- By means of intermunicipal comparisons;

- Enabling and encouraging management through leadership by the principles of
delegation and co-operation, that is:

delegation of responsibility and
reporting plus accounting.

4.3.  Subject matters
Measurement of efficiency and effectiveness of matters of:

- structures of cultural ingtitutions (only in Bielefeld);
- the town clerk's office (Ordnungsant), particularly

residents' registration (Einwohnermel dewesen);
foreigners registration (Auslanderwesen);
traffic affairs (Verkehrswesen);

- theregistry office (Standesanmt);

- the tax office (Steueramt);

- the office of green areas (GrUnflachenamt);

- the welfare office (Sozialamt);

- the cost-comparison of public libraries (Betriebsvergleich 6ffentlicher Bibliotheken).

4.4.  Proceeding

The project is managed and supported by the Bertelsmann-Foundation and the German Civil
Servant's Federation (Deutscher Beamtenbund). Furthermore the project is supported by external
scientists and business consultants. The two project-bearers are aso in charge of the costs - as
far as the project development, the hiring of experts and consultants, the pursuit of inquiries as
well as their evauation, interpretation and publishing are concerned. The municipalities are
bearing only the expenditures for the personnel needed, for the qualification of personnel - if
needed - and subsequent investments.

The project begins practicaly by defining general goas and by deciding about what should be
produced (performances), for whom and which targets/results should be met. Subsequently,
there is to ask, how and by which criteria (indicators, coefficients) the goal achievement could
be measured. Quantities and qualities of performances will be measured by comparable data.
Measurement will be done by the means of recording and counting & well as by client and
employee surveys. Results of measurement are to be reported to the management and
comparisons between authorities and agencies are to be made periodicaly.
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45. Sateof affairs
The state of affairs depends largely upon the subject matter in consideration:

- indicators and reference numbers are established in al fields, but there is in most
cases still some revision or adjustment needed;

- measurement has started in al subject matters, but in different extent;

- intermunicipal comparison is already done with respect to residents and foreigners
registration.

4.6. Construction and application

Indicators on level one, two and three are established and at work. Means to create “real
performanceindicators’ on the fourth level are at hand. For example in the field of “residents
registration” there are data referring to the outcome, for example based upon the valuations of
citizens (subjective) satisfaction (Bulrgerzufriedenheit), registered by surveys. There are adso
data about the employee-satisfaction and the rate of sick-leaves.

Measures include costs of staff and costs of data processing per 1 000 inhabitants (e.g. personnel
costs of 1.20 thousand German marks/thousand inhabitants). These two kinds of costs are
summed up and related to working hours, for example in one of the municipalities costs of 139
DM/per hour have been discovered.

Furthermore, there is a measure of labour-productivity, that expresses a relationship between a
referential optimum expense and the actual working hours.

It appears to be obvious that there is easy access to the possibility to build up “real quality-
measures’, for example by relating quality issues, such as customer or staff satisfaction to
performance/output data, such as cost or productivity.

5. Approaches of single cities

Besides, information about attempts to measure performance is available for the Municipalities
of Bochum, Osnabrueck, Passau and Saarbruecken.

5.1. Customary approaches

The development of performance indicators in Passau and Osnabrueck is mainly on level one or
two. Also no extension of measurement to not yet approached government resorts is scheduled.
Therefore these cases provide no further information than those already presented in concern of
the groups of municipdities.
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In Bochum a quality assessment is attempted by means of establishing input/output relationships
on measurement levels two and three. For example the employee-satisfaction is measured by the
number of sick-leaves and the numerical relationship of newly recruited and leaving staff.
Satisfaction of clients is estimated by relating the waiting-time for service to the number of
applicants, as well as the number of applicants/users per employee(s) and the relation of time
gpent for clients by the number of clients, etc.

5.2.  Theoutstanding example of “ Saarbruecken”

The case of Saarbruecken represents an outstanding administrative reform-concept in Germany,
because the municipality practices a unique “total quality management” (TQM) approach.
Thus the quality-aspect is necessarily a central feature also with respect to measurement and
indicator-building.

By defining quality as the predominant aim of the improvement of administrative performance,
the measurement of quality is being made an overall endeavour. Consequently the measurement
of quality is planned to be widely expanded. Despite the fact that the development of quality-
measurement is actually only projected and lacking practical application, the intended concept of
measurement is remarkable. It includes the objectivation of measurement of performance-
quality - not only externaly by clients or citizens surveys - but also by introducing internal
“client/ser ver-relationships” that are accompanied by measurement of clients satisfaction.

The scheduled fields of measurement are:

internal client satisfaction;

complex performances (e.g. counsel performance of welfare officers);

assessment of performances (performances of successful “quality-improvement
work-teams’);

performance of individua employees and teams;

development of the TQM-programme;

client satisfaction (by surveys);

influences on quality performance (by staff surveys);

quality of work-flows (creation of useful indicators and coefficients).

wNE
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The informational @ntent of internally measured data - without having the opportunity of
intermunicipal comparison - is to be proved by “follow-up measurements’. For instance the
success of continued education is assessed by measurements before and after courses.

6. Performanceindicatorsin rural districts

Another branch of local Government, which aspires to develop and use performance indicators,
is the local districts. With the assistance of management consultants (Zuendel GmbH and
Mummert + Partner GmbH) remarkable results are attained in the fields of welfare-, traffic- and
educational affairs,
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A harmonisation and comparison of performance measures is established within the group of
rural digtricts of the Weser-Ems region (Ammerland, Aurich, Cloppenburg, Emdland, Friesland,
Gr. Bentheim, Leer, Oldenburg, Osnabrueck, Vechta, Wesermarch, Wittmund) and between the
rural districts of Emdand, Goettingen, Hannover, Hildesheim and Osnabrueck.

All of the above listed agencies have developed detailed data about outputs and indicators
relating those outputs to quantities of input. Thus there are indicators relating numbers of
application-cases to the number of inhabitants (e.g. number of cases/1 000 inhabitants), the
number of employee(s), the working time per case, the duration of performance, cost per case,
subsidy per case and result of application (total and relative (percentages)). Consequently
indicators up to level three are potentialy applicable by now.

Concerning the task of automobile-licensation performance indicators have been created to
measure the quality of performance by average frequencies of applications and average duration
until execution, for instance the frequency of insufficient performed cases or the time spent to
assure the fulfilment of official duties, etc. Furthermore indirect qualitative measures like the
accessibility of services, especidly for handicapped people and the assistance given to “clients”,
etc. are recorded.

Moreover additional external data on level four are scheduled. Applicants satisfaction is to be
investigated by means of surveys and internal recordings of variations of client trestment, means
of structure and behaviour. Additionally, measurement of employee-satisfaction by surveys is
also planned.
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NORWAY

I ntroduction

Performance measurement has become a recurrent catchword for government management
(Oshorne and Gaebler, 1993). Particular emphasis has been placed on developing better
information to assist the central governance of the local government sector, and to support loca
decisionrmakers. Norwegian local governments (435 municipalities, 19 counties) provide the
greater part of public services. The municipalities supply primary health care and socia care
(somatic nursing homes, home nursing services for the elderly and services for the psychically
ill), socia welfare, day-care centres, primary education, some cultural services and
infrastructure. The counties are assigned responsbilities for public hospitals, secondary
education, culture, infrastructure (roads), and public transportation. Both levels are responsible
for geographical planning. The local public sectors maintain the overall responsibility for
financing, producing and arranging these services.

The central government states in its budget proposal for 1995 that “Local government allocates
a magjor portion of public resources. Thus, information about the outcomes of local government
should have a high priority’ (St.prp. nr.1, 1994-95, p. 44).

The first section (1) describes the strategy of performance management and the current status of
genera information about local public services. It is limited to data and indicators that are
collected on aregular basis at the central government level. This section is based on information
supplied by the Statistics Norway (the Central Bureau of Statistics), the Ministry of Local

Government and Labour, the Ministry of Church, Education and Research, and the Ministry of
Hedlth and Socia Affairs. The second section (2) outlines the usage of performance indicators in
education, health care and social services. The measures described here are available at the
nationa level, and can be used to compare performance between institutions, counties and
municipdities. Particular emphasis is placed on health care and education. The third section (3)
focuses on quality. Service quality is frequently measured by proxy indicators such as
availability or resource inputs per user. These are obvioudy poor measures of subjective or
perceived service quality. This section describes some of the initiatives taken to measure service
satisfaction by methods derived from market research, primarily based on survey questionnaires.
The fourth section (4) reviews the actual usage of performance indicators at the local level. The
description is based on material derived from a survey of the municipal and county decision
makers, and from direct communication with a limited number of local governments.
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The strategy and status of performance measurement

The development of performance indicators and information systems has become an important
drategy for centrd management of the loca sector. The ambitions are outlined in St.meld. nr. 23,
(1992-93) on the relationship between central and local government. It underscores the importance
of information about goa attainment in local government, particularly where central authorities
have defined specified objectives that relate to loca government. The centra government commits
itself to developing and refining an information system that is relevant to loca and central
government policy making, and sets down a set of guiddines. The information system should:

a) provide a broad description of the state and development of loca government
activities,

b) asfar aspossbly rely on existing data sources and routines for data collection;

c) belinked to specific gods for the various sectors,

d) provideabasisfor condensed reports to the Cabinet and Parliament;

€)  bebased on arobust framework to secure sufficient continuity;

f) be useful for loca governments;

g fadlitate andyses of particular phenomena, and these may use supplementary data
sources, and be used to generate annua reports about loca government to be
presented to the Parliament.

Status is best described by the amua proposition that the centra government submits to
Parliament on the local government economy. The most recent is St.prp. nr. 50. (1993-94) on the
gate of loca government for 1995. This is the primary source for up-to-date information about
locd governments. It increasingly emphasizes output and activity measurement as a supplement
to the conventiona financia indicators. The 1995 report dedicates an entire chapter to the
principles of results reporting, and twenty pages are used to describe the local service supply and
the service demands of the population. It presents three indicators; the number of users, resource
input per user and availability as measured by the treatment capacity relative to the population
size. The description is based on data for al municipalities and counties, and yields a specified
account for education, hedlth care, nursaing services and socia welfare, although administration,
culture, infrastructure, and public transportation are hardly covered. The document describes
disparities® in service provision between municipalities and counties, as well as the development
of the service supply during recent years.?

1 Equity is addressed by analyzing the revenue distribution of municipalities and counties. The committee
evalutating municipal and county finances Det tekniske beregningsvutalg for kommunal og fylkeskommunal
okonom) has constructed a "free local revenue", defined as gross revenue less autlays needed to provide a
minimum level of public services. Since tax rates are fixed by central regulations, "free revenue" measures the
affluence when the expenditure needs of the residential population are taken into account.

2  Centra government attempts to integrate and standardize information about performance and output in the
budgetary proposals to parliament to relate policy measures to the results actually achieved. These documents
currently focus on the government activity level and the various problems encountered. A recent review by the
Directorate of Management (Statskonsult, 1994) indicates that the documents remain descriptive, that government
objectives remain vague, that most ministries lack a well-developed information system and reliable performance
indicators, and that the performance requirements have not been raised. This suggests that performance
measurement and monitoring are not well-devel oped ingredients of government budget making.
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Two genera limitations in the development of performance management may be noted. Firdt,
performance indicators should be related to overall policy objectives. These are often described
in rather loose and genera terms: the central government emphasizes an equitable distribution of
locad goods between individuals, socio-economic groups and geographical areas,
macroeconomic control of the local government sector, proper lega procedures, the requirement
of a flexible and co-ordinated public sector, and the pursuit of a genera sustainable
development. The values of loca sdlf-rule are underscored by the recurrent reference to loca
discretion, efficiency!, democracy and political participation (St. prp. nr.50, (1993-94)). Both the
definition of performance indicators and the evaluation of god attainment are hampered by the
lack of explicit objectives. Second, government reports and propositions to the Storting
(Parliament) commonly use the genera term “result reporting” about financia indicators such as
local government revenue per capita, measures that describe the amount of service production,
and more ad hoc evaluations of particular central government reforms. This aso includes central
regulation of the loca sector, loca innovations and elections. Reports based on local budgets
and accounts are well-developed as instruments of macroeconomic governance, whereas other
types of management information are less systematic, less reliable and far less integrated in the
decision-making apparatus of central authorities. 2

Statistics Norway and the Ministry of Local Government and Labour have designed a data base
that combines demographic data, data on manyears in the various government sectors,
information about the number of users of socia services, beds in medical centres, treatments,
etc., and budgetary data. The anaytical framework is a decomposition of resource input per
resident for each service sector. This quantity is decomposed into a demand factor, availability
(the degree to which the authority can satisfy residential demands), service “quality”, and the
unit costs of providing the service. The resource input is measured by current expenditures per
inhabitant, potential demand is the number of persons that may require a particular service,
availability is measured by the number of actual users relative to the number of users, qudlity is
operationdized by the ratio of manyears (or hours) relative to the number of users, and costs are
measured by spending per mantyear (or hours).

1 Efficiency may refer to overall effectiveness and productivity. This study uses the terms effectiveness and
cost efficiency to separate the two interpretations.

2  Thisreview is limited to performance indicators in the more narrow sense, that is measures related to service
supply, cost efficiency and effectiveness.
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Expenditures = Number of potential demanders x Number of actual users x
Population Population Number of potential users

Man-years x Expenditure
No. of actual users Man-years

Statistics Norway collects the data required to decompose expenditures per capita, including the
local government accounts, demographic statistics, and information on the treatment capacity of
municipal and county ingtitutions. Such data is used to calculate keynumbers along the lines
described above. Further, a numerical model has been developed to describe the development of
the various components (MAKKO). It is used to describe and to extrapolate the demand for
manpower and spending levels for fixed levels of coverage, quality and unit costs. The model

has proved useful in analyzing basic and secondary education, childcare, and health care,

whereas administration and infrastructure are estimated as residual sectors. A variety of services
could and should be included in the analysis. For example, infrastructure comprises a broad set
of services such as road maintenance, water supply, and refuse collection for which valid

indicators can be constructed.

The performance measures provided by central authorities present several limitations. One
consder the definition of availability that is measured by production capacity relative to
resdential demand. For example, the (potential) demand for childcare centres is measured by the
number of children aged G6 years. The extent to which parents want to take care of their
children a home differs according to preferences, employment opportunities, and women's
education level. This means that the actual demard for childcare differs between geographical
areas with identically sized child populations. Availability is imperfectly measured when related
to the size of age groups, and the estimation of service demand should be further refined.
Defining and measuring valid and reliable output indicators for public service production is even
more demanding, and the current method for measuring service production is disturbing. The
service output is usualy assessed by the production capacity (the number of beds, capacity for
childcare) or activity levels (number of physician visits or students in school).
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Such indicators say little about health improvement, the welfare of families with pre-school
children or the educational contributions of schools, and should be supplemented with other
information.

Nevertheless, these data have been employed to estimate the productivity development of the
local government sector.® An interdepartmental taskforce calculated productivity measures for
childcare and primary and secondary education using smple indicators, such as the number of
child-hours in kindergartens per week per manyear. The estimation suggested a significant
reduction of productivity increases due to higher man-power intensity. Although these measures
have limited validity as output measures, they certainly highlight interesting features of the local
government sector.

The development of an information system is currently pursued in a comprehensive project
involving central and loca authorities, particularly the relevant government ministries, the
Directorate of Management, and the Association of Local Authorities. It aims at identifying the
information requirements of both levels of government, and seeks to define the information
contents of the system and the procedures required to collect data. The self-interest of local
authorities is taken into account, so the local levels have a direct incentive to supply reliable data
according to national procedures and standards. Consistency is a major objective, particularly
when imposing precise definitions and consistent information collection in al authorities?,
maintaining a degree of co-ordination between the loca government sectors and minigtries,
ensuring that local data is collected only once, and stipulating corresponding definitions for
financial accounting® and other information systems (output data, manpower, etc.).

Managing the major services. education, nursing services and health care

Education, nursing services and hedlth care are the main responsibilities of local government as
measured by spending shares. The corresponding ministries have developed information
systems that yield detailled information about the loca service supply. Both ministries exploit
this information to monitor the service supply of locd authorities and to provide a better
decision-making basis for the individual governments. Feed-back, guidance and supervision is
performed by the regionad sate authorities for education (regiona school inspectors,
utdanningsdirektarene) and hedth care (regional health inspectors; fylkeslegene).

1  See Rapport fra det tekniske beregningsutvalg for kommunal og fylkeskommunal gkonomi, June 1993,
Appendix 2.

2  Differing modes of local government organization is a problem for consistent data collection. For example, it
has proved difficult to measure the supply of nursing services in differently organized municipalities. Some
authorities operate separate organizations for home services and institutions, others provide both services under the
same umbrella. Similar problems occur in relation to the social welfare officies and other social services.

3  Thereisaneed toimprove the definition of capital costsinlocal government accounting.
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Education: Norwegian educationa authorities do not publish test scores, regular marks or drop-
out rates for schools and authorities to inform parents or students about school effectiveness.
Test scores are often perceived as incomplete reflections of student and school performance.
School competition is seen as contradictory to the egalitarian aims of Norway, and students and
parents have little discretion in selecting a school.* However, standardized tests are utilized for
diagnostic purposes, particulary in primary education. The tests are used to assess the status of
the class and the school as compared to the national standard. Such examinations have been
developed for reading skills and mathematics and a pilot test is used for English. The tests are
administered locally to students at the 1st, 3nd and 6th grade levels (7, 9 and 13 years of age).
Further, central authorities collect data about final marks from primary school (the Sth level/ 16
years of age). These results are used to analyze various issues, such as the relative performance
of foreign speaking and native students.

Additionaly, marks are used for the review of schools, particularly in secondary education. For
example, the county of Akershus uses relative ratings as a basis for evaluating school
performance. The county calculates the difference between the students' finishing mark points
from primary school and mark points from different levels of secondary education. The
procedure is designed to take into account that the students have differing qualifications and
abilities as they enter secondary education. This performance datistic is applied to compare
school performance within the county, and the results are published in annua reports.? The
county management, the schools and the regiona school inspectors repestedly emphasize that
marks tap one dimension of school performance, and that the overall evaluation must be based
on aqualitative assessment as well as abroader set of quantitative indicators.

Finaly, the Ministry of Education has recently developed an information system related to
teaching resources. The information systems for basic schooling (GSI) and secondary schooling
(VSI) provide detailed information about teaching hours for various purposes (school leadership,
foreign speaking students, specia education, etc.). They aso contain data about expenditures,
class sizes, school sizes, teacher manyears and administrative man-years, drop outs, public
transportation to the school, etc. The number of teaching hours measures a resource input (or an
intermediate output) and is not a measure that can be used to construct educationa performance
indicators for schools, municipalities and counties.

1  For morethan 50 years, the US has maintained an ambitious approach to performance measurement based on
student testing. The federal authorities encourage state governments to regularly perform standardized "multiple
choice" examinations, and such testing is regularly done on a sample of 10-, 14- and 18-year-old students. The
results are published to facilitate comparisons between schools, school districts and states, and this is assumed to
increase effectiveness and accountability. The county of Akershusin Norway has published examination results for
secondary education.

2 SeeAkershus fylkeskommune, Utdanningsdirektaren: "Arsmelding for skoleéret 1993/94".
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The GSl and VSl systems can be seen as a direct response to an OECD report (1988) on the
Norwegian educational system. The expert group expressed concern about the capacity of
central authorities to govern primary and secondary schooling, partly due to the fact that
municipalities ard counties were assigned a greater responsibility for these services. Several ear-
marked grants to education were abolished in 1986 and were replaced by a block grant scheme.
The modified grant system was perceived to lessen central control even further. The GSI and
VSl systems are primarily used to assess whether local governments comply with the legal
minimum standards, and to analyse distributional questions related to issues such as the number
of teacher-hours per student for specia education for students with learning problems,
supplementary instruction for ordinary students, etc. The information facilitates the nationa
monitoring of the educational sector. The central authorities use the GSI/VSI-systems to
evauate the impact of nationa regulations and the effect of matching grants and other national
instruments that have a bearing on educational resources. The information is also employed by
the regiond inspectors as a basis for their communication with individua schools and loca
authorities.

Primary health care: The Ministry of Health and Socia Care has used for three years a concept
caled the “Whedl” to monitor the level of socia care, primary health care, nursing care at home,
and services provided by ingtitutions for the elderly. The “Wheel” represents a circular flow of
infformation and manageria signals, goals and advice between the Ministry and the
municipalities that provide these services. The municipalities deliver information about goal

attainment, while the central authorities define the national goals and employ dHatistica
information to assess the degree of goal attainment.

The information system contains three types of data: First, the demand for health care and social
services is described by data such as the number of single person households, single parents,
number of crimes related to drugs, the unemployment rate, etc. These indicators do not measure
sickness or socia problems as such, but correlate positively with the incidence of such problems.
A particular project called Gerix is designed to measure health status and nursing needs. Second,
the system provides data about resource input, measured by amount of economic resources, the
number of employees in various services (full-time equivalents), the number of vacant positions,
etc. Third, the Whed system provides indicators of output and activity, such as number of
vaccines (different sorts) number of persons reliant on social welfare contributions, number of
persons receiving help and nursing at home, number of persons living in institutions (single
room units, rehabilitation units, etc.), and so on.
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Each municipality is supposed to assess its Situation in relation to the national goals and main
priorities, aso taking into account loca information not contained in the Wheel system. For
example, the Ministry of Hedth and Socid Care underscores in its 1994 report to the
municipalities the importance of providing quality services for the elderly population: “The
Ministry wishes each authority to focus on the situation in this sector and what measures to take

to improve unsatisfactory provision”.*

The municipality of Bagum outside Odo uses the information to prepare decison-making
documents for the members of the local councils, particularly the members of the hedlth care
sub-committee. Contacts with other municipalities corroborate that the Wheel information is
used actively to develop long-term strategies for hedth and socia services, and as a bass for
making budgetary priorities.

Hospital care: For severd years, the Norwegian Ingtitute for Hospital Research (NIS) for severd
years has presented data and reports about resource input and outputs in hospitals. The reports
are financed by the Ministry of Health and Social Affairs and the Norwegian Association of
Loca Authorities. The (Samdata) publications are based on data for al public hospitas
according to the DRG standard (DRG, Diagnoses Related Groups). This is a classification
system for patients according to diagnoses, which is the basis for defining and measuring the
hospital output. The DRG datistics are used by hospitals, county governments and centrd
government authorities as a basis for assessing cost efficiency and equity in hospital care.

A first observation is that the cost efficiency of hospital production has increased during the
1980s? This pattern is opposite to that observed in childcare and education. Hospitals that
lagged behind in cost efficiency - particularly some of the Odo hospitals - have improved
efficiency significantly. Contacts with the county of Akershus suggests that the DRG-based
performance indicators have been used in discussons with individua hospitals, and that
productivity has increased partly as a result of this process. This suggests that productivity
improvement is partly due to the fact that the DRG indicators are of good quality, and that the
performance measurement has been generally accepted as a valid measure of hospital production
and cost efficiency. Others counter that substantial productivity variations remain. Except from
the efficiency improvement in afew hospitals in the Odo region, there is no clear trend towards
less efficiency variation. Critics also argue that hospital productivity has been taken too far.
Significant waiting lists for several forms of treatment, high time pressure on nurses and
physicians, complaints about brief observation periods, and higher mistreatment frequencies
have spurred discussion about the importance of cost efficiency in the narrow efficiency
interpretation as compared to the quality of the hospital care and the aim of satisfying the needs
of the population.

1  See Syrings og informasjonshjulet, Nasjonal mal og hovedprioriteringer 1994, Ministry of Health and
Social Affairs, p.2.

2 The DRG satistics are primarily designed for cross-sectional productivity analysis, not for longitudional
comparisons.
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A second observation is that the performance information is used as an essential part of centra
government policy evauation and planning. A recent example is the “waiting list guarantee”.
Central government has assured that al patients suffering from (a specified set of) illnesses shall
be treated within a 6month period. The Samdata reports contain information about waiting
times (since 1994), and this information s used to assess goal attainment. Another example is
the design of new grant schemes. Since production is measured accurately, matching grants can
be used more effectively. The central government has designed a piece rate system for all

hospitals in order to increase polyclinica activity. It has aso experimented with grants that link
up directly with total hospital output, both to improve cost efficiency and to reduce waiting lists.
Although the four hospitals that took part in the experiment increased cost efficiency somewhat,
it is debatable whether the experiment should be generalized.!

The quality performance of local gover nment

Quality can be assessed as quantifiable technical aspects of service delivery (reliability of public
bus transportation, rate of successful heart surgery) or as customer satisfaction (number of
complaints, stated user satisfaction). The calculation of spending or manyears per user is
obviously a poor proxy for both aspects of service qudity. Yet, apart from such indicators, no
central authority collects performance indicators that relate directly to service quality. Severa
ministries provide advice to counties and municipalities, and they have initiated projects for a
limited number of municipalities. A recent review of quality management in local government
(Ministry of Loca Government and Labour and the Association of Local Authorities, 1995)
indicates that the health care sector is most active in stimulating quaity development in locd
government.

Local authorities increasingly resort to survey questionnaires to appraise service quality from the
consumer viewpoint. Information about customer attitudes is particularly important in the
Norwegian setting. Migration rates are low, the public sector is the sole supplier of several
services, and consumers are usualy referred to one ingtitution or supplier. A noteworthy
example that illustrates the power of the producer interests is. a municipality established user
groups when new kindergartens were established - but only those employed in the day-care
centres were represented! The Norwegian system requires residents to express their preference
by voice; exit is usualy impossible or inconceivable. Further, quantitative indicators have
limited validity as indicators of service quality, and the local authorities (sometimes cooperating
with the Association of Local Authorities) have taken severd initiatives to assess the consumer's
opinion. Although central authorities have not concelved a national program for quality
assessment by survey questionnaires, the loca levels increasingly resort to consumer surveys.
No statistics describe the application of these methods, and three categories of consumer surveys
are used as examples.

1 The piece rate experiment encountered problems with the budgetary monitoring, particularly related to the
allocation of joint costs between outpatient activities (polyclinical) and other hospital functions.
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Satisfaction surveys measure the satisfaction with the service supply, the extent to which the
public service satisfies the needs and requirements of the residential population. To be used asa
performance indicator some kind of comparison is necessary. For example, the market research
institute Norsk Gallup has developed a national survey instrument that measures consumer

satisfaction with a broad set of local and central government services. The instrument can be
used to assess those services that yield the most consumer satisfaction (which appears to be
childcare). It can adso be used to benchmark performance of different municipdities or
ingtitutions, or it can be used to monitor performance over the years. Another example is a
survey that recently (1994) was conducted by the Norwegian Trade Union Centre for Socid

Science and Research. It focused on municipa services to private sector. A sample of business
leaders in the largest cities and towns evaluated the municipal performance in assisting existing
new firms and developing an attractive environmert for business development. The results were
published by ranking the municipalities, and the fact that the larger cities scored lowest attracted
significant public attention.* Thus, user surveys can be used as a benchmarking method.

Attitude surveys seek to evaluate the perception of the service supply, whether it is deficient and
plentiful, whether people regard quality as being sufficient, etc. While other quantitative

indicators measure activity levels and cost efficiency, attitude surveys may in principle be used
to assess effectiveness. Survey material can be used to analyse local government responsiveness
to resdential demands, and the (mis)match between citizens preferences and local government
priorities. A number of methodological problems must be addressed to develop indicators of this
sort. Most important, citizens must understand the resource constraints and the trade-offs of the
local authority. Residents may answer insincerely to influencing government priorities, they tend
to prefer additional resources for most service sectors, they lack information about costs and
impacts of dternative policies, and the citizens of affluent authorities are commonly more
satisfied than those of the poorer governments. The mgjority wants lower tax rates and increased
public spending. Effectiveness evaluation seems to presuppose a more refined - but still

practical - questionnaire design that counteracts systematic biases and information shortagesin
survey responses. There are gill serious impediments to be overcome.

1 Benchmarking presupposes that the satisfaction of the business community results from the local government
effort, not external influences. Since different local authorities are assigned different instruments and economic
resources to stimulate business activity, the high level of satisfaction in some rural authorities may be due to the
central governments regional preference. For example, peripheral municipalities get substantially greater central

grants for business devel opment.
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Nevertheless, the 1990 satisfaction survey in the municipaity of Baaum illustrates the
usefulness of this gpproach. A sample of elderly citizens reported their opinions about the health
and socid services in the municipality, particularly those required by the elderly. The overal
impression was one of pessimism and apprehension: They feared that the municipality would
not offer proper care should the need arise. The municipality noticed that severa of the healthy
elderly applied to nursing indtitutions in order to get a early number for the waiting list. The
municipality had an image problem, presumably created by dramatic headlines in the news
media. There is no rea reason for anxiety as the municipa services were adequate, at least by
guantitative terms. To relieve the situation the municipality issued a safety guarantee for the
elderly: The municipaity abolished al waiting lists, it promised that everyone in need of
services (defined by specific criteria) should receive proper services, and, to satisfy the wish for
safety further, it established ingtitutions where the elderly themselves could decide to live for a
limited period! A 1993 follow-up survey indicated that these measures reassured the elderly and
improved their quality of living.

Needs surveys aim at mapping living conditions and the present and future service needs of the
residential population. Although these have less relevance as performance indicators, they can
certainly be useful in developing the service supply. Another example from Baaum highlights
this. parents with pupils in the primary school were asked whether they preferred to have their
children in kindergartens, in part-time, or in full-time schooling. About 30 per cent of the parents
preferred day-care centres, 70 per cent preferred to put their 6-year olds into school. Baaum
introduced schooling for this age group, and this was later followed up by a national school

reform. A final example illustrates the more broader role of needs surveys and the attempts to
measure living conditions and welfare problems on a broader scae. Statistics Norway performs
regular surveys of living conditions, and this methodology has been replicated to assess the
situation of a particular municipality. For example, the municipality of Odo ordered a study

from the Trade Union Centre for Social Science and Research (FAFO) to assess socia and
ethnic segregation and the accumulation of welfare problems in different geographica areas in
the city. Assessing the standard of living makes sense since this is the overdl objective of locd

government policy. The results of this survey have been used for severa purposes, such as
evaluating the block grant system that is used to finance the urban neighbourhood authorities.* A
significant accumulation of socia problems were found in the central-east regions of the city.
Y et the report suggested that the grants criteria are adequately defined as they compensate those
local authorities that are responsible for the most impoverished and expensive residentia
population.

1 The municipality of Oslois divided into twenty-five authorities that provide social welfare, nursing services
and primary health care.



133

Per for mance measurement at the local level

Recent research provides knowledge about the usage of performance management in loca
government. There exists survey materia (1991/92) on the usage of performance indicators. The
agency heads surveyed indicated whether “the agency performed output measurement methods
that permitted an evaluation of productivity.” Table 1 displays the responses to this question.

Tablel. Performance measurement in local gover nment

Implementation of productivity measurement method. Percentage distribution of
responses of municipal and county agency heads.

Municipality County
Y es, assessment of 535 50.0
productivity
No productivity 43.6 50.0
assessment
Missng 3.0
Total 100.1 100.0
(340) (54)

About 50 per cent of the agencies in both municipalities and counties measured output in a way
that facilitated productivity evauation. As to be expected, administrative services are rarely
subject to performance measurement (33.3 pct.), the agency heads are more capable of
measuring productivity in the education sector (42.6 pct.) and in the health care and socid
welfare sectors (44.6 pct.), whereas the higher percentages are in public infrastructure and
transportation (57.6 pct) and cultural services (62.3 pct.). Given the relatively meagre data
collected by central authorities, these may seem surprisingly high percentages. To verify this
result further, an open-ended question was raised about the type of productivity measurement
applied. Theresults are reported in table 2.
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Table2. Performance measurement in local gover nment

Description of method for productivity measurement. Per centage distribution of responses
of municipal and county agency heads.

Municipdlity County
Verbd or qualitative description of objectives 185 27.0
Quadlitative evauation of productivity 20.2 27.0
Presentation of accounts/ costs 10.1 8.1
Quantitative measurement of productivity 124 8.1
Presentation of unit costs 6.7 16.2
Other types, yearly reports, plans, etc. 32.0 135
Total 99.9 99.9

(178) @37

The response rate was 57 per cent, and it is suspected that the missing agencies lack reliable
methods of productivity assessment. About 20 per cent of the agency heads that responded did
caculate unit costs or estimate productivity quantitatively. The remaining forms of performance
measurements are qualitative and verbal descriptions. Considering the moderate response rate to
this question, it is supposed that a relatively low percentage of local government agencies
provide a quantitative estimate of productivity. A further analysis of these data can be found in
Sarensen (1994).

A few examples may illustrate the variety of local initiatives. First, as part of the evauation of
the system of urban neighbourhood administrations in the municipdity of Odo, cost efficiency
was assessed by a large number of performance indicators, and these were used to calculate an
overdl index of productivity. A survey design was used to perform a sef-evauation of
leadership in each administration. Somewhat surprisingly, a positive self-evaluation correlated
positively with budgetary control, while no correlation was found between cost efficiency and
self-evaluated leadership!® Second, the municipality of Bagum has established quantitative
objectives for infrastructure, and twelve targets have been defined for public transportation,
water supply and sewage, and mapping and area plotting. For example, no household should
lack water supply for more than three hours, and maor construction applications shall be settled
within eleven weeks. An annual report shows the extent to which each of the specified targets
has been reached. The performance indicators will be used to compare productivity with six
smilar municipalities.

1 See Oslo kommune, Bydelsavdelingen Small — is it beautiful? En evaluering av effektivitet i bydelene i
Oslo 1988-90, Asplan Analyse (1991).
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As afina reflection it may suggested that performance measurement in one sector spurs similar
development in other sectors. As the managers in health care and nursing, infrastructure and
education can show tangible results, one would expect that the leaders in the culture sector
would reveal socia contribution and added value. Whether this is a demonstration effect or not,
it is interesting that libraries count the number of queries and book borrowings, that they count
the number of visits to cultura arrangements, and that at least one intensively maintained ski
track outside Odo is monitored with an infrared counting device!

Conclusons

Performance indicators are continuously developed and refined both at the central and local
government levels. A common aim for al levels of government is inducing effectiveness and
cost efficiency. The central authorities want better data to manage the local government system,
and municipalities and counties seek a more consumer-driven service provision.

Benchmarking government cost efficiency

Norwegian loca government has been growing significantly during the latter decades,
particularly since the mid 1970s. Loca government has been the fastest growing sector of the
economy during the last decade; it accounts for 70 per cent of public employment, and local
government spending accounts for 21 per cent of the national product (1993). Crude indicators
of productivity suggest that the productivity growth has been low, and possibly negative for
important sectors like childcare and primary education. Studies aso suggest that the resource
redllocation has been duggish; loca government has responded dowly to fluctuations in the age
composition and changes in the residential demands. Both central and local authorities want
performance indicators as a means to benchmark government services. Yet performance
indicators have rarely been used to compare performance and promote productivity of
authorities or ingtitutions at a national level. The exception is hospital efficiency, and even the
DRG satistics have become increasingly controversia during recert years. Better information is
certainly available from individual authorities and agencies, and these data establish a better
information base on which to make budgetary decisions. For example, municipa authorities do
make decisions requiring that the unit costs of medical centres be reduced by 10 per cent per
patient-year. The fact that such decisions are made illustrates that local governments use cost
and output information in the decisiontmaking process to increase cost efficiency. The survey
material presented here indicates that 20-50 per cent of the government agencies can calculate
productivity related performance indicators.
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Central governance in a decentralized government organization

The fact that local government has attained greater legal and financia discretion has led central
authorities to look for aternative means of management. The development has been
characterized as subgtituting hands-on control with back seat driving. This is clearly illustrated
by the development of the GSI/VSI systems in education and the “Wheel” database for hedlth
care, nursing services and socia welfare. First, the central government aims to use loca
authorities as a mechanism for achieving “welfare state” objectives, particularly maintaining
minimum service levels across different authorities, and reducing disparities in service supply
between municipalities and counties. Information is necessary to monitor the service supply and
to make necessary policy adjustments if necessary. Second, the government ministries monitor
the quality standards. This is partly performed by the central administration, and partly by the
regiona inspectors for health and education services. Standardized performance information is
consdered important to give proper advice and to serve as a basis for dialogue between central
and local authorities. Finally, the central government defines quantifiable policy objectives for
the supply of local services. This has become more important due to regulations that define new
lega rights, for example patients rights to medical treatment. Information about waiting times is
cruciad for hospital care and old-age care (waiting list guarantee), and accessibility is an
important ambition for the childcare sector. Thus, measuring the service output has increasingly
become an integral part of monitoring goa attainments of the central government.

Consumer orientation in a monopoly system:

The imbalance between those that provide services and those who receive them appears to be
particularly great in the Norwegian system. Parents have moderate influence over the choice of
day-care centres, students are commonly assigned to the nearest school, and patients are
normally required to visit a prescribed hospital. The service providers and the professional
groups have been perceived as making the important decisons. Since most people take a
moderate interest in local politics, surveys of residents and users have become a prevaent way
of measuring attitudes, satisfaction, and residential needs. The examples rom Bagum indicate
that opinion surveys can detect serious “image problems’, they can influence priorities rather
directly and they can reveal residential needs and troublesome living conditions. Consumer
orientation is likely to be a mgor - perhaps the mgor - motive for developing tomorrow's
performance assessment.
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The fact that several government authorities assemble performance information shows that this
is regarded as important. The impression is that much information is collected without
coordination, and that measurement often is performed on an ad hoc basis without sufficient
concern for the management process, organizationa learning and analysis. To the extent that
decision-makers regard performance indicators as useful, one would expect future developments
to integrate the diverse sources of information into a more consistent framework. Performance
information is likely to become an integral part of budgetary processes, so performance
objectives are linked more explicitly to the resource allocation.® Whether public performance
measurement can and should develop into a consistent framework of concepts and definitions
like the National Accounts System remains to be seen.

1 The centra government appropriation letters increasingly specify the objectives of the spending
appropriations, see. St. prp. 1 (1994-95), p. 43-44.
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SPAIN

I ntroduction

Therole of local authorities as providers of public servicesto citizensin Spain is determined by
the territorial structure foreseen in the Constitution of 1978, which is based on the principle of
local autonomy for municipalities and provinces. Since the Constitution became effective the
principle of autonomy has been developed for specific practical purposes through several laws
relating to public services provided at the locd level, mainly through the Basic Act on Loca
Government (Ley Reguladora de las Bases de Régimen Local), which specifies the services that
local authorities are required to provide in any case.

In the framework of the territoria structure in force in Spain since 1978 the responghilities of
local authorities have been developed along with those of the central administration and the
seventeen regiona or autonomous community governments. The local authorities perform the
duties they are dlocated by law and others which are delegated in them by other public
administrations. In practice, the situation concerning public services is one of multiple links
between the central administration, the autonomous community governments and loca
authorities, which has significant implications when it comes to evauating local public services.

In addition to the complexity of the territorial structure described above, the local administration
is organised in many different ways. local administration take different forms, among which the
more widespread in Spain are municipalities and provincia institutions.

l. GENERAL INFORMATION ABOUT PUBLIC SERVICES

The use of qudlity indicators an local public services in Spain is clearly influenced by the
complex links between the different administrations: on one hand there is evaluation work
performed by different municipal councils and some of the provincia institutions (provincial
councils, idand councils, idand provincia councils, and the governments of single-province
autonomous communities) concerning both the development of public services for the whole
province and services provided by municipa authorities. Besides the evaluation work performed
by loca authorities, however, there are reviews on the quality of local public services carried out
by other administrations of a higher territorial order (the regional administrations and the central
adminigtration). These carry out such reviews for various reasons.

- they have the responsibility of studying the situation concerning certain public services
with a view to modifying these by introducing new legidation or by making available
new sources of financing;

- the fact that a number of services are rendered by local authorities under powers
delegated in them by a public administration of a higher territorial order, which carries
out such evaluations to check on the quality of the services,
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local public services are financed by administrations of a higher territorial order which
carry out evaluations to check that the financing policy for such services is effective.

Along with the loca public services which are the sole responsibility of loca authorities there
are public services performed by these on behalf of another public administration, or in co-
ordination with services of wider territorial scope. In Spain thereis very little information on this
matter and there currently seems to be some confusion on the subject. The situation may be
summed up as follows:

a)

b)

There is no body of the central administration solely responsible for centralising inputs
of information on local public services. Nor is there any law which makes it mandatory
for the local authorities to provide specific information to the central administration
concerning public services. The local authorities are only required to provide information
in other respects, such as financia statements. They do have, however, a generic duty of
providing to the other public administrations the information these require on the
activities of loca authorities within their own fields of responsibility, mentioned in
section 4 of the Act on the Lega System of the Public Administrations and Ordinary
Administrative Procedure, which could be developed in the future through a specific
regulation as to the information to be furnished concerning the management of public
services.

The centra administration has information of a sectora type received by the different
ministries, generaly in connexion with subsidies or financing granted to the loca
authorities, or with a view to co-ordinating activities. However, there is no method of
integrating the data supplied to the different Minigtries into a single information tool on
local public services.

Within the central administration there is a ministry which is responsible for local
authorities. The Ministry for the Public Administrations performs a number of duties in
relation to loca authorities, basicaly through the office of the secretary of state for
territorial administrations which handles all such duties except for training of human
resources:

training of personnel in the service of local authorities (which is done through the INAP
and the SEAP);

legal counselling on relations between the central administration and local authorities,

co-operation with local authorities in carrying out infrastructure works and providing
local services. This co-operation is in the form of appropriations made under the annua
nationa government budgets for jointly financing investments by loca authorities,
through the National Government Financial Co-operation Programme for Investments by
Local Authorities, which has been under way for a good number of years and is currently
governed by the provisions of Roya Decree No. 665/1990.
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Precisely these financing activities have prompted the initia efforts at evaluating at least
what types of services are provided by Spanish local authorities. To this end a survey of
local infrastructure facilities and equipment has been implemented which contains
information for al loca authorities with less than 50 000 inhabitants on the level of

infrastructure facilities and equipment available for use in the services provided. Thanks
to this computerised data base the Ministry for the Public Administrations is aware of the
services provided by each municipal council. For example, it is known for each
municipality whether urban waste is treated, the type of treatment the waste is given, and
the machinery, vehicles or installations available for the purpose.

Some autonomous communities have information tools covering loca public services.
However, as is the case with the central administration, the information is gathered only
for specific purposes, mainly to carry an inventory of the services provided which is used
asthe basis for financing these services.

The National Local Administration Commission (Comision Nacional de Administracion
Local) shapes the policy on loca authorities and its role in that respect is recognised in
the Basic Act on Local Government.

The Spanish Federation of Municipalities and Provinces (FEMP - Federacion Espafiola
de Municipios y Provincias) is a national association of local authorities. It is the most
representative of such organisations and holds talks on behalf of the local authorities
with the centr adminigtration on matters such as financing. The FEMP gathers
information on local public services at conferences or through visits to specific local
authorities, yet this information is not processed or systematically arranged for lack of
means for doing s0. Besides, the information made available to the FEMP is far from
being complete and does not suffice for preparing any overal reviews or drawing any
genera conclusions.

Different bodies of the central administration gather information on local public services
for the following purposes:

for drawing up socio-economic statistics. The National Statistics Ingtitute (INE -

Ingtituto Nacional de Estadistica) certralises most of the statistical information of all
kinds available in Spain. The Ingtitute merely compiles the data, which are then
evaluated and analysed by other bodies. The INE's statistics include a breakdown of the
information available by territorial unit, but this includes virtualy no information
concerning local services,;

for compiling financial information (expenditure, borrowings, tax burden, etc.) used in
taking decisions on fund transfers by the national government as an ordinary method of
financing local authorities out of taxes collected by the Ministry of Economy and
Finance;
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for using in alocating European Union structural funds and those provided under the
Nationa Government Financial Cooperation Programme for Investments by Loca
Authorities.

In generd, there is very little information available on local public services in Spain.
Furthermore the different bodies liable to receive information on loca public services are
not duly connected with each other. Such disconnection has resulted in a situation in
which the bodies which have information on local public services are like watertight
compartments, which makes it is very difficult to arrive at an overall picture and to check
on the credibility of the information by comparing it against information received from
other bodies (of the central administration itself or of autonomous community
administrations).

Besdes, the information available is not published entirdly and is published on different
kinds of supports, which reflects in different methods being used for making the
information known. Thus the necessary steps have not been taken to make this
information systematically available to citizens, and that the information available is
mainly contained in scattered publications from the loca entities themsalves.
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. USE OF PERFORMANCE INDICATORSBY INDIVIDUAL AUTHORITIES

In Spain it has hardly been atraditiona practice to evaluate public policies. However, in the past
decade this kind of research has truly blossomed, bringing about a certain “culture” of
evauation and control as reflected by the &ct that most central administration bodies are
beginning to carry out evaluation studies as ausua practice.

Number of municipalities broken down according
to their population and by autonomous community

Fewer From From From From Morethan Total No. of
Autonomous Community than 5000to 20001 to 50 001 100 001 to 500 001 Municipalities
5000 20 000 50 000 to 100 000 500 000
Andalusia 531 176 42 9 8 2 768
Aragon 709 17 2 - - 1 729
Asturias 45 25 3 3 2 - 78
Balearic Isles 40 20 6 - 1 - 67
Canary Isles 28 44 11 1 3 - 87
Cantabria 85 14 1 1 1 - 102
Castille-LaMancha 854 48 7 5 1 - 915
Castilleand Le6n 2201 34 5 4 4 - 2248
Catalonia 797 103 24 9 8 1 942
Extremadura 337 36 5 1 1 - 380
Galicia 179 117 10 4 3 - 313
Madrid 139 19 9 5 6 1 179
Murcia 10 24 8 1 2 - 45
Navarre 253 13 1 - 1 - 268
Basqgue Country 184 45 9 5 4 - 247
Rioja 167 6 - - 1 - 174
Valencian Community 409 88 33 5 3 1 539
Ceutaand Melilla - - - 2 - - 2
TOTAL 6968 829 176 55 49 6 8.083

SOURCE: Ministry for the Public Administrations

Nevertheless, the situation concerning local entities is different, as even though there is a trend
towards systematically evaluating local public services the trend is not so widespread. The larger
municipa councils have sufficient financial and human resources for carrying out thorough
evaluation projects, yet the Spanish local administration structure is mainly made up of very
small local authorities, as the attached chart shows. As is the case with the public services they
provide, local authorities face serious difficulties because their population is widely scattered,
which has led them to form consortia and commonwealths as the only way of meeting the cost
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of providing the local services. At the same time, the only possible way of conducting
evauations on the quality of public servicesin smal municipalitiesis for these to be carried out
by the provincia councils as part of their super-municipal duties.

However, performance, efficiency and quality evaluations of local public services have been
boosted basicdly for two reasons:

a)

b)

Spain's accession to the European Union has brought about specific actions by the
different structural funds in each of the public administrations. The operational
programmes which contain the development strategy, the type of actions that are eligible
for financing and the guidelines for managing these funds, also carry specific rules for
conducting evaluations on the effectiveness of the investments undertaken. This
requirement is leading to the implementation of a new method for choosing the regional
or sociad development programmes to be carried out, based on measuring the results, and
the responsible officials have become accustomed to eva uating actions from the point of
view of their cost, their impact on the territory or the individuals concerned, and the
quality of the services provided. Result evaluation programmes are conducted on the
“Workshop Schools’ Escuelas Taller) run by municipal or provincial councils and
financed by the European Social Fund.

Community operational programmes having objectives of a territorial type, which to a
greater or lesser extent are managed by loca authorities, contain evaluation
requirements. Such is the case of the Locad Operationa Programme for regions
comprised in Objective No. 1, or of the INTERREG, REGIS or LEADER initiatives.

As mentioned above, the Basic Act on Local Government of 1985 grants local
authorities powers of their own in addition to the powers delegated in or alocated to
them by other authorities. Since the Act became effective, there is an area of
responsibility which has taken on increased significance: that concerning socia services
(foreseen in section 25.2.k of this Act for municipalities and in section 36 for provinces).
The socia services provided by local authorities are seen as a public service aimed at the
entire population of their respective territories, falling under the description of rights to
which citizens are entitled as a matter of public policy; this development means that
social services, aong with the other more traditional local public services, clearly haveto
be evaluated asiit is essentia to assess the results.

The growth of socia services managed by the local authorities has led to a number of studies
being published in which questions such as the following are asked: who benefits from the
services, what types of services are provided, who is actualy responsible for operating them,
and when are such services provided.
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Precisely these evaluation methods which started to be introduced in the 80s (the period during
which the responsibilities of local authorities were defined under the above-mentioned Act, and
Spain became integrated in the European Community), in the first place led to specifying certain
information requirements. The implementation of information systems which regularly and
continuoudy provide data on the levels of performance, efficiency and quality in providing
public services has been a top priority for those responsible for the control and evaluation units
a the locd institutions which have undertaken such research. Later on, logica patterns of
indicators have been drawn up on the basis of the managers direct experience as well as of the
tools, which are undoubtedly reliable from a scientific viewpoint.

Generaly speaking the current picture regarding the services in which the use of performance
indicators for measuring the efficiency, performance and quality of public services is more
widespread, may be described as follows:

a Public services which are financed in some way by another public administration- an
autonomous community government, the national administration, the European Union -
and involve a statutory obligation of implementing evaluation systems. Within this group
of services are those aimed at:

- protecting the environment;

- defending the historic and artistic heritage;

- preventing and fighting fires;

- providing new urban developments with community services,
- ensuring wholesale supplies, markets and fairs;

- transport and routes of communication;

- waterworks.

b) Public services of a ®cia description, which have to be handled very carefully on
account of the impact they can have on beneficiaries:

- taking part in managing primary hedlth care;
- leisure, cultural and sporting activities,
- programmes aimed at integrating certain groups in society.

C) Public services managed by private enterprises under contracts with the local authorities,
which form part of the core services for which the loca authorities are responsible
according to law:

- buria services,
- street cleaning and waste collection services.

On the basis of the known evaluation experience it may be said that the variables, indicators and
standards are generaly chosen by the persons responsible for conducting the evauation
programme. In most cases they choose one of the following options for conducting information
work:
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- the evaluation is conducted by personnel from the local authority itself. Usualy, they are
drawn not from among staff involved with managing the public services, but rather from
teams of experts in charge of planning actions, presenting innovative programmes,
drawing up control and eva uation reports, and who perform general advisory duties;

- the evaluation is carried out by a consultancy firm hired for the purpose;
- the evaluation is conducted by ateam set up at a University;

- the evaluation is @rried out by a public administration of a higher territorial order,
always respecting the autonomy of loca authorities foreseen in Article 137 of the
Condtitution of 1978. Such evaluations are only undertaken in the context of an overall
(national or regiona) investment programme which the relevant higher-ranking
adminigtration shares in financing.

In all these cases the team responsible for the evaluation chooses a given methodology as well as
certain specific variables, indicators and standards. No formal arrangements for consulting with
local elected representatives or hearing citizens on the subject are known.

The political representatives are involved in reaching a decision as to the type of publicity to be
given to the results obtained. In most cases, the decision on making the evaluation report known
to the public has been taken at the time when the political officials determined the need to carry
out an evaluation process.

In the light of the practice described above it is not easy to draw genera conclusions concerning
the method of making evauation results known to the public, as no consistent procedure is
followed in this area. Many evaluation reports that have been reviewed are obviously based on
the premise that they are drawn up for internal use only, so that only those who manage the
programmes reviewed (as well as those above them, including political officials) are aware of
the results and can use them for re-designing or introducing changes in the management of local
public services.

On the other hand, in many cases it has been noticed that the reports are drawn up with aview to
being made known outside those circles, mainly when the evaluation refers to actions of great
socid or economic significance. This is a very important consideration in practice, as it was
noticed that it leads to selecting the audience to whom the results are addressed according to the
type or weight of the policies which are evaluated: for example, in the case of reviews of

tangible results, the indicators used as benchmarks are of a physical or quantitative type, or
where the research concerns a tangible and socialy very sensitive sphere such as law and order
or the rehabilitation of drug addicts. In these cases the key consideration has always been the
newsworthiness of such information.

The lack of regulations on the subject is counter-productive, as there are no provisions aimed at
ensuring a consistent approach on the following:

- the use of generally accepted variables and indicators, and

- mandatory publication of the results obtained.
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In this Situation perhaps too much is left to the decision-makers own discretion as to the way in
which evaluation reports are to be used, with the type of publicity that the reports are given in
some cases even depending of the final outcome of the evaluation.

In any case a large number of local authorities clearly need to apply a policy of consstently
publicising evaluations based on performance indicators, as a way of presenting to citizens the
results achieved in providing public services. The value- for-money principle, aien to Spain's
political and constitutional tradition, has finaly taken hold generdly in this country and is
having a very clear impact on the attitude of local authorities.

The methods used in Spain for publicisng information on the performance, efficiency and
quality of local public services may be broken down into:

- reports for internal use. These are for use solely by technical experts and elected
representatives within aloca authority;

- technical reports addressed to the staff of the local authority itself. The main conclusions
are included in an abstract which is publicised through press communiques or in the
form of news stories;

- publicisng quantitative data in the form of meaningful graphs or figures, by placing
advertisements in the media;

- publication of the full report or of an abstract with the results of the evaluation in the
form of a brochure by the local authority's own publishing service;

- printing the report as a booklet for selling to the public. This method of publicity is
sometimes combined with formal presentation of the report at a news conference.

[II.  NATIONWIDE COMPARISONS USING PERFORMANCE INDICATORS

As previousy mentioned, there is a mgor problem in Spain with the evauation of local public
sarvices. there is no overal source of information bringing together the data available on all
local authorities.

There is nationwide information available on the condition of local infrastructure facilities. This
is found in the overal figures contained in the local infrastructure and facilities survey database
which is centralised at the Ministry for the Public Administrations. Other ministries also manage
information systems on the subject, yet these always focus on specific types of infrastructure
facilities (such as waste water treatment plants) with which the relevant ministry is concerned.
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However, in Spain, the main problem confronting those involved with following up the
activities of local authorities is the shortage of information on performance indicators, as thereis
no overall tool available to alow comparing different local authorities with each other.

Such comparison is impossible basically for two reasons:

- only a small number of local authorities in Spain have undertaken to use performance
indicators, and

- there is no body responsible for collecting and managing such information.

Regarding the first point, it should be noted that it is very difficult to make any comparisons at
the national or regional level because a considerable number of loca authorities are not in a
position to contribute data on account of not having carried out performance reviews of any
kind. If at least it were possible to compare the results of local authorities having certain features
in common the situation would not be so difficult: that would be the case, for example, if most
municipalities with more than 20 000 inhabitants had such indicators; then it would be possible
to draw conclusions and make comparisons for that segment of the population at least. However,
have found that a large number of middle-sized municipalities (and in some cases even large
municipalities) do not use any kind of performance indicators at al; on the other hand, there are
small municipalities which do work with this type of indicator.

Concerning the second reason, the lack of a body in charge of collecting and centralising such
information, it should be noted that:

- it is difficult to entrust a body with centralising such data and using them for carrying out
comparative reviews as long as Local Authorities do not make a sufficiently widespread
use of performance indicators:

only afew local authorities use performance indicators,
there are no consistent practices as to the indicators or variables to be used, or asto

the public services whose performance is liable to be reviewed in one way or
another.
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- as has previously been pointed out, Spain has a complex territoria structure. In that
sense one should note the difficulties involved in defining the notions of evauation
and control, which are essential as under the Constitution other public administrations
have no control over the way local authorities perform their responsibilities. Besides,
the centraladministration and the administrations of autonomous regions have
responsibilities which overlap those of local authorities, and such overlap works in
two ways:

the respongibilities of the regional or central administration are projected on the
local authorities so that in specific cases actions are undertaken by the other
administration in respect of them: the other administration issues regulations as to
which services may be provided by a local authority and under what
circumstances, shares in financing these services, or involves the loca authority in
implementing a given programme or policy developed by the central or regional
administration;

responsibilities belonging to the central or regional administration are alocated to or
delegated in loca authorities.

Such delegation of responsbilities by other administrations in local authorities has caled for
making arrangements for the other administration to follow up on the results achieved by the
local authorities. In some cases, the disputes that have arisen over the interpretation of
provisions on the scope of the control and evaluation systems have been brought before the
Congtitutional Court, which has consistently upheld in its judgements the need to guarantee the
autonomy of loca authorities.

On account of al that one may say that the context in which information has to be collected
requires very careful planning of the drictly legal implications, to take into account these
nuances.

A distinction should be made between reviews on performance indicators for socia services and
those for other services.

The stuation regarding loca public services other than socia services may be described as
follows:

The Ministry for the Public Administrations (as the department responsible for the domestic
local administration policy) is currently controlling the management by local authorities of plans
for jointly-financed investments. The performance levels of the individua provincia institutions
are compared, with the characteristics of the system being as follows:

- the scheme has been designed by the ministry's technical services so that local authorities
do not have to operate with indicators. they merely have to transmit the information
required from them under Roya Decree No. 665/1990. This basic information,
transmitted in the process of arranging financing, is processed by computer at the
ministry using certain formulas through which the data are summarised into indicators,
which serve as benchmarks for comparing the characteristics of management by each
local authority.
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- the indicators concern mainly different aspects of the management of jointly-financed
investments, for example:

the volume of investments carried out;
the level of committed expenditure;
the percentage of actions not executed on schedule;

the difference between actions contained in the plans and those finally executed,
etc.

- section 4 of Royal Decree No. 665/1990, which governs the procedure to be followed at
the ministry for approving financing of the investment plans of loca authorities,
provides that the evaluation of the results of prior projects carried out with national
government assistance shal serve as the basis for determining the sums to be contributed
by the gtate in the future to some loca authorities or others.

That is one of the few examples of indicators of this type being used for comparative purposes.
In general, central and regiona administration bodies having to do with local authorities tend to
use variables of the socio-economic type, rather than those referring to performance indicators.
The basic information used for local development programmes includes data on wedlth, on the
climate, as well as demographic, territorial, educationa or occupational data. For example, data
on the rate at which the rural population is shrinking or showing how the population is scattered
among many small villages are taken into account in deciding on the financial aid to be granted
to agiven territory. One areain which comparisons based on performance indicators are carried
out is that concerning the financia performance of local authorities. Every year, the Ministry for
the Public Administrations publishes an economic-financial Report of the territoria
administrations carrying a comparative review of the debt burden of the different local
authorities.

Another mgor fidd in which evaluation programmes based on performance indicators are
undertaken is that of socia services. The problem here is not having a body which centralises
the information on the subject. There are several studies currently under way in that field, but the
information is only available at each local authority. Nevertheless, it is possible to identify a
number of performance indicators which, to a greater or smaller extent, are used generaly:

- indicators concerning the coverage ratio, i.e. the percentage of the population benefiting
from the socia services,

- indicators regarding the type of service provided, i.e. the breakdown by types of needs
covered (mental hedlth, elderly, handicapped, etc.);

- indicators concerning the characteristics of beneficiaries,;

- indicators on the periods of time during which individual beneficiaries have been
covered,

- number of hours devoted to certain types of care;
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- financial indicators: total cost of each type of service, average cost of each type of action,
hourly cost by occupational category of those providing the different services, total gross
wages, non-wage costs at each centre;

- indicators on how working time is used: for example, time devoted to interviews/total
project time, time devoted to visitstota project time;

- indicators on the quality of the care provided. Usually aimed at detecting the degree of
satisfaction of users through questionnaires on their views. The evaluation also includes
the physical condition of buildings, the degree to which offices are massified, or the
average waiting time of citizens until they are attended to;

- indicators regarding the personnd responsible for the socia service. These mainly refer
to their level of training.

In most of the cases reviewed on the basis of information obtained by using these indicators,
decisions are proposed on the need to introduce changes in the management of the services, to
alocate more funds to them, to improve personnd training, to alter the programmes, to
introduce or cease providing specific services, or any other kind of decisions aimed at improving
the services.

In the case of socia services one notices a growing tendency to use indicators based on
subjective evaluations performed by the personne involved in managing the services or by the
users of the services;, however, in the case of the rest of social public services, even though
indicators of an objective type (physical, quantitative, Statistical...) tend to be used more
frequently, subjective evaluations are dso used (for example: a questionnaire on the views of
respondents on the quality of the local police service or the street cleaning service).

In any case, areview of the information available in the form of performance indicators shows
that action guidelines are usually quite different depending on the type of groups to whom the
information is addressed. One notices that information drawn up for an audience of university-
trained persons is systematically more complex and of higher quaity, which makes the chosen
set of indicators more scientifically sound.

Such information is published through different channels, depending on the audience to which it

isamed:

- through the media, in the form of paid advertisements or through brochures, for citizens
in generd;

- brochures sent by mail or distributed in offices where public services are provided, in the
case of citizens who are particularly aware of a service or who have used it in the past;

- publication of the whole report or a summary of the report in specialist magazines, when
they are aimed at a university-trained audience.
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QUESTIONS RELATING TO THE USE OF PERFORMANCE INDICATORS
AND, MORE GENERALLY, OF STATISTICSON PUBLIC SERVICES

The main challenge in making rational use of performance indicators on local public servicesin
Spain is currently the little experience of most loca entities with using such indicators. As a
result of that the use of performance indicators is criticised, with such criticism reflecting a lack
of knowledge on the modus operandi.

Very briefly, the critical views on the use of such indicators can be grouped together by type of
problem as follows:

a)

b)

The indicators are described as not being scientifically sound or valid as an objective
tool. This criticism is heard quite frequently from those who take a theoretical approach,
yet has the practical effect of making local managers reluctant to use them and to accept
political decisons based on results (for example, in the alocation of funds for loca

development projects).

This criticism has been uttered in various forums at which the evaluation of local public
services has been debated, on the following grounds:

indicators are used with an a la carte approach, i.e. only those indicators which are
expected to support decisions which have aready been taken are used. There is some
truth in this criticism, as indicators are known to have been used like that in some cases,
by choosing a set of indicators which fitted the characteristics of a given territory or
service, yet in other cases other indicators have been chosen which fitted another service,
so that in both cases, despite the circumstances being very different, a similar decision
could be taken.

Ancther problem is that the different indicators are not objectively weighted. Critics
argue that some indicators are given more weight in certain cases, while in other cases
other indicators are considered to be more relevant.

This type of criticism results from:

- thefact that local entities have traditionally not made widespread use of performance
indicators,

- thelack of abody in charge of setting standard and consistent criteriain thisfield.
Thistype of review istoo expensive, considering that many local authorities are not even

able to provide al of the minimum services they are required to provide by law and that
Spanish local authorities are traditionally short of funds.
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Gathering such information at the national or regiona level may be a way of indirectly
controlling local authorities by the central or regional administrations, which is not
consistent with the principle of local autonomy.

The sources of the figures used in preparing quantitative indicators are not trustworthy.
Critics question both the validity of information of an objective description and the way
questionnaires and other tools used for collecting data for subjective indicators (for
example, on the degree of satisfaction of users) are designed or managed. Such criticism
of the methodology is correct in some cases in view of the doubtful quality of the
information used sometimes.

The public services which are better suited for using performance indicators on them are, on the
one hand, those somehow relating to community operational programmes or to loca
development programmes financed by the central or regiona administrations and, on the other
hand, the social services. That is so for different reasons. concerning the first set of services
mentioned above, the reason is that the administrations which grant the financia aid require that
performance indicators be used. Regarding socid services, performance indicators have
traditionally been used because those who implement the programmes are interested in
evaluating their impact.

The gsituation in Spain regarding the use of performance indicators in relation to loca public
services may be summed up as follows:

a)
b)

c)

d)

the use of performance indicators is not at all widespread;

recently, such indicators have started to be used in many more cases, yet the different
types of reviews do not have many featuresin common;

no common pattern is followed to alow sound comparative studies to be made or
conclusions to be drawn on anationa or regiona scae;

there is no body which centralises the information concerning such indicators;

avery promising field for generalising the use of such indicators in future is the funding
of loca development and socia services,;

certain units within the different public administrations are seeking to implement the use
of performance indicators. The Directorate Genera for Territorial Economic Action is
putting into effect a system for evaluating the management by local authorities of loca
development funds alocated to them for financing investments in facilities for loca

public services; the tools used for the purpose are the following:

a database on the degree of improvement or stagnation in the level of infrastructure
facilities and equipment of local authorities;

a sampling control system, by means of regular vidits to loca authorities to check
on the quality of management and how they are organised for carrying out
investments;

a computerised system of management efficiency and performance indicators.
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There is no experience with conducting comparative reviews on the performance of loca
authorities in Spain and other nations, apart from those which may be undertaken by the
European Commission solely in the framework of a given type of operationa programme.

Nevertheless, such research will have to be carried out in future on account of the integration
and cohesion brought about by community structural funds. It would be very interesting to have
comparative reviews, as these would act as an incentive for improving the performance of local
authorities and would even favour cross-border cooperation between the loca authorities of
different European countries.
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SWEDEN
Background

Sweden has a population of 8.8 million, spread over an area amost 30 per cent larger than
Germany. Thereis aneed for a diffused regional and local government in such a vast country -
even if the number of inhabitants in each congtituency may be quite small.

The public sector in Sweden has three levels: nationd, regional and municipal.

The national administration is formed by the Swedish Cabinet, central agencies/boards and
twenty-four counties (1&n) with an administration reporting to the government. On the municipal
level there are some service branches, such as the employment offices.

Loca regional government consists of twenty-three county councils (landsting) with hedlth care
as the main field of responsibility. County councils vary in size from 136 000 residents to 1.6
million residents. The county councils have the same boundaries as the counties. In three areas
however, there are no county councils (Gotland, Goteborg ad Mamd). In these areas the
municipalities a so take care of the duties of a county council.

Sweden is divided into 288 municipalities (kommuner) and municipaities vary in size from 3 000
to 680 000 residents, the median value being somewhere around 20 000. The municipdities have
a wide responsbility - socid welfare services, transportation, emergency services, technica
services (water/energy), protection of physical environment, civil defence, etc.

The Swedish Congtitution states loca sdlf-government for the municipalities and county
councils. Local self-government has a strong position in Sweden and includes independent
powers of taxation. Local self-government is restricted by the Parliamentary powers to decide on
laws. The Government, however, has no direct powers on municipaities and county councils
other than those who are given by the laws.

The Local Government Act gives the local authorities the general sphere of activities and defines
the general powers of loca government. The Local Government Act and a new system for
distribution of state grants allow the municipalities extensive liberty to design their organisation
and give priority to activities according to local needs.

The Local Government Act is supplemented by a number of laws defining the powers, and the
restriction of powers, in various fields.

In these laws the Parliament can express the general goal for local services. These laws can aso
regulate various aspects of production, provison and financing. As much as 70 per cent of the
services provided by municipalities are in some way or another regulated by national laws. In
genera a municipality or a county council has freedom to organize the provision of services as
they like and to decide the quantity and quality of the service.
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Financially loca authorities are quite independent. Less than 25 per cent of the loca
governments” revenues originate from national government grants. The rest is local tax and user
fees. The tax-level is decided on locally. The system for distribution of national grantsis formed
to level-out the differences in tax-base and cost-differences due to for example a high proportion
of old people.

The local self-government is formed by in total 30 000 elected political persons, most of them
on a lesure-time basis. There are approximately another 20 000 persons who are politicaly
appointed working in municipal boards. There are approximately five political (elected or
appointed) persons for every 1 000 residents.

Sweden has alarge public sector. Almost 80 per cent of public consumption is accounted for by
local authorities. This includes primary and secondary education, health care, social welfare
sarvices like old-age and child care, local roads, water, sewage, electricity and heat distribution,
public transportation and recreationa activities. Approximately 1.1 million are employed by
local authorities (state employees are approximately 0.4 million and private employees are
2.4 million).

Over time the local government provision of services has grown. Growth has taken place within
traditional areas for local service provison as schools, hedth care, old-age and child care. But
there has also been a decentralisation from state to local government and a decentralisation from
county councils to municipalities. The 1970s and 1980s witnessed a steady increase in local
government personnel. A trend inflection came in 1992, when persond strength diminished for
the first time.

The combined effect of deregulation, decentralisation and self-government rises a problem of
increasing differences between municipalities regarding provison of service. Increasing
differences are noted in availability of service, quality, fees, etc. This effect was enforced by a
deep recession in the beginning of the 1990s which gave lower tax-income and a higher demand
of basic welfare service.

The economic situation in 1992 forced the Parliament to implement a temporary law (for two
years) forbidding the local authorities to raise their taxes. Many municipalities and county
councils had to make heavy cuts in their services and discontinue some of their voluntary
activities. But the productivity in local service production aso improved and the situation gave
impulses to new types of management and more efficient organisation and distribution of local
services. An increasing number of services were put under competition from private companies.
During the past years the residents has been given more opportunity to choose between different
producers of public funded services e.g. as regards to day nurseries, schools, hedth centres and
home help services.

The problem with increasing local differences in local welfare services focus on the interest on
the national level to monitor what is going on. The primary interest is to monitor the results of
the service production (quantity and quaity in relation to needs) and compare that result with the
national goa (defined in different laws) for that service. On the other hand it is not on the
national level of vital interest to know how the service is produced.
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With this approach the national level needs information of results, quality, demand, etc. related
to nationa godls. These types of performance indicators are difficult to define - in severa areas
it will take severa yearsto build a atistical system for performance indicators. The work aso is
complex due to the fact that local self-government must be respected. The local management
forms their own following-up systems according to their local needs. Collection of data at the
national level thus involves comparison problems. But local authorities want to compare their
production with others and thus the state and the local authorities have a common interest.

l. GENERAL INFORMATION ABOUT LOCAL PUBLIC SERVICES
1 Information collected at central level concerning local public services

Nationa statistics (annual financid reports, employment, production data, etc.) are collected by
Statistic Sweden.

Nationa agencies and boards generally have a duty to follow up activities within their sector of
responsibility. In many cases this has to be done by collecting information from municipalities
and county councils. In some cases the regiona level (counties) is involved in this work -
helping the central agenciesto collect data. In other cases counties can have their own reasons to
make studies to follow up the situation within their region.

Almost every type of local service produced is followed up at the nationa level - in oneway or
another. In some cases it is done by ad hoc studies in a few municipalities. But some major
systems are continuoudly collecting data from all authorities. Those systems are:

- hedlth care;

- school/education;

- care of children, elderly and disabled;
- civil defence and emergency service.

In addition to regular following up systems Sweden has a tradition to perform specia enquiries
in order to present the situation in a certain field, analyze a problem or follow up experiences.
These enquiries often produce a deep study through questionnaires and other methods.

Every year about twenty to thirty official reports are presented regarding local services. These
are aso research programs in universities focusing on the public sector. Some fifty to hundred
reports are presented every year from universities and ingtitutes.
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In some cases also the Swedish Association of Local Authorities and the Federation of County
Councils collect, analyze and publish reports of different kinds. In some areas - not mandatory
activities- they could be the only producer of data at the nationd level.

In generd there is a good view of loca activities regarding costs, and availability of service.
Thereis a current effort to make existing systems more oriented to quality and effectiveness. But
deregulation and freedom to organize and perform activities has lead to new problems and
different following-up systems are used by authorities.

2. Proceduresto collect information

National statistics (costs and production data) are collected by Statistic Sweden. Additional data
is collected by central agencies and boards.

Below follows alist of some local service and corresponding following up organisation:

- socid services National Board of Health and Welfare — hedlth care
- school/education National Board of Education

- protection of physica environment National Environment Protection Board

- emergency service Nationa Rescue Services Board

- civil defence County

- trangportation County

- immigration Swedish Immigration Board

- cultura programmes Ministry of Cultura Affairs

To be able to present data at the national level, data must be comparable. Central agencies
develop methods and standards and perform the actual work. Cost related data are mainly

collected from various accounting systems used by loca authorities. Today the principles behind
the accounting systems are mostly the same, although there is no regulation in details. But there
are noticeable differences and for example capita costs could be handled in various ways.

The procedures for collecting data and putting together comparable data has been enhanced
during the last five years. The main reason for this is that the information is actualy used for
analysing and decison making. This has led to a mutua interest between state and loca
government to improve measuring techniques and quality of data. But there are problems
remaining to be solved.

There is a need today to co-ordinate existing follow-up systems and to focus more on quality
and effectiveness. Most central agencies and boards are working with this task but progress is
dow. It takes alot of effort to change the existing following-up systems.
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3. Purposes of collecting information

Information on the nationa level is collected for statistical purposes, general information and
comparative studies. The main part of state grants are general grants and production data, etc.,
which are not influencing the size of the general grants. The equalisation procedure between the
municipalities relies on other data (population, income, age distribution, area, etc). In addition to
that, there are some specific state grants left and in this field production data could influence the
size of the grants.

The main use of the information is to improve local services. On the national level this could be
done in various ways - change laws, influence the political debate, etc. Central agencies aso
could initiate joint projects to improve activities within loca government. But mainly the
nationa follow-up systems are not used for evaluating individual municipalities and county
councils. It is used for informing the Government, Parliament and the public of the situation.

4. Publication of theinformation

Municipa activities are governed by the publicity principle, which has been enshrined in the
Freedom of the Press Ordinance since 1766. According to that law, every Swedish citizen is
entitled access to public domain documents for the promation of free interchange of information
and opinion. There are some restrictions noted in the Secrecy Act. But information regarding
performance indicators, costs, and other information related to administration and management
are as arule open and made available to the public.

Central agencies are making reports - mostly on a yearly basis. They are generally working
very hard to make the information understandable to the public. The quality of the reports is
generaly high and the media is using the information to a large extent. These reports are public
and aso the information in data bases are in general open to the public.

The ministries are also providing the Government and the Parliament with information and &l
information to the Parliament is made public.

Almost al reports from national special enquiries are made available to the public. During 1995
the government will prepare a speciad report to the Parliament of al activities in loca
government of common interest at the nationa level.

. USE OF PERFORMANCE INDICATORS BY INDIVIDUAL LOCAL
AUTHORITIES

The respongbility for collecting information of loca services lies primarily on the county
councils and municipalities. They collect information in order to monitor and control the service
activities.

They are free to collect whatever data they need for monitoring and control.
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Different studies show that most local services producers have data regarding input- (personnel
hours, space, etc.), output- production (quantity of service) and costs. Different performance
indicators are available such as. cost related indicators, input/output related indicators and
variation over time. This type of data has been collected for a long time regarding technical
services (roads, water, energy, etc.). The last ten years focus has been on welfare services.

Performance indicators are used in a relatively high degree in local activities. The reasons for
this are severdl:

- to show the residents what service they get for the tax money, what is done through
annual reports and service “contracts’ to community members,

- monitoring the local production unit (interna control);

- new management techniques based on providing goals and monitoring performance,
distribution of resources (externa control);

- need to increase productivity and effectiveness due to the economic situation, through
audits and comparative studies;

- use of external private producers who are contracted to provide public service through
contract stipulations and following up parameters;

- performance related- pay to individuals or groups,

- to meet requests from the national level of better follow-up information through statistics
and national agency information.

Performance indicators in most cases are used as complementary information in management
control. In a few cases management uses performance indicators more formally in planning,
budget-procedures and evaluating activities.

Municipalities and county councils are rather complex organisations with many different types
of duties and responsbilities. New management techniques have been introduced in local
government in order to get a better division of responsbilities between the political level and the
management level. Forma or informa contracts are made up between the political level as
“buyers’ of services and internal or externa “producers’ who are actualy producing the service.
In these “contracts’ it is necessary to specify loca srvices in terms of quantity, availability,
quality and costs. The first contracts had obvious shortcomings in this respects but locally better
specifications and measurement techniques are evolving. Practical experience shows that “What
gets measured gets done!”.

New management techniques and more market orientated production with “profit centres’,
private producers and better economic control over every local activity raises the need for better
accounting systems. New systems are now implemented in most organisations and these new
systems are following some common rules which make data more comparable between
municipalities and county councils.
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A raising proportion of the local services produced by municipalities and county councils meets
competition. One form of competition is private financed (contracting-out) service as an
aternative to in-house-production. The management can choose between internal or external
producers of the same service

The competitive sStuation makes every loca service-producing unit eager to measure
production, quality, user acceptance, and costs. If there are common and accepted ways to
measure a specific service it is possble that these measurement techniques will be used. But
often alocal unit wants to define their own measurement techniques. This is positive, but from a
national point of view it isimpossible to aggregate and use this information.

1. Cost accounting

In some (growing) cases there are quality related indicators available such as. attitudes among
clierts, education level, availability of service. Most organisations have quality indicators in a
number of aress.

Examples of quality indicatorsin the field of child day-care:

- number of children per employee;
- education level of employees,

- opening hours and availability;

- user surveys.

In afew cases there are goa oriented measurements of effectiveness or equity of production.
Mainly thistype of data are collected in ad hoc studies. In the health-care field (county councils)
there are more formal systems following up productivity, quality and some aspects of
effectiveness- asapart of the regular management control system.

But in general more deep studies of effectiveness and equity are made by specia investigations
or in research programs. Today there are recent studies of health-care, day-care of children and
elderly people, education. A study of productivity in local government has been made in 1994
and data in this field exists since 1965. This information (on the national level) is probably used
also at the locd level to improve service and efficiency.

2. Selection of performance indicators and role played by the public and local elected
representatives

External demands for information give the common base for al municipalities and county
councils. In addition to that the municipality level could define performance indicators to be
used in the organisation. In most cases the political committees in the local authorities confirm
these decisions. But a local working unit could define their own performance indicators to be
used internally.
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In many cases the local authority asks those who are using the local service what they think are
important aspects to follow up. This information is influencing the more forma choice of
performance indicators (at the political level).

In order to develop methods and systems, co-ordinate methods, support loca work and make
information comparable, joint interest organisations - Swedish Association of Local Authorities
(Svenska Kommunfdrbundet) and the Federation of County Councils (Landstingsférbundet) are
working with performance indicators. These organisations also produce statistics on a nationd
basis.

At the national level central agencies are collecting information in order to produce national
statistics and to monitor and analyze local services. The Government receives requests for
information from central agencies and boards, but not directly from local authorities. Agencies
and boards, in turn, decide what information should be collected from local authorities.

3. Publicity of theinformation concerning the performance of local public services

According to the Congtitution, every Swedish citizen is entitled to access to public domain
documents for the promotion of free interchange of information and opinion. There are some
restrictions noted in the Secrecy Act, but information regarding performance indicators, costs,
and other information related to administration and management is, as a rule, open and publicly
available.

According to the Loca Government Law, municipalities and county councils should make every
year public afinancia report with information of the economic position. That report should also
make clear the outcome of activities. These reports have in the recent years become better and
more informative both on the financial side and on the activity side. Performance indicators are
often included in the reports.

In a few municipalities there are projects aiming to “welfare contracts’. Those contracts will

contain specifications of the service promised to the public. Minimum level and desired level of
service are noted and the results should be followed up. Quantity as well as quality indicators are
used.

In generd locd media are looking for locad news and information and al information on
performance, productivity and quality is of high interest. Sometimes local newspapers aso
initiate own studies in this area or have user surveys done. In many municipaities thereis aloca
radio and/or TV-channd with local information.

However there is no lega obligation to provide specific performance indicators in the annual
report mentioned above. But there is a form of praxis some authorities follow. The information
provided in the annual report contains cost oriented “key-values’ and basic production figuresin
most cases. But there is no common standard.
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The annua report is made public and is generaly printed and distributed to the media. In a
growing number of cases a short version is spread to residents. But authorities also keep the
public informed by spreading information in other forms. This could be done by advertisements
in newspapers or information sheets to households.

There are legal obligations to provide some information to the national level - for Statistical
purpose and for follow-up purposes.

Thisinformation is generally published and made available to the public.

There are some loca projects aming to give al residents a ‘welfare-contract” (ref. citizens
charter in UK). This is a form of information where the authority defines service leve,
availability, quality, etc. for different service sectors. The information has political obligations
but no legal obligations.

[1l.  NATIONWIDE COMPARISONS USING PERFORMANCE INDICATORS
1. Range of available performance indicators

The statistical information of local services on the national level is extensive. It is not possible to
present dl this information in this study. A more practical approach is to try to present basic
information of interest for possible future international comparisons.

Sweden is ddlivering aggregated data on the nationa level to OECD. This information is
avallablein the central OECD database.

In appendix 1 follows examples of information collected on a national yearly basisin the health
care area. The producer of thisinformation is The National Board of Health and Welfare (SOS).
This type of information is mainly used for informing the public and the government.

In appendix 2 some cost oriented variables are presented. This information is collected by the
Swedish Association of Local Authorities and is used by loca authorities to compare their costs
and production with other authorities.

It can be said that there is a good information of output production, rather good information of
cost per service and some quality indicators for local welfare services. A number of studies on
efficiency and effectiveness exist in different areas. However this nformation is not based on
continuous and systematic data collection.

2. Means of collecting information
Information is mainly collected through questionnaires. Satistic Sweden, centra

agencies/boards and the Swedish Association of Local Authoritiesand the Federation of County
Councils are producing information at the national level.
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The main purpose of the national monitoring system of local services is to compare actual
results with goas defined in different specia laws, not to follow up individual authorities. The
Cabinet and the central agencies have no direct power to take decisions againg, for example, a
municipality which shows bad results. But a central agency could discuss and point out
problemsto local authorities and support different ways of solving a problem.

The main use of the information is to support a politica discussion of the need for changes in
laws, the general size of grants, financia equalisation and so on. The information is aso of
public interest in order to follow up the level of service in the municipality you live in compared
to other municipalities. For local management national statistics can be used to enforce better
performance and better productivity.

3. Structural characteristics of local authorities and comparisons of statistics on local
public services

Relations between the state and loca governments are moving from detailed regulation and
grants for specific activities to general goals and general grants. Since the information collected
is not used for following up individua authorities and since the information is not used for direct
decison making there are not sophisticated models for adjusting results to many environmental
factors.

Those who - in the public debate - use the information to analyze and describe the situation
must take those factors into account. Given the rather good Statistical systems, in Sweden there
is data available for cross-references, etc. In many cases central agencies and boards are making
thiskind of analysis to make information more understandable.

IV.  QUESTIONS RELATED TO THE USE OF PERFORMANCE INDICATORS
AND, MORE GENERAL, OF LOCAL PUBLIC SERVICESSTATISTICS.

1. Evaluation of the use of performance indicators

There has been an intensive debate about performance indicators, both by employees and
managers within local authorities and those who are politically elected or appointed.

There are several problems with performance measurement methods and this is also the reason
for a criticism of the use of performance indicators. Performance management is a powerful
instrument. But if the performance indicators are not relevant according to the general goals the
work will be led in awrong direction. Productivity might rise but effects of work will be other
than you expected. Before using performance indicators in planning, budget and control there
must be relevant measuring points.

Generally it is easier to measure quantity (number of activities, hours, clients, etc.) than quality.
If there are definite quantity goals set and no quality goals (which are measured) the result will
be poor qudity. If there are productivity goas and no explicit goals for effectiveness -
suboptimization will occur. In municipalities performance management has been used in areas
such as energy, roads, maintenance of buildings, etc. for many years. When introducing this
system on hedlth-care, day-care for children, education, etc., it is much harder to define goals
and quality indicators. Some political representatives think that performance management is a
good tool to control activities; others have the opposite opinion.
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The picture varies according to different organisations. Given the same activity some
municipalities have better experience than others. Probably there is a relation between the effort
to develop measure methods, educate personnd and handling performance management from
the political level and the degree of positive experience. It will take years to make performance
management work.

Another problem isthat people have different needs and different problems. It can take ten times
more resources to teach one child to read than another. If financing is only related to the number
of pupils, etc. some pupils will suffer. Public organizations can normally not choose clients who
are easy to handle. In performance managed organizations there must be flexibility, rules and
ethic consderationsin away that weak groups are treated according to needs.

One magjor problem is also related to the bad quality of data measurement. When measuring the
number of visits to a health-centre, one could blow up the number by asking patients for check-
up visits more than needed. Key-vaues including cost per activity could be inaccurate due to
bad accounting systems giving non comparable values. This is a definite problem when statistics
from different organisations are used for comparisons. But severa years of work with improving
accounting systems is now resulting in better acceptance of the data produced.

One good example of using performance measurement in management is Nacka, a municipality
outside Stockholm, where there is a document with budget for activities and measurable goals
for activities. For each goal a measurement technique has been approved and a desired result in
figures (or other controllable facts) has been set. In gppendix 3 a short summary is given.

Services for which the use of performance indicators appears promising are:

- technical services like water, energy, sewage, roads,
- healthcare (primary care and hospital care);

- protection of environment;

- child day-care;

- education.

In the hedlth-care sector there are some sophisticated models implemented for measuring
performance and efficiency. These models are used in new management techniques in this field,
but the decision makers and public opinion do not always agree regarding these techniques.

In the field of education a new system for knowledge-related school reports is being
implemented. If this system works well there will be better data on effectiveness in schoals.

In activities concerning protection of environment there are some national, regiona and local
godls expressed in maximum discharge of carbon-oxide, etc. These types of gods are possible to
measure. Other goalsin this area could be difficult to measure,
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3. Situation in Sweden

Performance management is used in some areas both in county councils and municipalities.
After a long period of experimenting, development of methods and politica discussions,
performance management has been accepted in most authorities. One important factor is that the
national administration has fully installed performance management as its main way for the
Cabinet to control agencies and boards. There are still steps to be taken in the individual local
authorities, but methods and routines have improved.

The Government is also eager to find ways to follow up the county councils and municipalities
given that most of the welfare services are produced locally. But this work takes time, due to the
fact that the Cabinet has no direct power to enforce new routines upon local government.

Performance management, as the man way of controlling and monitoring the whole
organization, is used only in a few authorities. But performance management in some parts of
the organization is probably used in most municipaities.

The cost for introducing performance management is probably considerable (consultants,
education, discussions, new systems for data collection, etc.) but there are no relevant studiesin
thisarea

4, Performance comparisonswith local public servicein other countries

Whenever possible agencies and government try to relate information on Swedish public service
to the corresponding services in other Scandinavian countries.

In 1986 a comparative study was made relating Swedish service performance to the equivaent
service in Denmark, Norway and Finland. The study was made by the Swedish agency SAFAD
(Satskontoret) and the results are available in different reports of 1986 and 1987.

Three areas were studied:

- day-care of children;
- care of elderly people;
- primary-school.

Different forms of day-care were analyzed (day-care-centre, leisure centre, family day-home).
The factors studied were, among others, wages, education of employees, number of children per
personnel, open hours, size of groups, space per child, lunch per child, technical standard, total
costs per child. Data was collected and made comparable. The study showed that Sweden spend
approximately twice as much per child compared to the other countries due to the fact that
Sweden had higher labour costs, fewer children per personnel, better educated personnel, more
space per child, more opening hours, better technical equipment and higher standards of meals.
The study showed that Sweden had al the requirements to provide good quality child day-care.
However, quality itself could not be measured and the study could not state that quality in
Denmark, Finland and Norway was noticeably lower. However, the study also pointed out ways
to produce amost the same quality at lower costs. For example opening hours could be reduced
by having morning-open centres and evening open centres instead of having every centre open
for twelve hours..
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Since the study was made, productivity improved substantially. But when the study was
published (1987) the results did not lead to any direct change. The management, the politica
leaders and the genera public were unfamiliar with the use of performance indicators as an
instrument to change activities. Management “culture’ and “public debate climate’ were not
ready for using this information.

Today, eight years later, the situation has changed. This type of information is demanded from
the palitical leaders and management is ready to act on information of this kind. As aresult of
this, SAFAD will renew some studies in 1995. Also other central agencies are working with
comparisons. OECD reports are also of great interest for agencies and ministries.
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APPENDIX |
Health-care: some national performanceindicators.

Examples of actual datafor 1992 shown within ().

Health care provided by county councils

- Somatic short term care — (medicine and surgery)*

- number of beds per 1 000 residents (29.5)
- admissions per 1 000 residents (170)
- bed days per 1 000 residents (991)
- days, mean average stay in hospital (5.8
- Visits per 1 000residents to doctorsin hospitals, subdividedin (20.2)
- somatic short term care (8.7)
- psychiatric care (0.7)
- long term treatment (0.1
- general care (9.9
- others (1.3

- Total number of visits per 1 000residentsin public local health centres subdivided in

- visitsto doctors (9.7
- visitsto nurses (15.5)

- Total number of visits per 1 000 residentsto maternity care subdivided in

- visits to doctors 1.1
- visitsto nurses (4.8)

- Personnel in public health care per 1 000residents subdivided in

- doctors (2.2
- dentists (0.5
- nurses, etc. (8.9
- personnel with short-term education (8.6)
- other personnel (0.2

- Total costs per resident

- hospital care (20 891 skr)
- public health centres (2 370 Skr)

- Costs per performance

- hospital treatment one day (medicine) (2 480 Skr)
- hospital treatment one day (surgery) (3 600 Skr)
- visit to doctor at an hospital (1 200 Skr)
- visit to doctor at health centre (650 Skr)

* Corresponding information is available for psychiatric treatment and geriatric (long-term) treatment and
subdivided in age groups, etc.

Quality indicators

One form of quality indicator which is followed up yearly on a national basis is waiting time for some operations.
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This is due to a national guarantee for treatment within specific time-limits for some operations (hip, by-pass,
cataract, and some other operations). In 1992 ailmost 100 per cent of these operations were carried out within three
months.

A quality indicator is aso the status of health within the population, length of life, death ratio for child births, etc.
In this area statistics are available on a national basis and on a regiona basis. But these quality indicators are
impossible to relate to individual hospitals (with some exceptions). In an international perspective (OECD has
made different studiesin this area) Sweden holds the top position in these studies.

A method for measuring quality is aso to ask residents/patients how they experience the local service from health
centres, etc. Thisis done on alocal basis but these studies are often ad hoc and questions asked are varying from
time to time and from place to place. There are some studies made at a national basis showing good confidence in
health-care organisations. Over 70 per cent of the persons asked gave the mark 5 or 6 on ascale from 1 to 6 (with 6
as the best mark).

A new and interesting way to measure quality in health care is to form an expert panel to judge whether a number
of quality indicators have improved or deteriorated during aperiod of time. Diagnostic factors are defined as:

- diagnostic reliability;

- treatment possibilities;

- death or complicationsratio;
- problems of treatment;

- timeto heal;

- life quality effects;

- resources used;

- etc.

They are validated and put into a model. In most diagnostic areas the results show a considerable improvement of
quality. The drawbacks of this technique is tha it is only usable on the national level. But through this model it is
possible to evaluate productivity on a national basis in consideration to performance, quality and costs. In Sweden
there was a negative productivity in the health area of 1-2 per cent per year up to 1990. In 1992 there was a positive
productivity of 3.1 per cent. The main cause for the improved productivity is a cut back on the income-side of the
county councils.
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APPENDIX |1

Cost oriented key-valuesfor comparisons

The Swedish association of Local Authorities and the Federation of County Councils are producing cost oriented
figures describing costs for every single authority in terms of:

- costs per pupil in primary and secondary school, etc.;

- proportion of elderly personsin old-age homes, etc.;

- costs per elderly personsrelated to elderly care;

- proportion of children in public financed day-care;

- costs per children in public financed day-care;

- grantsfor socia security per recipient;

- costs for youth activities, |labour market activities per resident, etc.

The above-mentioned figures are used more and more as the quality is becoming better. The figures often show a
relatively big difference between comparable service in comparable municipalities. Those who have alow level of
service or high costs often take initiative to improve production or productivity. The information is available to
newspapers and mediaand this stimulates amore common debate.



171

APPENDIX I11

Goals and performance measurement in Nacka municipality

Below follow some examples of goals used in the Nacka municipality and published in a budget and activity plan

document. M easurements techniques are al so pointed out.

Goals M easurementstechniques
Overall goal
Residents shall consider municipality serviceis good and amgjority should Measured by survey of attitudes
consider that the priority of activities are related to the needs
Residents shall consider that the freedom to choose service producer has been Measured by survey of attit udes

wider

Committees and boards should reach approved goals within their budget

Measured in financial reports

Residents shall consider information is easy to find and relevant

Measured by survey of attitudes

Total results of the economy should be 7% of tax and other income (investments
not included)

Mesasured in financial reports

Municipality should be one of the 25 most cost-effective municipalities

Measured by comparative statistic

At least 75% of residents should consider municipality personnel competent and Measured by survey of attitudes
service oriented

Housing, planning, traffic
The proportion of residents who are content with municipality activities Measured by survey of attitudes
regarding housing and traffic should not be lower than today
At least 70% of residents should consider that the municipality works actively for | Measured by survey of attitudes
protection of the environment
Waiting time for permission to build a house should be max 6 weeks Measured by specia survey

Costs for administration should be low

Measured by comparative statistic

Industry

Number of jobswithin the municipality should be at least 65% compared with
the number of residents with jobs

Measured by available statistics

One international company should move to Nackain the next threeyears

Measured by observation

Roads

Main roads should be cleared of snow in 4.5 hours

Measured by internal statistics
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Rescue service

Rescue service should be in place within 10 minutes, except for rural areas

Measured by internal gatistics

Inspection of industries, etc. should be carried out according to regulations

Measured by internal statistics

Water

Users should not have restrictionsin water supply more than one time per 10
years and then maximum 10 hours

Measured by interna statistics

Water should at al time have quality according to regulations

Measured by testing

Soilwater should at all times have quality according to regulations

Measured by testing

Leisure-time and cultural activities

At least 80% of residents should consider that there isagood variation of
societiesin their neighbourhood

Measured by survey of attitudes

All children should at least one time per year be ableto visit a cultural
programme organized by the municipality

Measured by internal statistics

At least 80% of residents should consider that there is agood offer of sport and
recreation facilities

Measured by survey of attitudes

At least five libraries should have a computer, with accessto civic information

Measured observation

Environment

Every plan should have an analysis of effects on the environment

Measured by inspection

90% of the industries should be given help or advice for protection of the
environment

Mesasured by questionnaires

Education
All young people should be offered secondary education for three yearsand 65% | Measured by statistics
of adults who want the same education
At least 80% of parents and 60% of pupils should be satisfied with the school and | Measured by survey of attitudes
school environment
Child-care
All familieswith children over 1 year should be offered day -care Measured by statistics
At least 90% of parents should have day-care service from the producer they Measured by statistics
want
At least 80% should be satisfied with the quality Measured by survey of atitudes
Care of elderly and disabled
At least 65% of the users of elderly care should be satisfied with the amount and Measured by survey of attitudes
quality of service
Development of costs for social security should be lower than in comparable Measured by statistics

municipalities
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UNITED KINGDOM*

l. DEMANDSFOR INFORMATION FROM COUNCILS

Information - dStatistical and other - has long been demanded of local government by a
multitude of bodies. Government departments require detailed statistics on local authority
spending; bodies such as the Audit Commission probe even deeper into specific ®rvices in
search of ever more economy, efficiency and effectiveness; and private sector companies such
as CIPFA collect reams of comparative information ranging from details about refuse collection
receptacles to the number of staff employed in a particular area.

Diverse though the demands may be, such information has historicaly had a least two
characteristics in common. Firgt, it was largely provided on a confidentia basis; thus, only the
authority in question, and the body collecting the data could identify the performance of an
individual council. Second, it was for internd use - for management purposes. Some
information made its way into the public domain - for example, loca authorities have to
publish their accounts - but in redlity, very little ever reached the attention of the general public.
Though the interested and persistent citizen could probably get the information, the genera
public was seldom considered as a target audience for information about their councils
performance.

. USE OF PERFORMANCE INDICATORS BY INDIVIDUAL LOCAL
AUTHORITIES

But in the mid to late eighties things began to change. Many authorities began to supplement
those dtatistics that had been collected for many years by the government and other bodies, with
thelr own, detailled systems of performance measurement, specially tailored to reflect loca
circumstances. As well as collecting the traditional quantitative information - on cost, time
taken, output - some of the more innovative authorities sought to take performance
measurement a step further - and measure outcomes.

Measures of economy and efficiency are relatively straightforward; effectiveness and qudlity,
i.e. outcomes, are more difficult to quantify. Several authorities therefore tackled the problem
from the opposite end. Rather than focusing on service delivery as they had traditionally done,
they focused on the service user: how satisfied were the public with the service provided by their
loca council? Was it what they wanted? How could it be improved?

* This study concerns the use of performance indicators on local authority servicesin England and Wales.
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Service user groups were set up to sound out opinions, and consumer research commissioned. In
addition to this, some authorities launched their own charters, committing themselves publicly to
certain standards to which they could be held to account. The charters were meant to strengthen
the local democratic process. If the public liked what they saw, and considered that the council
were meeting their standards, they would re-elect them. If they were dissatisfied with the service
provided, or indeed, the standards set, they would know who to conplain to. Above al, the
public would know what they were entitled to expect. Ultimately, if they remained dissatisfied,
they could vote the council out of office.

Casestudy in performancereview - “Redditch Reports’

Redditch borough council, just southof Birmingham, was one of the first in the country to set up
amechanism for consulting the public on aregular bass.

Leaflets were distributed to all households inviting borough residents to participate in a project
whereby once every six months they would be asked to fill out a detailed questionnaire on
council services,

The questionnaires themselves did not ask “are you satisfied?’, but rather built up a picture of
performance from a number of detailed questions such as “Do the dustbin collectors |leave the
area clean and tidy; do they close the gate?’ and so on. From an analysis of their responses, the
council produced an “overall satisfaction index” - asort of composite indicator - which was
incorporated in the performance monitoring system to set rgets for improvement in each
service.

Though the initial response was small - some 300-400 people, over time, the group has swelled
to amost 1 000 people, representing afair cross-section of the local community. Encouragingly,
the results show that at a time when the council has had to cope with significant cuts in
resources, overal satisfaction with services has actualy gone up dightly! One would hope that
this improvement reflects better planning and targeting of services thanks to the input of the
group; alternatively, it may smply reflect the views of a more involved and therefore more
sympathetic loca community.

But in the late eighties, such initiatives, though increasing in number, were few and far between.
And importantly, they were confined to locd levd.

1.  NATIONWIDE COMPARISONS USING PERFORMANCE INDICATORS

July 1991 saw the launch of a national Citizen's Charter, a programme designed to improve
services across the public sector - ranging from London buses to post offices to hospitals -

with the explicit aim:

“to make public services answer better to the wishes of their users and to raise their
quality overall.”
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Thisinitiative was to spawn awhole series of charters- forty at the time of writing - specific to
particular public services.

One of these charters was the Citizen's Charter for Local Government, launched the following
year, with the passing of the Local Government Act 1992. This Act required the Audit

Commission - the independent watchdog for loca government and the health service - to
devise a set of performance indicators, i.e. “ measures of econony, efficiency, and effectiveness,”

which would “ facilitate national comparisons’ between councils. For the first time, a uniform
set of performance measures was to apply to every council in England and Wales. In Scotland,
the Accounts Commission was given asimilar task. The Government a so suggested that on the
basis of these measures, the Audit Commission should publish “ new league tables of local

authority performance’ .

The reaction from local government was generally hostile. A few locad authorities saw the
initiative as a step in the right direction towards more consumer-focused services, tying in with
their own systems of performance measurement. Most saw this as the another step on the road
towards the imposition of national standards on local government. And they feared that media
reporting of their performance would inevitably focus on the poor performers.

To the Audit Commission, this was new territory. Although the Commission, since its inception
in 1983, had drawn comparisons between the performance of authorities in amost every one of
its specia studies, it could not by law publish details of the performance of individual councils
except with thelr agreement. In addition, its work had previously focused on specific services -
for example the administration of Housing Benefit, or improving highways maintenance, with
the aim of identifying ways to improve economy, efficiency and effectiveness. But now the
Local Government Act 1992 required the Commission to make what were bound to be highly
publicised (and probably contested) comparisons, across the whole range of council services,
and identifying the performance of individua authorities. This was untrod, and highly
contentious ground.

What to do?

Although given this task by the government, the Commission had freedom to approach its task
in any way it thought appropriate. In March 1992, the Commission began a lengthy consultation
process on how best to tackle this initiative. Although the main audience for this information
was the public, it had aso to be useful to local authorities; this would mean winning their
acceptance, and working with them to develop indicators that would seem relevant to local
authority managers as well as to the public. The Commission also wanted to keep the
administrative burden in local authorities to the minimum; and where possible, to tie into
existing information that was aready being collected by authorities (for example, for the
Department of the Environment). At the same time, there would have to be a sufficient number
of indicators to give a full picture of the range of services provided, and to avoid distorting
service priorities by forcing managers to focus attention on too narrow arange of services.
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No less importantly, the performance indicators had to be interesting to their target audience -
the genera public. Having determined which services to focus on in the first year, the
Commission therefore undertook extensive consumer research to identify which areas - within
agiven service- were mogt of interest to the public.

And beyond the councils themselves and the genera public, there were a number of other
audiences for the information - including specia interest and consumer groups, professiona
organisations, political parties, government departments, all of whose particular demands had to
be taken into account in drawing up the indicators.

Theindicators

The Commission embarked on a six month research and consultation process, the end product of
which was a list of seventy-seven performance indicators. These spanned fourteen areas d
service delivery - ranging from dealing with the public, to refuse collection, to socia service
provision, to tax collection, each of which featured a number of indicators, the combination of
which would give a fair picture of performance in that area. Authorities were only required to
collect datain those areas for which they were statutorily responsible.

Example of performanceindicators
These are the indicators for refuse collection:
Quiality checklist

Does the authority provide:

- containers for household waste?
- whedled bins for household waste?

Does the authority collect:

- household waste collected from the backdoor?
- garden waste? Is it collected free of charge?
- recyclable materids separately from household waste?

Are gppointments given for the collection of bulky waste? Isit collected free of charge?

Is adirect dia telephone service available eight hours per working day and is there an answer
phone service which takes messages of complaint at al other times?

Are specia arrangements made on requests to help disabled people?
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Reliability

Target reliability of household waste collection service; performance against target;
Target for rectifying errors; performance against target.

Recycling

Tonnes of waste collected; percentage of which was recycled.
Expenditure

Number of households; net cost per household of refuse collection service.

Broadly speaking, the indicators fell into four types. The largest group were indicators of
performance - measuring either the efficiency of a service, or its effectiveness. For example,
councils were asked how many housing benefits claims they managed to process within fourteen
days, and what percentage of crimes were successfully detected by the police. Some of these
related to national targets; others asked authorities to set their own benchmarks against which
their performance would be assessed.

Then there were indicators of cost - for example, the cost per household of collecting council
tax; indicators of qudity, for example, how extensive a refuse collection service was provided;
and finaly, contextual indicators, such as the number of elderly people resident in the area.

Process

The Audit Commission published its first list of indicators in a Direction issued in December
1992. This alowed authorities a three-month period to set up the necessary systems to collect
data for the financia year 1993/94. Subsequently, all the results had to be audited, and published
at local level, by the end of 1994; and published at nationd level in early 1995.

Theindicatorscycle

Consultation Direction Gather Data Publish Locally National
Publication
Autumn 92 Dec 92 April 93-Mar 94 April-Dec 94 March 95

Let us focus more closdaly on arguably the most important two stages of the cycle - the release
of the information into the public domain - through the local and national publication of the
indicators.
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Local publication

The Act required local authorities to publish their performance indicators, in aloca newspaper,
in the nine months following the end of the financia year. The requirements it placed on them
were limited - they had to publish dl the relevant indicators; within their basic sections (so for
example, the education indicators must appear together, as must the library ones).

Beyond these two basic criteria, authorities could do more or less as they pleased. They could
add any other indicators to supplement those laid down by the Audit Commission; change the
wording so long as the meaning of the indicators remained unatered; and add any explanations
they thought appropriate. In other words, local publication of the performance indicators was to
give authorities the opportunity to have their say - to put their case, before any comparisons
were drawn.

Encouragingly, the majority of authorities have gone far beyond the legal requirements for
publication. Though a handful have squeezed their indicators, like football league tables, into
only half a newspaper page, most have sought to make the most of the opportunity - publishing
2, 4, even 12 page specia indicator supplements, using colour, photos, and supplementary text
to make them as eye-catching and understandable as possible. To their credit, they have
managed to make the publication of some 212 statistics into something approximating a good
read!

The Commission is now evaluating local publication. The preliminary results are encouraging.
In some council areas, almost 60 per cent of the public saw the indicators. But in other areas,
where councils made less effort to supplement the statutory advert with extra publications, only
10 per cent of the public saw the indicators. The verdict of the public? “A good start - but room
for improvement in making the indicators more attractive to read.”

National publication

If authorities across the country have responded remarkably positively to the challenge of
publishing details about their own performance, they remain hostile to the prospect of seeing
their performance compared with that of councils nationwide.

The public sector aready has some experience of nationa league tables, also introduced under
the Citizen's Charter. Schools have seen their performance compared on the basis of
examination results, and truancy levels, and hospitals, have been compared in terms of cancelled
operations, ambulance speed of response, and waiting times. But there is an important
difference. Hospitals, are in effect “national services administered locally”: though there is some
degree of loca discretion, they are ultimately controlled by central government. Meanwhile,
local authorities are democratically e ected.
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Opposition to national publication has centred around three themes. Firstly, the one aluded to
above - namely that national comparisons may undermine loca policy choices. Ranking
authorities performance may imply that one level of provision is good; and another, bad. Yet
that decision may have been made on by local politicians, taking into account the particular
demands of thelr own eectorate. Secondly, it is feared that comparing the performance of

authorities on the basis of a limited number of indicators could cause managers to channel extra
resources into those service areas - dictating priorities, and consequently, skewing resources.
And thirdly, some maintain that comparisons drawn between authorities as diverse as rurd

Radnor in centrd Wales and the urban London Borough of Tower Hamlets will be at best,

meaningless, and at worst, dangerous - failing to take into account each council's particular
circumstances.

So, in Summer 1994 the Audit Commission found itself in a similar position to that two years
earlier, a the outset of the initiative - facing the hostility of local authorities across the country.
Though some acceptance for the principle of publishing performance information had now
grown up - as manifest in the very postive approach taken by most authorities to local
publication - any proposals on nationa publication tended to be greeted with unanimous
opposition. Yet the Commission had a duty, in law to: “facilitate the making of appropriate
comparisons ...” So, as it had done the previous year when launching the initiative, the
Commission embarked on another round of consultation, this time on nationa publication.

The proposas were fairly modest. All of the indicators would be published in telephone-
directory style appendix; equally they would be available on disk. In this appendix councils
would be grouped within counties, and listed aphabetically. That much was uncontroversia.
However to make the information accessible to the public and media the Commission aso
proposed to publish a report on a selection of the indicators - about twenty of the seventy-
seven, picked on the basis of consumer research into the public's priorities, and ones that the
Commission itself felt should be brought to the attention of the public. The indicators selected
for this report would be presented in rank order - in league tables if it was clear what constitutes
good or poor performance. Otherwise authorities would be presented alphabetically. It would be
this summary report which would attract the attention of the media.

This second proposal was widely contested by local authorities. Focusing on so simall a number
of indicators would give a distorted impression of performance - failing to represent the full
range of services provided; and potentially encouraging managers to divert resources to the
limited number of areas featured in the report.
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In the light of these objections, the Commission revised its proposals, deciding instead to publish
three summary reports. These would enable both wider coverage - of the range of council
sarvices, and fuller coverage - leaving more room for comment. One report would be devoted
to education, socia services, and libraries;, one to services such as council tax collection and
refuse collection; and finadly, one to the emergency services i.e. police and fire. Furthermore,
within these reports, performance would not be ranked in league tables, but presented in bar
charts - graphicaly illustrating the differences in performance, in what seemed to be a less

judgmental way.
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Thefuture

Every year the Audit Commission publishes alist of indicators to be published by councils. The
core of these remain unchanged year-on-year, but some are changed - updating the indicators to
reflect current practice, including new areas of service provision, and fine tuning the definitions.
Year one included indicators on dealing with the public, housing, homelessness, refuse
collection and disposal, payment of benefits, collection of council tax, education, socia services,
libraries, fire, and police - spanning the majority of council services. Year two supplemented
the original set with indicators on leisure and recreation, environmental health and highways. In
the first two years therefore, the Commission reckoned to have covered the core set of loca

authority services. These “core” indicators will be included in all subsequent “Directions’ to
facilitate the making of year-on-year comparisons.

Any new indicators that are added in future must substitute existing indicators. Severa
indicators have aready been removed - particularly those which provided contextua
information - such that the Direction published this year represented a net decrease in the
number of indicators. It is hoped that over time, the exercise will become less demanding in

terms of time and resour ces.
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More importantly though, is the ambition that this initiative will become less an exercise in
number-crunching, and more genuinely useful to authorities and their public. Interndly it should
be linked to performance monitoring systems; and externally, it should be built on as a vehicle
for communicating with and involving the public.

It is hard to judge the success of the Citizen's Charter for local government until the hurdle of
national publication is passed. It is then that the issue of comparisons comes out into the open,
reaches its target audience - the genera public. The aim of this exercise is informing and
empowering the citizen. Informing the public of the vast array of services provided by their loca
councils; and of how well those services are provided. Empowering, by letting the citizen know
what they are entitled to expect; how their experience compares to that of other loca residents,
to that nationwide.

But there are other audiences beyond the individua citizen to whom the collection - and local
publication - of this information has aready proved useful. Interest groups have data on which
to base their dialogue with their local council. And perhaps most importantly, local authorities
have taken steps to improve their performance, in areas that they knew to be particular
weaknesses. For example, many councils have started to offer appointments for repairs, where
previoudy their tenants would not know when exactly someone would turn up. Targets have
been set for responding to letters and phone cals from members of the public. And overall, the
initiative seems to have prompted better monitoring of service provision, which in turn, can only
lead to improvements in the quality of service delivery.
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APPENDIX [

GLOSSARY OF TERMS USED

Cost-effectiveness
The extent to which policy and programme objectives are achieved at minimum economic cost.
Effectiveness

The extent to which objectives (of an organisation, policy or programme) are achieved or the relationship between
the intended and actual effect of outputsin the achievement of objectives.

Efficiency (productive efficiency)

The relationship between resources (inputs) used and outputs produced (e.g. nurse hours per occupied bed day). An
efficient activity maximises output for a given input or minimises input for a given output. Efficiency measures
take the form of output/input ratios (productivity) and expenditure/output ratios (unit cost).

Public sector

Central government departments and agencies (civil service), the wider public service, public enterprises, certain
bodies funded from public monies, and local and regional authorities.

Quality of service

The extent to which the nature of the output and the delivery of the output meet user needs; quality of service may
be directly measurable (e.g. out-patient waiting time) or may need to be inferred from the results of customer
surveys. Common aspects of quality are timeliness, accessibility and accuracy of service.

Servicedelivery

The provision of apublic servicefor aclient (individual citizen, business or other). The distinction should be made
between direct provision to the client by a public sector organisation and indirect provision to the client on behalf
of apublic sector organisation by athird party (e.g. acontractor).

Standard
Usually short for minimum standard, indicating the level of performance (volume of output, quality, etc.) that an
organisation commitsitself to achieving.



