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PART ONE: PURPOSE 

 

Section 1: Introduction 
This teaching material is a guideline for the students of the course Policy Analysis offered by the 
Institute of Public Policy at Comenius University since 2005 or similar courses offered elsewhere. It is to 
be used by students when they simulate preparation of documents for government decision making. It is 
also a guideline for the civil servants in the centre of government who support the decision making 
process. This manual provides more background information, definitions, and suggests ways to address 
different policy issues. 
 
The publication is intended to help strengthen policy development in the whole of government.  Good 
information that is presented clearly to the government helps ministers to make more informed choices 
or make decision based on evidence. They are more able to decide on reforms and projects that will 
actually be implemented, rather than remain ideas. The publication is a collection of methods and 
techniques in a step by step manner that assists students utilize analytical methods when simulating 
development of documents for governmental decision making. It is based on international standards 
and trends coming from Evidence based movement (see Chapter on Evidence based policy making).  
 
The students, however, are asked to study the original theoretical considerations behind Evidence based 
policy making movement as well as other study material utilizing techniques and methods of policy 
analysis. Also, official governmental guidelines and rules are recommended. In this sense, the Rules of 
Procedure of the Government explain the requirements and process for decision making about 
legislation. The Rules require that line ministries prepare two types of document for government 
decision making – explanatory notes and regulatory impact assessment – and which accompany draft 
legislation and amendments. The Rules specify that further guidelines for ministries in developing policy 
are to be issued in the form of “Jednotná metodika posudzovania vplyvov”. The Rules also explain the 
responsibilities of the other parts of government in supporting policy development and reviewing 
concept papers, explanatory notes and regulatory impact assessments that are submitted for decision 
making. 
 
Many countries adopt official guidelines (similar to this teaching material) in order to bring a common 
approach to the development of policy proposals and a common format to decision making documents. 
This practice is not limited to countries where the policy development process is being changed 
substantially. Teaching material can help in the following aspect: 

 it helps to ensure a common and consistent standard of analysis. 

 it helps to improve the quality of policy analysis and proposals.  

 it improves the quality and consistency of consultation with stakeholders and with the public.  
 
Thus, teaching material is particularly important because in the CEE context the governments are 
changing its way of working. For example, guidelines are useful: 

 To help the Slovakia move away from the current practice of focusing on the mechanics of 
drafting legislation or regulations. In Slovakia as in many other CEE countries, there is a 
tendency to focus on legal text without sufficient attention to the substance of the policy or the 
options that might be adopted to address the situation. 
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 When there is not a history of consultation or of considering the social and economic impacts of 
various policies. These problems are common when there is confusion between politics 
(meaning the debate about values and policies) and policy (meaning the government action or 
decision) or where there is a tendency to follow procedures rather than to use initiative and 
judgement.  

 When the role of the public service is changing. In many countries, civil servants are not familiar 
with the role of the policy analyst and the responsibility for giving high quality advice to 
governments.  

 When it is important to establish institutional memory with consistent documents that express 
policies. Guidelines help to ensure that policy documents are consistent. 
 

Thus, teaching material can be useful also to civil servants in each ministry of any CEE country as they 
develop new approaches to their work and learn new skills. In this sense this type of guidelines to policy 
analysis are particularly important in making the shift from simply drafting new laws to considering the 
many elements of a policy and the possible ways to achieve government’s goals. 
 

Section 2: What is Policy; What is Politics 
Providing information for government decision making is very challenging. It is hard work. One of the 
challenges is to understand the different uses of the term “policy”. 
 
Many languages use two different words: “policy” and “politics”. 
 

 Policy refers to actions government decides to do, that in some way change or influence the 
society or economy. Policy can also be deliberate non-action – decisions not to intervene in 
some aspect of society or to encourage private and voluntary enterprises.  

 Politics refers to the debate about different values and policies. It is a debate that happens 
among individuals, communities, organized parties or groups, and in the media.  

 
In Slovak and many other languages, there is one word for both “policy” and “politics”. Using a single 
term, in this case, can make policy development more challenging. It is not easy to distinguish what is 
“policy (government decision)” and what is “politics (political debate)”.  
 
Ministers – selected to represent the citizens and form a government – are obliged to bridge policy 
(government decision) and politics (political debate). The ministers collectively take the policy decisions 
that will reconcile (or attempt to reconcile) the political debate on different issues.  
 
Officials in ministries provide information which the ministers and the government may use to make 
decisions. The officials must understand the content of policies (as statements of what government may 
decide/do) and they must also understand the content of politics (the different values in society 
expressed as positions in the public debate). The methodology of policy development helps officials to 
perform this complex task and to support government with sound choices that bridge politics and policy. 
  

Section 3: Evidence Based Policy Making 
Evidence-based policy making (EBPM) is a “rational” approach towards decision making attempting to 
base it on valid “information”, “data” or “facts” acquired by means of acknowledged knowledge 
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gathering and analysis methods. In literature focusing on improving the quality of output through the 
use of scientific knowledge, EBPM has been described as a “problem-solving”, “instrumentalist”, or 
“technical” model (cf. Haas 1992). This model is to be distinguished from “opinion-based” or ideological 
policy making by appealing to rationality and what Wildavsky (1979) calls “speaking truth to power”.  
 
In the early 1970s Campbell formulated an “experimenting society”, one of the first important visions of 
rational decision making by politicians. Based on hard-headed tests (experiments), Campbell (1991) 
sought to minimize bias by providing causal inferences about effect of social reforms. The notion 
corresponds to an evidence-based society where, besides experimentation, a wide range of evidence 
derived from applied research and evaluation is used. The new focus on an instrumental use of 
knowledge also meant a return to an expectation that social sciences and their results should be 
“useful”. 
 
Over the past twenty years EBPM has spread internationally (Head 2010) and the use of evidence for 
policy development and evaluation is now firmly established in countries like US and UK, although 
similar activities are seen also at the EU level, for example in the form of obligatory project evaluations, 
with experiments and quasi-experiments as preferred designs. Recent studies are showing a shift 
towards EBPM also in Central and Eastern European countries (e.g., Mikulskiene 2013 for Lithuania). 
Various policy fields and sectors have been subject to EBPM, including health and medicine (Rosenberg 
and Donald 1995, Gray 1997), education (Mosteller et al. 2002), criminal justice (Sherman et al. 2007), 
and labour market policy. The term was originally coined when the Tony Blair government came to 
power in 1997 and pledged to modernize policy making through more accountability in the decision-
making process (Cabinet Office 1999a, b). One of the earliest statements on the nature of evidence-
based policy was made in the Cabinet Office White Paper outlining the modernising agenda by placing 
research and analysis at the centre of decision making: political decisions were to be “based on a 
comprehensive and foresighted understanding of evidence” (Cabinet Office 1999a). The slogan “what 
matters is what works” became to signal the end of policy making based on political ideology (Nutley et 
al. 2007). 
 
The principle of finding out “what works”, the key metaphor of EBPM, has informed a number of recent 
governmental guidelines and support materials to enhance the production and use of evidence in policy 
making. Another indicator of accelerating demand for evidence is the recent proliferation of 
professional associations producing evidence as well as organisations that establish evidence standards 
and identify studies that provide the strongest evidence for decision and policy making, part of the so-
called “evidence movement”. For the UK, Clark and Holmes (2010) highlight the following aspects: a) 
adoption of government guidelines in support of good practice in using research findings and advice 
from researchers; b) “science and engineering assurance” reviews carried out by the Government Office 
for Science to evaluate and help improve how major departments use research findings in policy;1 c) 
institutional changes, primarily the establishment of chief scientific advisers in a majority of 
governmental organisations, so that research findings of appropriate scientific quality are used; and d) 
uptake of analysis and use of evidence among the core skills for civil servants in the Professional Skills 
for Government competency framework (in development since 2003). In this sense, EBPM is also 
associated with the rise of popularity of the “new public management” discourse and the structural 
changes in public administration that have followed (see also Nassehi et al. 2007; Pons and Zanten 
2007). 

                                                      
1
 For more details, see http://www.dius.gov.uk/go-science/science-ingovernment/science-engineering-assurance. 

http://www.dius.gov.uk/go-science/science-ingovernment/science-engineering-assurance
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EBPM aspires to “help people make well-informed decisions about policies, programmes, and projects 
by putting the best available evidence at the heart of policy development and implementation” (Davies 
2004: 3; cf. EC 2001, 2008). Reiterating and sharpening the concerns of earlier knowledge utilisation 
literature (see Section 3), EBPM-oriented scholarship places the following questions into focus: 

 What counts as evidence? What types of information are more used in policy making? It seems 
that more information is now being provided to policy makers, and that systematic reviews2 are 
seen as more useful than single studies. 

 How is quality of evidence assessed (and by whom)? How is contestation, uncertainty or lack of 
consensus around evidence dealt with? Is there a hierarchy of evidence? Randomized controlled 
trials3 and systematic reviews are proclaimed by some governments as the gold standard in 
applied research and evaluation. 

 How is evidence generated and brought into policy? In what activities or stages of reaching a 
policy decision, with what intentions of individual actors and effects is evidence used? For 
example, building on Weiss, Estabrooks (1999) recognises direct, indirect and persuasive uses of 
research in policy, while Tingling and Brydon (2010) suggest that evidence can be used to make, 
inform or support a policy decision. 

 What are the factors affecting the use of evidence? Several types of answers are provided, 
focusing also on the format of the evidence such as length, language used, presence of a 
nontechnical summary etc. but also on the links between actors producing and actors using 
evidence, as well as on the context of the policy decision such as Weiss’s (1999) ‘four Is’: 
interests, ideology, information and institutions. 

 
Nonetheless, what is meant by evidence is by no means clear in the literature. A number of terms are 
used such as policy advice, policy analysis, intelligence, expertise, scientific knowledge, social science, 
applied research, evaluation, or evidence. There have also been intense controversies over what 
qualifies as “rigorous” or “credible” evidence (Donaldson et al. 2009). In this respect, two views can be 
identified. The conventional, narrower or conservative view claims that evidence should be 
independently produced through systematic reviews, meta-analysis and robust experimental research 
and be verifiable (Pawson 2006; Davies et al. 2000). Authors taking a broader view argue that in a 
democratic society rigorous scientific knowledge is only one of legitimate “voices” and “lenses” (Head 
2010). Also, a more diverse array of research methods is permissible, focusing not only on “what works”, 
but on a wider variety of questions such as “what is the nature of the problem”, “why does it occur” and 
“how might it be addressed” (Nutley et al. 2007: 13). Nevertheless, in this discourse, the term 
“knowledge” most often refers to scientific or expert knowledge. That indicates a hegemonic position of 
scientific knowledge as compared to other types of knowledge at least on the normative, if not 
empirical, level – as it is scientific knowledge that most closely exemplifies the specific criteria of 
rationality postulated by EBPM. It is argued that two features distinguish scientific/expert knowledge 
from other types of knowledge (Boswell 2009): a) institutional affiliation and qualifications of its 

                                                      
2
 Systematic reviews aim to exhaustively summarise available research results. Unlike a literature review, a 

systematic review starts with a clear question to be answered or a hypothesis to be tested. The reviewer then locates 

all relevant published and unpublished studies (not only the best known, but all that are relevant), explains how 

these were identified and obtained, and highlights any known gaps. The quality of the studies and the potential bias 

are then assessed through the methods which have been used to produce them. Finally, the results are synthesized. A 

protocol tends to guide the whole process to achieve maximum transparency, transferability and replicability. (See 

also Badger et al. 2000) 
3
 Randomized controlled (or clinical) trials represent all experiments where random assignment of intervention tests 

the effectiveness and provides information about adverse effects. Rigorous random allocation into two (or more) 

groups is needed to minimise potential bias and maximise statistical power. 
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producers, and b) characteristics of the knowledge itself. First, the producers of expert knowledge need 
to demonstrate their qualifications through academic training, position in a relevant institution, or list of 
publications. The primary institutional loci are thereby universities, policy analysis units of government 
departments or international organizations, and research institutions (including think tanks). Second, 
expert knowledge must employ methodologies that ensure its soundness. That also means that not all 
scientific knowledge fulfils the validity and usefulness criteria equally well – a research or “evidence 
hierarchy” (Davies et al. 2000; Higging and Green 2008) is constructed, with a bias in favour of 
experimental research designs such as randomized control trials, large-sample studies, as well as 
econometric modelling, comparative data, and causal inference. The criteria of policy relevance 
correlate with quality criteria used to judge quantitative research. Systematic reviews occupy a specific 
position, as they are proposed as a solution to the problem of timing, i.e. scientific research taking too 
long compared to policy cycles to be able to deliver results in a timely fashion. In fact, we are witnessing 
a rapidly growing amount of literature on how to conduct systematic reviews of existing findings 
(Pawson 2006, Sager 2007).  
 
The implied superiority of scientific knowledge and the instrumental rationality of its use have been 
targeted by scholarly critique, particularly in the context of the managerial reforms focusing on 
effectiveness, efficiency and value for money as experienced in the UK. Long ago, Cohen and Lindblom 
(1979) suggested that relying on scientific findings introduces a somewhat naive and dangerous 
expectation of conclusiveness and impartiality. The very possibility of achieving reliable causal 
knowledge of social processes and mechanisms for the purposes of designing and legitimising societal 
interventions – as compared to the knowledge in, say, areas of medical science – is being questioned 
(Sanderson 2000). In addition, social-scientific findings are often contradictory, inconsistent or 
incommensurable, and even some of the reviews commissioned by the government have been labelled 
as “quick and dirty” due to their hasty preparation and poor scholarship. Parsons (2002: 44) states that 
“EBPM must be understood as a project focused on enhancing the techniques of managing and 
controlling the policy-making process as opposed to (...) improving the capacities of social sciences to 
influence the practices of democracy”. It can thus be seen as an expression of a technocratic style of 
policy making (cf. Fischer 1990). In that sense, concerns have been raised about the construction of an 
expert discourse that excludes indigenous, practical, and ordinary knowledge. As a remedy, Shulock 
(1999: 241) suggests that evidence and scientific research serves best “not as a comprehensive, 
problem-solving, scientific enterprise, but as a contributor to an informed discourse” and thus as an 
instrument of a democratic rather than a decision-making process. That might involve a shift from the 
narrow instrumentalism of EBPM towards what Smith (1996) termed “evidence society”, in which 
democratic debate is valued. 
 

Section 4: Overview of the Contents 
This teaching material is organized in 15 parts. 

 Part Two describes the policy coordination process as set out in international standards. It also 
talks about the roles of line ministries and central agencies and the importance of inter-
ministerial cooperation. 

 Part Three defines terms that are used in policy development, including the policy development 
cycle.   

 Part Four explains how to plan a policy development project and who is involved. 

 Part Five is an overview of a concept paper and the main elements in the paper. 

 Part Six is about identifying the issue or problem or commitment that is being addressed. 



 Page 6 
 

 Part Seven explains how to formulate objectives. 

 Part Eight discusses the way solutions or options are identified and described. 

 Part Nine talks about how to analyse these options. It includes information on fiscal impact 
assessment. 

 Part Ten gives some general advice with respect to consultation. 

 Part Eleven explains how to compare options and come to a recommendation. 

 Part Twelve describes how to write the concept paper, drawing on material prepared in each 
stage of policy development. 

 Part Thirteen is a brief overview of a communications strategy. 

 Part Fourteen explains how to write explanatory notes. 

 Part Fifteen describes the policy review process  
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PART TWO: POLICY COORDINATION AND APPROVAL PROCESS 
 

EBPM requires a different process for preparing documents for government decision than it is practice 
in CEE countries. EBPM requires the preparation of concept papers for all policy decisions that include or 
involve options or choices that government is making.  Concept papers may propose legislation or other 
policy instruments, or a combination of instruments. Concept papers will vary in length and complexity, 
depending upon the issue under consideration.  
 
EBPM also requires a two-step process of decision-making for complex issues. This requirement means 
that when a policy issue is complex and has important public implications, decisions will be made about 
policy in the first step (with a concept paper) and after that a new law will be drafted and approved as 
the second step. The draft law will be accompanied by an explanatory note to provide a brief 
background to the second stage of decision-making and to explain the content of the law being 
proposed.  
 
OECD discusses also circumstances which do not require options, such as administrative decisions, 
routine decisions about organizations, and other matters involved in running the business of 
government. An explanatory note leads to a simple “yes or no” decision. This teaching material explains 
how to prepare both a concept paper and an explanatory note.  
 
Figure 1 below indicates the flow of policies in the decision process. 

  

Figure 1: Flow of  Policies through the Decision Process

Major policy issues

Minor policy issues

Administrative or 
technical issues

Step 1 – prepare
concept paper

Step 1 – prepare 
brief concept 

paper

Step 2 – prepare draft 
law and explanatory 

note

Step 1 – prepare
explanatory note
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This new process affects both line ministries and the central agencies of government. The 
responsibilities of different parts of government are described below. It is important for everyone in line 
ministries and in the centre of government to understand the requirements.  

Section 1: The Role of the Line Ministries 
EBPM makes it clear that the line ministries are responsible for policy development and for drafting 
concept papers and explanatory notes.  Within ministries, responsibility for policy development and 
analysis, as a rule, belongs to specialized departments where officials usually know the contents of 
policies and programs, monitor their implementation, and manage data. In Many CEE countries, each 
ministry is required to establish analytical units. It is responsible for many of the tasks associated with 
preparing concept papers and explanatory notes. Other substantive departments, but also budget, legal 
or communications, provide substantial contributions to the work. Ministries will generally need to 
establish policy teams to prepare concept papers. These will include the officials with relevant 
knowledge and they may include people from other ministries as well. Every line ministry needs to 
enhance its ability to develop good policy proposals. 

Section 2: Inter-ministerial Cooperation 

Policy development involves more than the single responsible ministry. It involves the other ministries 
whose responsibilities may overlap or relate to the issue being considered. 

EBPM requires that line ministries consult with the main affected ministries and with any other relevant 
government agencies. When a ministry submits a concept paper for decision making by government, it 
will be required to get a formal sign-off by other ministries. This sign-off will state that the affected 
ministries have reviewed the policy proposal and are in agreement with it, or have resolved any 
outstanding disagreements with the sponsoring ministry. The sign off will also communicate whether 
there are outstanding disagreements that have not been resolved.   

For these reasons, line ministries should involve other ministries in policy discussions and should ask 
them to contribute to the content of policy. It is wise to involve related ministries early in the process, 
rather than at the end. 

Policy development also involves the central agencies of government, that is, the Government Office, 
supervisory (oversight) bodies for regulatory impact assessment and the Ministry of Finance. These 
offices work with all the line ministries to ensure that the proposals coming to government meetings for 
decision are consistent with established standards and with government priorities. They also consider 
the legal framework, financial feasibility, and the relationships among various policies and initiatives.  
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PART THREE: TERMS USED IN POLICY DEVELOPMENT 

Section 1: Policy Documents  
Government ministries are responsible to work on several different types of policy documents. The main 
ones are: 

 Government-wide strategies, such as the Government Programme and the Action Plan, express 
the most important things that government wishes to accomplish. 

 Strategies are documents in which ministries set out broad goals and directions for the future, 
reforms that will be developed, possible program changes or new programs and new laws to be 
developed. They usually cover a number of years. Strategic plans describe how government 
priorities will be developed in specified fields such as health or transportation. 

 The Government’s Annual Work Plan identifies the main activities that government ministries 
will work on in the coming year. The Annual Work Plan builds upon the commitments in the 
Government Programme. The Annual Work Plan includes an annex that summaries the 
proposed draft laws contained in the Work Plan that are to be drafted and proposed to 
Parliament in the coming year (Legislative Strategy). 

 Concept papers are used for decision making. Concept papers are proposals that will put into 
effect the commitments and priorities expressed in the government-wide strategies and the 
ministry strategic plans. Even when a policy is required as part of the EU transposition, there 
should be an analysis of how best to implement the policy in Slovakia. A concept paper will 
address one part of the ministry’s overall strategy and suggest ways in which it may be 
implemented. A concept paper must be prepared before any new law or amendment to a law is 
drafted. Most of the rest of this manual explains the preparation of concept papers. 

 Explanatory notes are also decision making documents. They are used for administrative or 
procedural issues, where options are not needed. An explanatory note may be used to explain 
an organizational change, or get approval for implementation of a decision already taken.  
Explanatory notes are used to follow up decisions that are made on the basis of concept papers. 
An explanatory note is used to bring the draft of a law to government for approval, before it is 
introduced to the Assembly. The preparation of explanatory notes is described in Part Fourteen. 

 Action plans are the documents that each ministry or other part of government prepares to 
identify what it is going to do, how, when, and at what cost. Ministries may also prepare plans 
that involve other public authorities or organizations outside the central government, for 
example local governments. 

 Regulatory impact assessments. These documents put forward the assessment of likely impacts 
of proposed action (and justification of action). 

 

Section 2: Concepts and Definitions 
This section describes the terminology of policy development, that is, the terms that are used in the 
process of preparing concept papers and explanatory notes.  

Policy and the Policy Development Cycle 

The first terms to be defined are policy development and the policy development cycle. The first two 
terms were already described earlier in the manual. 
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 Policy refers to actions government decides to take that in some way change or influence the 
society or economy. Policy can also be deliberate non-action – decisions not to intervene in 
some aspect of society or to encourage private and voluntary enterprises. When government 
has reached a decision about a policy, it expresses that decision in decrees and speeches, in 
budgets and in “policy instruments” which are the means of putting policies into effect.  
 

 Politics refers to the debate about different values and policies. It is a debate that happens 
among individuals, communities, organized parties or groups, and in the media.  

 

 Policy development is the process which translates the intentions of the government into 
proposals for government decision making. Policy development helps to reconcile the political 
debate about values and choices into decisions that can be implemented and can achieve 
certain goals. In other words, policy development is the process by which  ministries and central 
offices turn the government’s priorities and commitments into more specific proposals for 
implementation.  
 
Policy development helps to move from large scale strategic objectives to more specific actions. 
An example of a strategic objective is the goal of legal reform, which includes work on many 
specific reforms such as preparing/approving laws on the courts and on the Judicial Council. 
Policy development is the way to turn the general reform goal into real decisions. Another 
example of a strategic goal is improving public financial management. This reform includes 
decentralization of expenditures from Finance to the agency level. Decisions are needed about 
how that will happen and when. These decisions are policy. 
 
Policy development includes consultation: that is, discussions with the people who are 
knowledgeable about the issues and those who are affected by government decisions. It uses 
the results of consultation to prepare proposals and to improve them. 

 
Policy development also determines the costs of activities and suggests which planned activities 
may be included in the budget.  
 

Figure 2 illustrates the policy development cycle. It shows the steps in the cycle, which are explained 
below, following the illustration. 
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Figure 2: Policy Development Cycle 

 

 

This first steps in the policy development cycle are:  
 

 Identify a problem or commitment that has been made by government. It includes analysing the 
situation and understanding the problem as well as possible. 

 Identify possible solutions (options) and policy instruments (which are ways to achieve the 
solutions). Consultation with stakeholders may be useful to identify possible options and policy 
instruments. 

 Analyse and assess the options to understand their potential consequences, including the fiscal 
impact of the options, that is, the cost to the budget. This phase is generally managed together 
with the next phase, which is consultation. 

 Consult inside government and other affected ministries. This consultation enables the 
responsible ministry to include relevant information about other policies and programs and to 
expand the search for possible solutions. 

 Consult outside government with the organisations (such as businesses, trade unions, NGOs, 
local authorities) that are affected. This consultation enables the responsible ministry to 
understand the problem more fully and to expand the search for solutions. It also enables the 
ministry to test solutions with those who are affected, to determine the acceptability (or lack of 
acceptance) and possible impacts of each option. 

 Prepare and finalize a concept paper with recommendations for government. 

 Take decisions in a government meeting and, where appropriate, in the Assembly.  
 

The policy cycle does not stop with a decision. It includes monitoring the implementation of the 
approved policy and evaluation of its effectiveness. These topics are not described in this manual, but 
they are important skills to be added to each ministry over time. 

Other Terms Used in Developing Policy 

Policy development uses several very specific terms. These terms are used throughout the manual, and 
they are described here. 
 

Recommend 
Approach

Identify, understand 

the issue

Identify possible 
solutions

Consult: inside, 
outside

Implement

Take decisions

Monitor & correct

Evaluate

Assess 
consequences
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Policy instruments make policy happen. They are the means of putting policies into effect. Policy 
instruments may include, but are not limited to: laws, regulations, legal requirements or prohibitions, 
economic measures (for example, taxation, fees, subsidies for public transportation, or tax reductions to 
encourage specific industries), expenditures (for example on grants or programs), information (such as a 
public information campaign), statements about direction and priorities, and directives for delivery of 
public services. In many countries, donor funding is also a policy instrument that is used to ensure that 
government/donor priorities are being addressed. Every concept paper will include one or more policy 
instruments. The selection of policy instruments is described in Part Eight of the manual. 
 
Consultation is the process of asking for advice and feedback from experts, stakeholders, civil society 
and the public and then using the information to modify or improve policy proposals. Ideally, 
consultation should be a continuous part of policy development. It is  useful to ask questions and seek 
advice when you are trying to understand the issue, and seek more information when you are preparing 
options, and to consult about the impact of options on the target (whether it is businesses, schools, or 
families). 
 
Stakeholder refers to an organisation, company or individual who has an interest in an issue or a 
decision being taken. 
 
Impact assessment is the analysis of information and opinions about policy options and policy 
instruments in order to identify and describe as clearly as possible the choices and their implications for 
decision makers. Impact assessment allows government to select the most effective policies and 
instruments and to know the implications of the solution being adopted. The steps involved in impact 
assessment are described in Part Nine of the manual. Every concept paper will include impact 
assessment in the analysis of options. 
 
Fiscal impact assessment tells what each policy option costs.  It tells whether or not the costs are 
presently included in a ministry’s budget and in the Medium Term Expenditure Framework. Fiscal impact 
assessment allows government to know the budgetary implications of each decision. Fiscal impact 
assessment is explained in Part Nine. Every concept paper will include fiscal impact assessment. 
 
Objectives are the specific aims of a policy. Objectives tell what we are trying to achieve in concrete 
terms and in the immediate or medium-term future. Objectives are more specific than strategic goals 
which are over-arching directions of government or the ministry. Every concept paper will include one 
or more objectives. Part Seven explains the development of objectives. 
 
Inputs are the resources that go into a program or service provided by government. They are the people 
and money and time involved. Every concept paper needs to specify the inputs that will be required to 
achieve objectives. This means that every concept paper needs to describe what institutions are 
involved in implementation, the people needed, the costs of implementation, and the amount of time 
that implementation is expected to take. Part Eight covers this topic. 
 
Outputs are what is produced. Examples are the number of textbooks produced and distributed, or the 
kilometres of road built or repaired, or the number of court cases processed. Outputs are what the 
institutions/people/money produce. Since outputs are produced over time, it is possible to count how 
much is produced and even to set targets for outputs. (See Part Eight.) 
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Outcomes are the direct and immediate results of the outputs on the intended target – people, 
businesses, or courts. Outcomes are changes in behaviour, competence or skills, or performance, such 
as trains or buses that maintain a schedule, reductions in road accidents, or greater school completion 
rates. For example, education policy may result in outputs such as more school classrooms or labs or 
books. The outcome sought would be increasing the number of students completing each level of 
schooling or more graduates with science education. 
 
Impact means the effects or consequences of a policy or policy instruments for any part of society, 
beyond the immediate effects.  
 
Implementation is the process of putting the selected policy instruments into effect. Implementation 
means the activities – program changes, training, construction, regulation – that the policy calls for. 
Every concept paper should consider how the recommended policy will be implemented.   
 
Priorities are the most important goals or commitments of government, which may be expressed in or 
selected from the government programme and described in ministry strategies. 
 
Project is a term that refers to a time-limited set of activities within a program or in public 
administration generally.  
 
Program is a mandate and a set of activities, often the responsibility of a particular organization or 
public authority. A program includes people and financing. Examples of programs are primary education, 
public health, road construction and maintenance, garbage collection/waste disposal and the provision 
of benefits such as pensions. Regulation of business or the environment may be a program. Every 
program is the result of decisions taken by government at some time, and every program as one way to 
implement policies. A program is not a policy document intended for decision making. 
 
Communications strategy is a plan to inform people about policies. It identifies the target audiences, 
the messages, ways to communicate and the resources needed. Communications is an essential part of 
policy development, in that it lets people know what is being addressed and what is being decided. 
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PART FOUR: PLANNING FOR POLICY DEVELOPMENT 

 

Section 1: Why and How to Plan for Policy Development 
Because developing policy and drafting a concept paper will be time consuming and demanding on the 
resources of ministries, it is important to use these resources on issues that are important and 
significant, not on minor administrative or procedural matters.  The policy issue being addressed may be 
a large and complex reform or a routine problem. It is important to decide how important the issue is 
before you decide how much time and effort should be devoted to producing a concept paper on it. 
 
The best time to decide on the most important issues and the intensity of the policy analysis is when you 
are preparing the annual work plan..  How many serious issues can the  ministry address well, given the 
resources that are available?  
 
To plan the policy development work realistically, officials in a ministry should assess the level of impact 
and the priority of the policy issues they need to address. Two tests will help to define the amount of 
work involved in preparing the concept paper. These are the tests for level of impact and the test for 
level of priority. Tables 1 and 2 below illustrate how to think through impact and priority. These two 
tables are guidance for ministries in deciding which issues will require a concept paper for government 
decision making, and how much work might be involved. These two tables are not part of the concept 
paper itself.  
 
The initial discussion of level of impact and priority will yield different answers in different ministries. 
For example, large infrastructure projects are more costly to undertake, but social policy interventions 
can be more complex to implement and much more contentious.  
 
 
 
 
 
 
 
 

Table 2: Test for Level of Priority 

 Characteristics of Issue or Commitment  

High priority High profile government commitment; significant political, 
fiscal or legal consequences if it does not proceed 

Medium 
priority  

Lower profile initiative related to a government 
commitment; minor fiscal impacts 

Low  
priority 

Low profile, procedural or administrative issue, no fiscal 
impact, not contentious 

 
When these two tests have been completed, it is time to bring the assessments of impact and priority 
together. When an issue has both high impact and high priority it is clear that it will require detailed and 

Table 1: Test for Level of Impact 

 Characteristics of Issue or Commitment 

High impact Highly complex, politically contentious or costly 

Medium impact Somewhat complex, politically contentious or costly 

Low impact Straightforward, technical or administrative, minimal cost 
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careful policy development. An issue with low priority and impact may need a simply explanatory note, 
if it is an administrative or procedural question. Consider whether there are financial implications, 
however. In the area of medium impact and priority, ministries will need to form a judgement about the 
amount of work to be done. 
 
Making these judgements will be a new requirement for many people. Lack of familiarity with the policy 
development process and lack of resources or policy development skills may inhibit ministries from 
working on complex issues. The tests of impact and priority help to determine how much detailed work 
is involved. This means deciding how much time the work will take, who will do it, who will help, and 
what information is available now or must be found. The work plan for policy development should 
identify the resources needed, the time for completion, and the scope of the information and analysis.  
 
To make such a plan, it is helpful to have an informal discussion in the ministry about the problem or 
goal, the result you wish to achieve, and what you know now or need to learn about the issue in order 
to propose solutions.  Discussing these questions will improve your initial understanding of the issue and 
help you to identify the relevant information and where it may be found, to consider who in 
government and the public is interested and knowledgeable about this topic, and to assess the length of 
time the policy development will take. 
 

Section 2: Plan the Concept Paper 
The officers in the ministries who have the knowledge and expertise needed for policy development 
may be located in different parts of each ministry. It is often necessary to establish a policy team to 
bring the relevant expertise together. This is especially true for concept papers which are about more 
complex issues, involving more information and choices. Preferably the policy team will include both 
experts working on the policy area and specialists whose expert help will be needed later in the process, 
such as lawyers who may draft the final law and communications experts. 
 
At times, a policy team may include representatives of other ministries with related programs and 
policies. They will be able to make an important contribution to the work. A representative of the 
Ministry of Finance may be helpful to the exercise and may be included for major policy issues. People 
who work in related public authorities or in NGOs may also be included in working groups when their 
expertise and knowledge will be useful.  
 
When you begin to work on a concept paper, the policy team should meet to discuss the problem and 
share their knowledge, understanding and information. If the people working on the issue are all 
officials in one ministry, it is useful at this stage to involve other people who can help to clarify the 
problem. For example, people from other ministries or organizations may have information and insights. 
Stakeholders will have information. Businesses or trade unions or professional associations may have 
views about the issue. Use these sources of information to get a clear picture of the problem.  
 
This does not necessarily mean establishing a formal working group with each of these groups. 
Consultation can be managed informally too, as you identify who are the most knowledgeable people 
on this issue. Discuss the problem with the Minister to ensure there is agreement and consistency of 
approach and that you have identified the values or political context that influence decision making 
about this issue. 
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It is essential to decide who will write the concept paper and for that person (or several people) to 
dedicate the time needed to complete the work. There must be a commitment to the task. The 

appointment of a team is the responsibility of the General Secretary of the ministry. The form below is to 

be completed and signed by the General Secretary. A new form must be prepared for each concept paper 

or explanatory note.  

 

Title of the Policy Project 

 

Product Estimated completion date 

Concept paper  

Explanatory note  

Team Name Days per week 

committed 

to project 

Team leader   

Officer from Department for European  

Integration and Policy Coordination 

  

Expert in subject matter   

Legal officer   

Budget officer   

Other   

 

 

Schedule for completion of paper Date 

Start date  

Draft of Part 1 and 2 written  

Draft of Parts 3, 4 and 5 written  

Draft of Part 6 written  

Consultation with stakeholders  

Brief General Secretary and Minister  

Draft of Part 7 written  

Draft of whole paper written  

Inter-ministry consultation  

Revisions and final draft signed by Minister  

Submission to Government Coordination Unit  

Revisions and final paper signed by Minister  

Discussion in Government Meeting  
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PART FIVE: OVERVIEW OF A CONCEPT PAPER 

 
This part and those that follow provide suggestions for writing a concept paper. You should read this 
advice as a supplement to the instructions in the Workbook on preparing concept papers and 
explanatory notes. Table summarizes all the parts of a concept paper. It tells where in the manual each 
part of the concept paper is explained in detail.4  

 

Table 3: Overview of Concept Papers  

Element Purpose 
Section of the teaching 
material where it is 
described 

 Title Identify issue and give it a title that is easily 
understood and identifiable 

 

Part 1 Introduction Explain how this issue relates to government 
priorities and commitments 

Part Six 

Part 2 Background – description 
and definition of the 
issue/problem 

Define the issue/problem or commitment 
including: 

 Magnitude, symptoms, time trends 

 What is being done now 

 Laws involved 

 Who is involved – stakeholders and 
others 

 Current costs 
 

Part Six 

Part 3. Goals/ objectives Define the desired goals or outcomes of the 
proposed intervention 
State as precisely as possible the results or 
objectives the intervention is trying to achieve 
Modify these statements during analysis if 
appropriate 

Part Seven 

Part 4 and Part 5. Possible 
solutions or options 

Identify possible solutions  
What policy instruments may be applied – non-
legislative and legislative/regulatory 
What would be required to implement the 
options 
Summarize the options 

Part Eight 

                                                      
4
 The elements of Ex Ante Impact Assessment correspond also to recommendations of OECD and EU - Mandelkern 

Group Report on Better Regulation for European Commission, 2001 available at 

http://ec.europa.eu/governance/better_regulation/documents/mandelkern_report.pdf.  

See also Impact Assessment Guidelines – European Commission (2005). 

http://ec.europa.eu/governance/impact/commission_guidelines/commission_guidelines_en.htm. See also the 2009 

guidelines at: http://ec.europa.eu/governance/impact/commission_guidelines/commission_guidelines_en.htm 

 

http://ec.europa.eu/governance/better_regulation/documents/mandelkern_report.pdf
http://ec.europa.eu/governance/impact/commission_guidelines/commission_guidelines_en.htm
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Part 6 Analysis of the options—
impact assessment 

Analyse the options including: 

 Benefits and negative consequences 

 Implementation/ administrative 
requirements and feasibility 

 Cost of each option and impact on the 
Budget and the MTEF  

Part Nine 

Part 7. Consultation Identify stakeholders 
Plan consultation with experts, stakeholders and 
public 
Conduct consultation to  

 clarify the problem/issue 

 identify options or solutions 

 analyse options 

 refine solutions 
Use the response to modify options, form 
recommendations and  inform decision makers 

Part Ten 

Part 8 and 9. Compare the options  
and formulate recommendations  

Analyse the strengths and weaknesses across the 
options 
Recommend an option   

Part Eleven 

Summary/outline of paper Prepare summary of analysis for decision makers 
Include recommendations based on comparison 
of the options 

Part Twelve 

Part 10. Communications strategy Prepare a communications strategy for major 
public issues 

Part Thirteen 

 
When you begin to prepare a concept paper, remember:  

 Policy development is often iterative. This means that discussions or information assembled at 
one stage will lead you to go back and change the results of an earlier stage. For example, your 
understanding of the problem will grow, and you may redefine it. You will learn things in 
consultation that help change the options to make them more realistic. 

 Each step in preparing the concept paper takes time to complete. But the essential task is to 
think carefully about issues. There is a rigour in these steps that makes the policy analyst think 
more clearly about any issue, even when the work is being performed very quickly. 

 The amount of work to be done depends on the nature of the issue or problem that you are 
considering.  

 Analytical rigour will help to produce policy proposals (expressed in concept papers) that are 
more realistic and can be implemented. 
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PART SIX: DESCRIBE THE ISSUE 
 

Parts 1 and 2 of the concept paper will describe the issue being addressed. The brief introduction in Part 
1 of the concept paper explains why the issue was selected and describes its priority. Part 2 of the 
concept paper describes the main issue in detail. 
 
Forming a clear understanding of what the real problem is can be challenging because we often confuse 
the situation with the underlying causes, or do not have sufficient information about causes. The policy 
team may have decided on a solution without first defining the problem.  The concept paper will likely 
be about a government priority, such as judicial reform. Remember that these priorities flow from an 
assessment of what is needed to address problems or to strengthen Slovak society and economy. 

Section 1: Why to Define the Issue or Problem 
We try to explain the causes and the dimensions of the problem in order to chart an accurate way 
forward. When defining the issue, try not to confuse the problem itself with the symptoms of the 
problem. Confusing the two can result in the wrong course of action or inappropriate action that could 
fail or could make the situation worse. Strategies and policies and policy instruments are often devised 
that are not grounded in a good understanding of the situation. The government’s initial commitment, 
when it is framed as a specific policy response, may also fail to understand all the dimensions of the 
problem.  
 
A clear statement of the problem is illustrated in Box 1. A statement that is based only on symptoms – 
non-compliance with the law – may lead to a solution that is both costly and ineffective. A more 
informed statement that includes the reasons for non-compliance can direct us to more appropriate 
solutions.  
 

Box 1: Clear Statement of the Problem 

 Problem: A reliable survey has shown that the lack of 
awareness and information about an existing law is 
resulting in low compliance of the law. (This 
formulation of the problem may lead to an education 
campaign.) 

 
 Problem/Symptom: It is known that there is low 

compliance with a seatbelt law by the public. (This 
formulation of the problem may result in a costly 
penalty regime with large enforcement costs.) 
 
Example: A reliable survey conducted by the National 
Safety Council has shown that 75 percent of drivers do 
not know they are legally obliged to use seatbelts, 
including for children.  
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Section 2: How to Understand the Issue or Problem 
Understanding the issue or problem requires discussions and assembling all the relevant information 
that we have. We need to identify the gaps in our understanding. This can be done through answering a 
series of questions that are basic to problem definition. These questions are in Box 2. 
 

Box 2: Questions That Help to Describe the Problem 

What is the issue? 
Is this issue a commitment made by government or an opportunity to advance a priority or an emerging/on-going 
problem? If it is a commitment, what issue does it address? Is there scope to consider alternative solutions or is 
the policy largely prescribed? 
 
Understand the symptoms 
What are the symptoms of the problem? 

 What are the scope, magnitude and extent of the issue/ problem? 

 Does it affect some parts of the country more than others? 

 What is the trend? Is the problem growing? Do we know why? Do we have numbers? 
 

Understand who is affected 
Who is affected by this problem? Who benefits and who is harmed? Do we have numbers? 
 
Understand the current policy and the context 
What is the current policy? What laws now apply? 
Why is there a problem? Differentiate between the problem and the symptoms. 
What causes the problem? Is it the current policy or the way it is implemented (or not)?  
Is this a new area of concern or one that has existed for some time? What is the history of this issue?  
What is currently being done to address the issue? What is working and what is not? Why? 
Have any proposals been prepared before now? What happened to them? 
What is the capacity of public administration in this area? Is implementation part of the issue? 
Are there wider and related issues to be aware of? 
 
Understand the values and commitments 
Why is there a need for government intervention? How important is this problem? Is government intervention 
necessary? 
 
Other information that might be useful 
Is there useful experience in other countries that we could learn from? Have other countries experienced this 
problem? 
What additional information do we need to understand the problem/commitment? 

 
The definition of the problem may be revised throughout the policy development process as more 
information comes to light. How the problem is defined will influence the policy options considered. 
Being precise and specific in explaining the problem usually leads to better results.  
 
First, there are symptoms of the problem. We need to know what they are, and the size and extent of 
the issue. Does it affect everyone? Or just some parts of the country – for example, it is limited to rural 
areas. Who is affected? Is it children or the elderly or employees in certain businesses? Is this situation 
getting worse or is it stable? Does this problem relate to our economic competitiveness or the health 
and well-being of people? Are there important political and cultural values and positions involved? 
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In this step, it is important to provide policy context and to assess current policies and their 
implementation, in order to establish the ‘base case’. What does this mean? It means that each issue 
has a history and a way that it is managed now (or perhaps not addressed at all now). You should 
examine the current way of tackling the problem, including existing legislation. What is not working 
now? Assess interventions that already exist, as well as other interventions that affect the problem. It is 
important to concentrate not just on what current law says, but also what is actually happening in 
practice, and to measure or describe the gap between the two. For example, do the relevant public 
institutions have the capacity to deliver a program or is there a history of attempts to fix a certain 
problem? What does this tell us about future solutions?  Relevant background information must be 
included to explain the context for those who are not familiar with it.  
 
It is important to communicate the issue or problem clearly. The step of writing down the issue in clear 
terms is necessary to ensure that everyone working on it has a similar understanding of what is being 
addressed. Working Table 1 illustrates a summary of this information. Define the problem clearly, on 
paper, in succinct and plain language. Use relevant data to explain its nature. This ensures that everyone 
involved has the same understanding. Working Table 1 will become part of the concept paper. 
 

Working Table 1: Summary of the Issue 

1. Issue: Title of the issue 
 
 

2. Description: Succinct description of the issue, its scope, importance, trends 
 
 

3. History: Brief description of what has been done to date 
 
 

4. Current policy: Include who is responsible for implementation, laws; why is there a problem? 
 
 

5. Who is involved: List major categories of stakeholders (business, labour, agriculture, local 
government, NGOs) and regions of country affected; categories of population; overview numbers 
where available 

 
 

6. Why is intervention important? Why should government take a decision about this issue? 
 

Section 3: Information and Data Collection 
Every ministry needs to have good information about its areas of responsibility (programs, policies, laws, 
expenditures) that is accessible to everyone working on policy. Collecting data is an important part of 
policy development. However, it can be time consuming and costly. It is important, therefore, to focus 
on collecting information that is needed to understand the problem or commitment or opportunity and 
to assess the impact of options. The team responsible for developing policy should focus on assembling, 
interpreting, criticizing, and synthesizing existing data rather than generating new data.  
 
Information, data and ideas fall into two general types: documents and people. Documents may include 
many forms of information: web sites, government reports, statistical archives, inter-departmental/ 
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ministerial communication, bulletins, published papers, newspapers, books, and so on. The internet is a 
particularly valuable source of information for policy analysts, because many countries put their policies, 
laws, and procedures on their national websites. The web sites for international organisations, such as 
the OECD, FAO, WHO and United Nations, are sources of detailed technical information and studies. 
People are individuals or groups who are to be consulted (see Part Ten on consultation). Both types of 
information source are used in policy development. 
 
Data can be collected in different ways as well, for example through informal conversations with 
colleagues and meetings with experts, target groups or other affected groups, or through reading official 
government statistics and reports, policy papers and reports from universities, think tanks and non-
governmental organizations, and information from the media or other sources. Bringing data to reflect 
on the issue under discussion is a critical part of the policy process. Data is assembled to define and 
understand the problem and to assess and compare potential options. 
 
Each ministry should practice the following: 

1. Identify existing data sources and the usefulness of these data for the purposes of analysis. 
2. Identify the web sites that are most relevant and useful for its purposes. 
3. Maintain accurate financial records based on program definitions. 
4. Keep any information that is collected in accessible forms, so that it is available to all the people 

working on policy in the relevant area and is available in the future too. In policy work it is 
important to keep good records and to maintain continuity in expertise. 

5. When data are missing or incomplete, use a best estimate or “proxy measure” or “educated 
guesses”, with appropriate explanations of the method. When more accurate information 
becomes available, it can be substituted. Too often, civil servants hesitate to make educated 
guesses because they fear accusations of less than perfect accuracy or they are reluctant to take 
responsibility for the advice being given. So people make general assumptions without 
differentiating which assumptions are based on solid information and which are based on 
knowledge of the policy field and the circumstances. Both accurate information and informed 
guesses are very important. 

6. When the lack of information on a particular issue is very serious, organize a study or survey of 
the problem in order to define its dimensions and characteristics more clearly. For these studies 
it is important to identify clearly additional data needs, the possible sources of information (e.g. 
civil servants in other departments or line ministries or use of consultation) and the methods for 
obtaining the information including5 

 quantitative methods: questionnaires, surveys, statistics, and  

 qualitative methods: case studies, pilot studies, focus groups, interviews. 
 
Donor support can be useful in these exercises. Donor-supported projects could be a way to assemble 
existing information, identify information sources and needs, explore practice in other places, and 
sponsor appropriate studies.  

                                                      
5
 Quantitative data (numbers and statistics) are specific and measurable. They are useful for demonstrating baseline 

positions and concrete facts and outcomes, such as financial expenditure or numbers of people receiving training. 

But they do not always demonstrate the ‘wider picture’. Qualitative data (opinions and attitudes) reflect the life 

experiences of individuals and organizations. They can be important measurements of skills, such as communication 

and inter-personal skills, which are usually overlooked by quantitative indicators. 
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Section 4: SWOT Analysis  
A common method that is used in strategic planning is called SWOT analysis. Many officials in line 
ministries will have learned to identify the strengths, weaknesses, opportunities and threats associated 
with policies and programs in their area of responsibility.  SWOT analysis can be a useful tool to creative 
thinking and the development of broad strategies. 
 
However, when a ministry begins to prepare a concept paper, it is important to look for more detailed 

information (numbers, statistics, reports, and information gathered from knowledgeable advisors).  These 

details are what will enable the ministry to prepare an accurate analysis of the issue and to suggest 

practical options for reforms. 
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PART SEVEN: IDENTIFY OBJECTIVES 

 

Section 1: Why to Set Objectives 
Policies are the intervention by government in the economy or in society to achieve goals or solve 
problems. This means that each policy is directed at an objective—what it is supposed to achieve. 
General intentions and purposes must be translated into terms which can be realized or put in practice. 
If, for example, the goal is to increase economic activity, the objectives may be to increase the number 
of small businesses, to increase access to credit, and to improve hiring practices. If a general goal is to 
improve the transport system, an objective might be to reduce journey times between specific cities. 
Another goal may be to improve the education system, with the objective of increasing the percentage 
of schools at which children are educated for the entire school day.  It is important to identify precise 
outcomes that a policy is meant to achieve.  
 
The purpose of objective statements is to agree on a destination, so we can discuss ways to get there. 
“Objective” statements often state a problem or issue in reverse. For example, when the problem is lack 
of knowledge about the law requiring seatbelt use, an objective would be to increase knowledge and 
compliance with the law about seatbelt use. 
 
Without clearly stated objectives, there is no way to focus on the details of an issue and it is also very 
difficult to construct possible solutions, or to find different ways to get to. There also needs to be some 
way of assessing whether a policy is going to work or whether it has worked once it has been 
implemented. It will not be possible to make this assessment if there is not a clear sense of what the 
policy is intended to accomplish. Try to write clear objectives and to the extent possible, try to think 
about objectives in terms that are measureable.  
 

Section 2: How to Think about Objectives 
The process of setting objectives is an abstract stage in policy development and can be frustrating. It is 
helpful to think about the terms we are using. By the term objectives we mean the specific and, to the 
extent possible, measurable aim of a policy. Objectives tell what we are trying to achieve in concrete 
terms and in the immediate or medium-term future. Objectives are more specific than strategic goals 
which are over-arching. Figure 3 below shows a way of thinking about the objectives of the policy 
proposal. The text explains the terms. 
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The inputs are the resources that go into a product or program or 
service. Inputs are the people and money and time to produce 
the intended outputs. Each policy needs to specify the 
inputs/resources that will be required to achieve objectives.  
 
Inputs lead to action. Each policy will need to explain the 
activities that will be performed. For example, an activity will be 
the production of text books or building schools or training 
teachers.  
 
Outputs are the products of activity. They are the number of 
textbooks produced and distributed or the miles of road built or 
repaired or the number of restrictive regulations on business 
eliminated. Since outputs are produced over time, it is possible to 
measure progress in implementation. 
 
Outcomes are the immediate effects, the direct and immediate 
results of the outputs on the intended target – people, business, or institutions. Outcomes are changes 
in behaviour, competence or skills, or performance – such as trains or buses that maintain a schedule, 
reductions in road accidents, or school completion rates.  
 
Figure 4 below illustrates the inputs (people, time, money) that produce the actions that are 
contemplated as part of a policy. These actions in turn will have outputs – produce some tangible good 
or service or give people information or regulate behaviour. The outcome is expected to be greater 
awareness, understanding and compliance with the law. The impact is how far we can achieve our 
ultimate goal.  

Figure 3: From Inputs to Goals 

Inputs

Action 1 Action 2

Output 1 Output 2

Outcome 1 Outcome 2

Goal
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Figure 4: Road Safety Example 

Problem: 50% of fatalities in road accidents result from not using 
seatbelts

Police 
enforcement

# of police

Actions/ 
Output
indicators

Public education:
Amount spent on 
communications

Child safety 
seat

Inspection:
# of inspections

Drivers comply 
with seatbelt 
law: seat belt 

compliance rate

Awareness of 
seat belt law 

increases: 
Awareness rate

Child safety 
seats meet 
standards:

pass/fail rates

Objectives 
Outcome
indicators

Improve safety for drivers and passengers using seat belts  and 
safety seats properly:

Incidence of fatalities attributed to drivers and passengers not 
using seat belts properly

Goals/ 
Impacts

 
 

 
The ultimate goal in Figure 4 is to improve passenger safety and reduce fatalities and injuries caused by 
traffic accidents. The main objective is to increase the proper use of seat belts and safety seats. The 
activities (policy instruments) that are the immediate activities are: police enforcement, public 
education, and child safety seat inspection. These activities can be measured and tracked so we know 
whether we are implementing the policy instruments selected. We can also observe and even measure 
the immediate outcomes of these activities. It is possible to “track” or measure periodically changes in 
seat belt compliance rates, how aware the population is about these safety measures, and the 
percentage of child safety seats that are properly constructed and installed. Over time, the overall 
effectiveness of the policy can be assessed by tracking the incidence of fatalities. 

Section 3: How to Set Objectives 

Setting practical objectives is a matter of discussion and debate. The policy team should debate what 
the policy proposal is intended to achieve. If possible, the group should also identify ways to measure 
the accomplishment of these objectives. What behaviours or circumstances do we want to change, and 
how will we know when this is done? 
 
Typical objectives include:  

 Responding to a problem such as contaminated drinking water; 

 Satisfying claims for public services, for example in health care, education, and/or improving the 
quality and access to those services, or their effectiveness; 

 Undertaking a desired activity related to a government commitment, for example to improve 
the operations of the court system; 
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 Improving economic outcomes both in the immediate future and in the long run, for example, 
increasing employment. 

 
The questions in Box 3 will help to formulate objectives that are measurable. 
 

Box 3: Questions to Help Formulate Objectives 

1. What is the goal of the proposed intervention? What effect do we want to have? 
2. What are we trying to achieve? 

 What are the outputs of the intervention? How will we know that something is being produced or 
delivered? 

 Can we identify outcomes of the intervention? Will we know that behaviour has changed? 
3. Can we measure the changes in behaviour or other outcomes? 

 
Examples of statements of objectives and indicators are shown in Tables 4 and 5. 
 

Table 4: Example of Objectives and Measurements 

Problem: A national health survey indicates that 25% of young people are smoking and are not aware that smoking 
harms their health 

Goal: To improve the health of the population by reducing the number of young people who smoke  

Objectives Measurements 

Output: To increase awareness among young 
people of the dangers associated with smoking, 
through  instrument of an information campaign 

Number of leaflets distributed or TV spots produced 
Percentage of youth who received leaflets, saw TV spots 
Percentage of young people who are aware of contents of 
campaign (leaflets) 

Outcome: Teens recognize effects of smoking Number/percentage of target group that can name at least 
2 diseases caused by smoking 

Impact: Percentage of young people who smoke is 
reduced; fewer teens begin to smoke 

Number/percentage of target group that smokes or starts 
smoking 

 
However, if the problem is defined differently, the objectives could be framed in the following way: 
 

Table 5: Example of Objectives and Measurements 

Problem: A national health survey indicates that most shops sell cigarettes to young people  

Goal (ultimate): To reduce smoking among young people by curtailing the supply of cigarettes 

Objectives Measurement 

Output 1: Law to prohibit shops selling cigarettes to people 
under age 18; require proof of age 
Output 2: Team of inspectors to enforce law 
 

Law passed 
Number of shops informed re: new law 
Number of inspectors hired, trained, working 
 

Outcome 1: Enforcement activity  
 

Number of cases of shops selling cigarettes to 
youth identified and charged  
 

Impact: Shops cease selling cigarettes to young people Percentage of shops that sell cigarettes to young 
people 

 
When formulating objectives, consider the following points: 
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1. There may be several objectives. Most policies have several purposes, some of which may be 
independent or even conflicting. A single objective will rarely describe adequately the desired 
effects of the policy or fully measure its impact. For example, the goal of increasing economic 
activity leads to objectives that concern businesses, banking, and the labour market. 

2. Differentiate the general goal of fewer young people smoking (better health) from the 
immediate objective (targeting the young people and the shops that sell cigarettes). 

3. Emphasize immediate and operational objectives6  – what specifically the particular policy action 
and chosen instrument seek to achieve. Try to establish objectives that are SMART: 

• Specific (that is, which shops, which behaviour) 
• Measurable (how many shops, how many young people) 
• Accepted (the reasonableness of the measures relative to the issue) 
• Realistic (possible to produce the outputs, chances of success are good) 
• Time-dependent (feasible to measure accomplishments over a period of time) 
 

While it is not always possible to achieve all the SMART criteria, it is useful to try to include as many as 
possible. 
 
An example of a SMART objective is shown below: 

 
 
 
 
 
This example is specific (chemical disposals) and measurable (15 percent) and time dependent (by 
2015). 
 
An objective formed from the smoking example could be: 

 
Objective: 

 Decrease the number of people under age 18 who start smoking 
by 5% by the year 2013; and 

 Decrease the number of shops that sell cigarettes to people 
under age 18 by 10% by the year 2012. 

 

 
To determine whether the objective is acceptable and realistic requires consultation. 

1. Frame the objectives in terms of their relevance to Slovakia. When the main imperative behind a 
proposal is to harmonize with EU standards or to meet international obligations, it is helpful to 
identify the relevance in the domestic political environment and the benefits to Slovakia. 

2. Discuss the objectives with the Minister to ensure agreement and consistency of approach. 
3. The process of identifying objectives is not always straightforward. It may call for consultation 

with affected groups and negotiation with them (see Part Ten on consultation). 
4. Consider whether, in order to make the proposal acceptable and realistic to the public, some 

public explanation and education is needed.  

                                                      
6
 See the 2009 guidelines at: http://ec.europa.eu/governance/impact/commission_guidelines/commission_guidelines_en.htm 

 

 Objective: Decrease pollution of chemical disposals by 
15% by the year 2015. 

 Objective: Significantly reduce chemical pollution. 
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5. Prepare a summary of the objectives as illustrated in Working Table 2 below. It will become part 
of the concept paper. 
 

 

Working Table 2: Summary of Objectives 

Issue:  
 

Goal: Brief statement of goal and relationship to government priorities 
 

Objectives: 
1. First objective 
2. Second objective 
3. Third  objective 

 

Outcome measures: Can we explain the change we want to encourage? Is there a way to measure this 
change? 
 

 
The discussion above illustrates why preparing a concept paper is not simple. The smoking example 
describes writing objectives in a way that includes some reference to the policy instruments selected – 
laws, enforcement of laws, public education – which is the topic of the next part of the manual. Once 
you have discussed and identified possible policy instruments (actions) then you will go back and review 
the description of objectives and perhaps change them to be more specific, or measureable, or accepted 
and realistic.
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PART EIGHT: IDENTIFY POSSIBLE SOLUTIONS OR OPTIONS  

Section 1: Why to Construct Options 
This is the stage of policy development when you identify possible solutions to a problem or ways to 
fulfil a commitment. You will describe the potential policy instruments to help solve the problem. There 
is more than one solution or approach for every policy problem. Identifying possible solutions or options 
is a way of thinking through the different ways to solve problems and to achieve objectives. This is a very 
challenging stage for people who are learning about policy development. First, there is a tendency to 
think that a law is the solution to every problem. This ignores other possible solutions and the reality 
that many laws are themselves ignored. Second, there is a tendency to approach each problem with a 
solution in mind, which inhibits analysis and creative thinking. 

Section 2: Policy Instruments Are Part of Each Option 
Options describe different solutions or ways to achieve the objectives that have been identified. The 
description of an option should include: 

1. The main characteristics of what will be done – the solution; 
2. The policy instruments that will form the solution; 
3. The target – business or a sector of the economy;  a group of people or citizens at large; 
4. The administrative arrangements for delivering the policy instruments – who will implement; 
5. When the option will take effect. 

 
Generally, several different policy instruments are available to reach objectives and achieve outcomes. 
Remember: policy instruments are the means by which governments implement their policies; they are 
the way to make things happen or change.  
 

Figure 5: Constructing Options 

 
Figure 5 illustrates a useful way to think about constructing options. It shows how different options may 
combine policy instruments to achieve the same objective. For example, if the objective is to reduce the 
amount of garbage littering the city streets, one option could include a regulation that prohibits littering 
and a reduction in fees for municipal garbage collection. A second option could be an information 

Option 1

Objective

Option 3

Instruments: 
Legislation
Subsidies
Penalties

Instrument:
Information 
Campaign

Instruments:
Fees
regulation

Option 2
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campaign that stresses the connection between garbage and disease. A third option could include a law 
that bans littering with fines as the penalty for breaking the law plus a subsidy for garbage collecting 
companies.  
 
Another example of combining policy instruments concerns the problem of smoking by young people.  
The question is: what policy should we use in order to decrease smoking among youth. It is possible to 
launch a mass media campaign explaining the harms related to smoking, or to pass a regulation 
prohibiting selling tobacco products to young people or to pass a regulation making smoking by youth 
a criminal act. You may suggest increasing taxes on tobacco products, or providing a subsidy to research 
centers to concentrate on methods for the treatment of young tobacco addicts. It can be a single policy 
instrument or a combination of several instruments. The use of instruments may be phased in over time. 
 
The choice of instruments is important. How government is going to intervene matters just as much as 
knowing if government should intervene. It is important to consider several possible solutions, or 
options, including alternatives to ‘traditional’ forms of regulation. There are four categories of policy 
instruments that should be considered. 

1. Regulation – rules, permits, codes of ethics 
2. Economic – taxes, subsidies 
3. Information and education – information campaigns, labels on products 
4. Administrative instruments for providing goods and services – provision by government 

ministries, NGOs, purchase from the private sector 
 
Remember that legislation is not the only way to achieve an objective and it may not be the best option. 
For example, use of economic measures and public information may be more effective ways to achieve 
government’s goals. Legislation can be expensive to implement as well. Usually there need to be 
enforcement mechanisms and sanctions to ensure compliance, and these may be costly and take time 
to put into place. Too many laws can be counter-productive: citizens may have difficulty keeping track of 
their obligations.  Feasibility is an important consideration: do not make a law that cannot be enforced. 
Having laws that are proclaimed but not enforced or that are disobeyed because the government has 
not communicated the reason for the law, simply brings the concept of regulating behaviour into 
disrepute. 
 
Table 6 below illustrates a range of policy instruments that may be considered. The table is not 
a formula for selecting instruments and constructing options. It is an aid to thinking creatively about the 
possible ways to construct options that will address a problem. 
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Section 3: Additional Information to Include in Each Option 
Along with the policy instruments, it is important to consider who the option will target. Is this policy 
something that will affect the whole citizenry, or does it affect only certain parts of the country or 
certain groups of people? Is the target business or certain parts of the business sector? Does it affect 
directly parts of the public sector – such as schools and clinics – and indirectly many individuals? Does it 
mostly affect young people under age 18, or are their parents also included? 
 
Implementation needs to be considered very carefully. It is important to develop policies that can be 
implemented by existing institutions (schools/government ministries/NGOs) and businesses. If these 
organizations are not capable of implementing the policy that is adopted, the policy decision itself is 
meaningless.  
 
This means that all the aspects of implementation need to be thought through. Who will be responsible 
for implementation? Is the proposing ministry responsible for implementation or some other agency? 
Are the current administrative arrangements the right ones? Does the designated organization have the 
capacity to implement new activities?  If the organization does not have the capacity now, what is 
missing or needed? Does it need new offices, or staff training, or different systems? The financial 
aspects of implementation will also be considered in the fiscal impact assessment. It is essential to 
calculate the start up and ongoing costs of implementation. What is the timing of the option? What is 
the roll-out of critical activities? 
 

Table 6: The Range of Policy Instruments 

Instruments Regulatory Economic Information 
Administrative 
(organization) 

Coercive  

Legislative 
framework (criminal, 
civil, admin. law) 

Regulation (control of 
price, quantity, 
production, entry and 
exit from an industry) 

Free Access to 
Information Law + 
Social Regulation 
(labels, consumer 
safety) 

Direct provision of 
services 

Regulation (rules, 
permits, prohibition, 
executive orders) 

Taxes, tariffs 

Indirect information 
provision (licensing 
registration and 
certification) 

Infrastructure and 
capacity building 

Mixed  

Secondary 
legislation 
Rulings and formal 
decisions 

Grants, vouchers, 
subsidies, loans, 
credits 

Information 
provision, campaigns 

Indirect provision of 
services (outsourcing) 

Methodological 
guidelines 
Rules that are 
internal to the 
organization such as 
these guidelines 

Open competition: 
Auction of rights, 
lottery 

Participatory and 
consultation 
mechanisms 

Voluntary 

Codes of ethics and 
conduct, good 
practice 
benchmarking 

 Quality lists, contests 

Nongovernmental 
Organizations 

Family, community 

Private sector 
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For any given set of objectives a number of options can be developed. To be practical, it is useful to 
restrict the number of options to be analyzed to no more than three. The final list of options to be 

analysed can look different from the original list. Box 4 suggests the broad questions that should be 
asked in order to construct options. 

 
The example in Box 5 shows the construction of several options to provide equal treatment of women 
and men in access to goods and services in the European Union. The objective is the promotion of 
equality of treatment, but the options consider a range of potential interventions. One is the “do 
nothing” option, which permits the existing laws and standards in countries in the EU to be maintained. 
A second approach is more voluntary and relies on incentives. There are also two options for legislative 
intervention, with variations in the scale and scope of that intervention. 
 

Box 5: Sample Identification of Options 

EU Impact Assessment on a Directive to Promote Equal Treatment in Access to Goods and Services 
 
An EU Impact Assessment was conducted on proposals to provide women and men across the Union with a 
common set of minimum standards of protection against gender discrimination in access to goods and 
services. 
 
The following options were identified: 

Option 1 – Do nothing 
Option 2 – Reliance on incentive measures and soft law (e.g. Community Action Programme for 
Equality between Women and Men) 
Option 3 – Limited legislative intervention in the field of goods and services 
Option 4 – Broader legislative intervention in the fields of goods and services, education, taxation, 
social assistance and stereotyping in the media. 

 
Source: Commission of the European Communities 2003 p. 12 

 

Section 4: How to Construct Options 
The policy team should construct the possible options. Here are some suggestions: 
 

1. Remember that an option may include one or more different instruments, and these 
instruments may be phased in over time. For example, it may be possible to begin with public 
education and move to more coercive measures in a later stage. The advantages are the the 

Box 4: Designing Options 

1. Is the target population well defined and understood? Is it quantified? 
2. Have information and educative options been considered as well as (or instead of) legislative and regulatory 

options? 
3. If the option has a legislative/regulatory component, has enforcement been considered and have sanctions 

been considered where appropriate? 
4. Have incentives been considered – that is, financial or other rewards for desired behaviours? 
5. Have options for program delivery and capacity building been considered? 
6. Is there a role for civil society? 
7. Have the implementation aspects been included in each option where appropriate? 
8. Have all the possible alternatives been considered? Has the no-intervention option been considered? 
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implementing organization learns as it goes along; it understands the public response and what 
is needed for successful implementation. Phasing also gives the public time to adjust to a 
different set of behavioural expectations. Phasing is only a possibility and may not always be 
appropriate. 

2. It is useful to explore approaches that other governments have taken to the same problem. 
Approaches and ideas being tried by others can often be identified through professional 
meetings, journals, donors, and experts. Publications are often available describing “best 
practices”.7 This does not mean copying the ideas or solutions of other countries. But what 
other people are doing will generate ideas about what might work in Slovakia. 

3. When you are considering adaptations of foreign approaches, it is important to assess the 
degree of success or failure and the extent of relevance before importing a possible option from 
another country. You can often learn a lot from studying failures, rather than what is successful. 

4. You may have begun to consult experts on the issue under discussion or those familiar with the 
problem. If not, this is a good time to start talking with, for example, people who are now 
involved in implementation. They may have specific ideas on various options and, if you consult 
them, you may get useful suggestions. (See Part Ten on consultation.) 

5. It may be useful to hold a brainstorming session with internal experts from different 
departments or ministries or institutions and perhaps others to generate ideas. This type of 
session can encourage innovative approaches. 

6. In some instances, wider consultation may be considered to discuss options, especially to 
discuss their feasibility and acceptability. 

7. Remember to explore the no-intervention option. Governments do not necessarily have to do 
anything at all. They can leave things as they are, they can refuse to intervene, and they can 
withdraw from intervention. Policy analysis routinely must consider what the effects of non-
intervention might be, even when non-intervention is not genuinely being considered as a policy 
option. It is a useful benchmark against which other options may be compared. 

 
Box 6 illustrates the types of solutions that may be considered and questions that will help to narrow 
the range of choices. 

                                                      
7
 For example, check the OECD SIGMA (a joint initiative of the European Union and the Organisation for 

Economic Co-operation and Development) web site 

http://www.sigmaweb.org/pages/0,3417,en_33638100_33693506_1_1_1_1_1,00.html 

CAPAM (www.capam.org) or EU web sites (ec.europa.eu  for studies and information. 

http://www.sigmaweb.org/pages/0,3417,en_33638100_33693506_1_1_1_1_1,00.html
http://www.capam.org/
http://ec.europa.eu/
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Box 6: Categories of Solution to be Considered 

A. Do Nothing  

 Should government intervene or is some other body or mechanism better placed to address the 
problem e.g. market forces? 

 Will intervention make things worse? 

 Is the problem temporary and could it go away naturally? 

 Will intervention transfer the problem somewhere else? 
 
For example, should government intervene at all with respect to smoking behaviour? Are there more 
important health problems to address at this time? 
 
B. Modify the Existing Policy  

 Is the problem due to existing interventions?  

 If so, what has gone wrong with the existing intervention e.g. scope of legislation or 
implementation of policy? 

 Can this problem be resolved by simplifying the intervention or by targeting the intervention to 
certain areas? 

 Consider changing the approach to intervention by: 
 Improving enforcement procedures 
 Improving the awareness of the intervention amongst stakeholders, e.g. by communication 

campaigns 
 Abolishing the current intervention  
 Changing locus of responsibility 
 Improving capacity /management of implementing organisation 
 

For example, does the existing law prohibit the current problem? Is garbage in the streets a result of lack 
of regulation or lack of enforcement? Are the existing sanctions too weak? Is the organization now 
responsible for the policy weak or understaffed, which suggests improving or changing the delivery 
auspices rather than the policy? Which organizations are responsible for garbage collection? What are the 
issues with these organizations? Or is this a new problem which has not been identified or addressed 
before now? 
 
C. Change the Approach to Implementation  

 Is the institution or level of government suited to its responsibility? What is the practice 
elsewhere? 

 Are personnel responsible for implementation qualified, trained, skilled?  

 Are all of the vacancies filled? 

 Is there a role for civil society? 
 

If the current policy relies on government for implementation, is there enough capacity in government? 
What is needed to improve the capacity? Would another type of organization be more effective? Is there 
an obvious candidate? 
 
D. Information and Education  

 Is the public aware of the issues / laws/ responsibilities? 

 Can public education and/or better communication improve understanding and compliance? 

 What is the experience elsewhere? 
 
Do public information campaigns aimed at young people have any effect on smoking behaviour? What is 
the evidence? What has been learned from running public education campaigns about smoking? Has 
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public education been used to reduce littering and garbage? How has it worked? 
 
H. Economic Mechanisms 

 Economic incentives include subsidies, grants, tax incentives and disincentives 

 Can economic incentives be used to address the problem and change behaviour? 

 Will this have added benefits e.g. encourage innovation and reduce enforcement costs? 
 

For example, would subsidies for garbage collection be a useful way to reduce costs to families and 
increase collection activity?  

 
D. Regulatory Mechanisms 

 What is the minimum amount of regulation that could be effective? 

 Who will enforce the new regulations and are they prepared? Are more staff/training/offices 
needed? 

 Should the public be allowed to exercise its own judgment, and therefore government’s role is to 
assist the public in making informed choices?  

 Should regulation be permanent or time-limited? 
 
E. Program Delivery Guidelines 
Program directives and guidelines instruct delivery organisations in the methods of delivery and the 
expectations for services. 

 Is the current delivery mechanism effective? If not, why not? 

 Are there clear guidelines and directives for program delivery? Are these well communicated and 
known? Are they credible? 

 Are programs well organised? 

 Is program funding matched to expectations? 

 Is program funding spent on priority services?  

 Is there good financial accountability?  

 Have responsible personnel been trained? Certified? 
 

Section 5: Describe the Options 
It is useful to describe the options in a summary table that facilitates discussion and leads to the next 
stage, when the options are assessed. Working Table 3 below suggests a way to summarize a number of 
options with an overview of the main features of each. This table will be used to write the concept 
paper. 
 
For example, the option should describe who will be affected – the target. It should include information 
about the policy instruments that will be involved including regulatory or legal interventions, service or 
program administration, market mechanisms, and public education and information. It should note who 
will have a significant role, whether it is the private sector, NGOs, donors, and/or government. It may 
include information about timing and costs. 
  

Working Table 3: Summary of Options 

Major characteristics 
Do-

Nothing 
Option  

One 
Option 

Two 
Option 
Three 

Major features of the option     

Target population/ sectors/regions     

Implementation characteristics – who is responsible – part of     
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government, private sector, citizens 

Economic incentives or disincentives – subsidies or  taxes     

Law, secondary legislation, amendment to existing laws and 
enforcement and sanctions 

    

Program or service administration and delivery     

Education and communication campaigns     

Guidelines and codes     

Other instruments     

Timing     

Section 6: Preparing Legal Instruments 
When one or more of the options calls for legislation or sub-legislative acts, the policy development 
team (or members of it) should begin to collect relevant information for drafting a new law. This 
includes important considerations for the content of the law and perhaps samples of laws on similar 
topics. Remember that the approach to major policy issues is a two-step decision process, in which 
ministers first discuss the policy itself and the choice of options, and second discuss and approve the 
content of a draft law.  
 
The actual drafting of a new law will be done after the concept paper is finished and has been discussed 
by government and approved. Then the details of the new law may be developed. An Explanatory Note 
will accompany the draft law for Cabinet approval, as is described in Part Fourteen. 
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PART NINE: ANALYSE THE OPTIONS  

Section 1: Why to Analyse the Options 
Once the options have been outlined, the next step is impact assessment, which means you must assess 
each option to determine its relative strengths and weaknesses. The purpose of this exercise is to: 

 Determine the potential effect of the options on citizens, civil society and the economy – 
including the benefits and the negative effects; 

 Determine the differences in costs and consequences among options – that is, which option 
costs more or less and who bears the costs (families, businesses, government)? 

 Consider total budgetary impact (including possible revenues and expenditures) over a period of 
several years (often costs grow over time); 

 Think of ways to mitigate potential negative consequences, that is, to adapt options to reduce 
any unintended negative effects; 

 Assess administrative feasibility and identify what is needed to implement each option and to 
achieve compliance with the policy. 

 
The analysis will help to determine which option you should recommend. It is important to identify the 
strengths and weaknesses of each option as carefully as possible – for example to identify any 
unintended consequences, such as whether any group of society is excluded from benefits. It is 
important to assess how policies are likely to work in practice and to identify constraints which will need 
to be overcome if policies are to be successful. Assess whether the benefits or constraints are temporary 
or permanent.  
 
The sections below describe the essential aspects of impact assessment that should be included in your 
development of a concept paper. It suggests questions that should be posed with respect to each 
option. Clearly, much of this information will be gathered through consultation, which is the subject of 
Part Ten. Consultation and impact assessment need to be managed in harmony. 

Section 2: How to Assess Options 
Every concept paper must include: 

1. An assessment of benefits and negative consequences of options and the distribution of these 
effects (described in Sections 3, 4, and  5); 

2. An assessment of the administrative feasibility of the options (described in Section 6); 
3. Financial impact assessment (described in Section 7). 

 
In each analysis it is important to identify clearly the assumptions that are being made about how policy 
will be implemented and what its effects will be.  An assumption means what is being taken for granted 
or planned, even when we do not know that it will occur exactly as planned. What is the likelihood that 
the option can be implemented by the ministry or another organization? How will stakeholders be 
affected by each option? In the example about reducing smoking by young people, the assumption is 
being made that a law banning the sale of cigarettes to people under age 18 will be respected and can 
be enforced.  
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Analysis of impacts should be undertaken early enough in the policy development process to inform the 
design of reforms. The analysis is important for refining the options and even for going back to clarify 
objectives.  
 

You should quantify the effects or consequences of the options as much as possible. For example, count 
or estimate the number of people, businesses, or villages who will be affected. For example, 
approximately how many shops will be affected by a ban on cigarette sales to young people? Will some 
be affected more than others? How many organisations are involved in implementation? What are the 
costs to individuals, businesses, and families? For example, a cost of banning cigarette sales is the 
reduced income to the shops that sell cigarettes (assuming the ban is successful). When you do not have 
precise numbers, suggest high, medium and low estimates. (Perhaps the number of shops that sell 
cigarettes could be as high as 5,000 or as low as 2,000.) 
 
Box 7 below illustrates the basic questions to ask about each option. 
 

 

Box 7: Assessing the Consequences of Each Option 
 

1. Benefits: What will each proposed intervention accomplish? What are the benefits? How closely can you 
judge the effect? Is there evidence from previous work or other places? Or is this an estimate (which is 
also fine). 

2. Must the option be fully implemented for the effect to be achieved? 
3. Negative consequences: What are the negative consequences and how accurately can you assess them? 
4. Do nothing: What is the impact of the “do nothing” or status quo option? What will happen if government 

does not intervene? 
5. Who is affected:  

 Identify the stakeholders (private sector firms, citizens at large, target groups of citizens) that will be 
directly affected by the options. What is the size of these groups? How are they affected? 

 Will the proposal affect different groups of people in different ways? A proposal that is likely to 
benefit one section of the population may not benefit others.  

 Will there be any disproportionate effects/consequences for any particular group or region? 
6. What are the budgetary costs of each option? Have these resources already been agreed? Are they 

additional to the ministry’s budget? 
7. What are the resource implications for the ministry – does the ministry need to hire more staff? Organize 

training? Fund a communications campaign? 
8. What donor organisations are involved in this proposal? What is their involvement? Is this policy 

contingent on any donor funding arrangement? 
9. What organizations or institutions would be involved in implementation? How? Local authorities/NGOs? 

How long will implementation take? 
 

 

The results of the analysis should be recorded on an assessment summary work sheet. (See Working 
Table 7.) 

Section 3: Identify the Benefits – Positive Effects 
The benefits of a policy are closely related to its objectives. For example, if the objective of a policy is to 
reduce air pollution, a successful policy would be one which achieves the benefits of cleaner air or a 
reduction in pollution. When comparing options, one area of focus must be the extent to which each 
option will achieve the desired benefits. 
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There are different ways to think about benefits. Benefits may deliverable an easily measured “good” to 
people (such as public education) or a less easily measured “quality” of life, such as greater personal 
safety. Benefits can be further categorized into those related to the (1) health and well-being of 
individuals, (2) businesses (production) and the economy, (3) the environment, (4) access to justice, and 
(5) the security and stability of society as a whole. These benefits may include changes or improvements 
in the quality of life, provision of services, a competitive economic environment, the extent of 
environmental pollution, protection of human rights, or social stability and safety, for example. Try to 
think of the range of effects of each option, including benefits that are not directly related to the 
particular objective but may advance other policy objectives. For example, a policy to increase 
employment may have the benefits of improving income levels for families and individuals and of 
reducing theft. 
 
A very important dimension on which to assess each option is its contribution to European Union. 
Presumably the proposal as a whole will be consistent with the Government of Slovakia priorities, or 
with a specific priority. In addition many proposals will contribute to the goal of European Union. It is 
useful to assess the contribution that any option will make to this strategic goal, and to note any 
differences among options on this dimension. 
 
Some options will generate revenue, such as consumer charges or user fees. Grants from donors may be 
an important consideration in a particular option. The amount of these revenues, if substantial, need to 
be estimated. These types of revenue (and the amount of revenue)  should be included when you are 
preparing the financial impact assessment.  Remember, however, that raising revenue will allocate costs 
the individuals or businesses that must pay, and this may be a negative consequence of the option and a 
barrier to effective implementation. 

Section 4: Negative Consequences 
Not all the effects of a policy or an option may be beneficial. There may also be negative effects or 
perceptions of negative effects by people who are the target. These need to be included in the impact 
assessment. 
 
For example, requiring families to incur a cost for a new service (garbage collection) may be a way to 
reduce unregulated waste disposal and mitigate contagious disease, but the families affected may be 
unwilling to pay this additional cost. The results can be a refusal to bear the costs (so the option will not 
work) or disgruntlement that makes convincing people of the change difficult. A regulation that bans 
selling of cigarettes to young people may have health advantages, but the shopkeepers who sell 
cigarettes may resent the loss of income and refuse to comply with the law.  
 
You should describe these negative effects or risks associated with each option and, where appropriate 
or feasible, quantify them. There may be research evidence from other countries that will indicate the 
range of consequences.  

Section 5: The Distribution of Benefits and Costs across Society 
Different options or different policy instruments may also distribute costs and benefits across society in 
different ways. This means that some individuals or groups or regions or sectors may receive 
disproportionately higher or lower benefits or costs associated with each option. Some options may 
benefit a particular sector of the population (e.g. a group of workers who benefit from a new policy on 
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safety at work) or different regions. Other measures may benefit the public at large (improvements in 
food hygiene or reductions in air pollution). The impact analysis should describe these differences and, 
where possible, quantify them.  
 
Some policies may positively affect some groups and have a negative (or no) effect on others. In such 
cases, you should highlight all the potential effects. Pay particular attention to: 

 the sectoral distribution of the anticipated effects – agriculture, manufacturing; 

 the geographical distribution of the anticipated effects – urban, rural; 

 the opportunities opened up for groups and individuals at present excluded from the labour 
market; 

 distribution by sex and age-band; and 

 effects on the income and purchasing power of different groups. 

Section 6: Implementation Feasibility and Administrative Impact 
Assessing the feasibility of putting options into operation is an essential aspect of impact assessment. 
When a government makes a decision about policy options, it needs to know whether the proposal can 
be implemented. Is the program or policy under discussion capable of being delivered by existing 
ministries or by schools, or by businesses? What are the practical consequences? This includes the “start 
up” requirements and the on-going management or delivery requirements. The main areas to consider 
are: 

 Requirements for new legislation or amendments to existing legislation that must be approved 
by the Assembly, and/or for regulations/secondary legislation; 

 Enforcement mechanisms and sanctions where appropriate; 

 The organizations which will implement the new policy and what is required to enable them to 
do so; 

 Responses from consultation, including assessment of the likely responses of interests which will 
inhibit implementation. 

 
In addressing the legal requirements, it is important to consider whether amendments or new 
legislation will be needed to operationalize the option? What sanctions will apply if the law is broken: 
administrative methods, statutory fines, civil and/or criminal liability, or a mixed regime? Will those to 
whom the law applies actually comply with it? Will people alter their behaviour to avoid the need to 
comply with a new law, in ways that lead to other undesirable consequences or do not reduce the 
problem (e.g., raising taxes on tobacco may encourage smuggling).  
 
Implementation may require that organizations (ministries, schools, businesses, hospitals) must 
establish new capacities or functions or change existing functions. These changes take time to plan and 
take effect. The cost of the changes should be estimated. Particular implementation requirements may 
increase the cost of an option, create delay, and even prevent it from being used. Thus, assessment of 
administrative impact or consequences has the following aims:  

 to indicate the feasibility of implementation, including whether there are additional budgetary 
costs over what may have been allocated in the MTEF; 

 to plan practicalities of implementation such as hiring or  training; 

 to change options in order to facilitate effective implementation. 
 
Box 8 suggests questions to consider when you are making an assessment of the implementation of an 
option.   
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Box 8. Assessing the Implementation of Each Option 

 
Delivery  
 
1. If the option calls for delivery by a public authority, which public authorities are responsible? 
2. Which agencies/organizations must cooperate in order to ensure successful implementation? This 

includes government ministries, local governments and other organizations.  
3. Are these organizations experienced in delivering or administering the type of policy (program, 

service, enforcement of regulation)?  
4. To what extent does the option require creation of a new institution, new positions, new 

equipment, or new administrative procedures? Consider such elements as time for filling 
vacancies, transfer of civil servants, approvals, purchases of equipment, time and funds for 
training, and information system support. 

5. Do the new duties fit into the existing work priorities of the public authority? For example, is there 
any point in creating a new traffic offence if the police do not enforce existing traffic laws or if 
enforcement is known to be corrupt?  

6. If a new enforcement body is created, how will its work be integrated with that of any existing 
agencies? 

7. Will the option require contracting with private sector (what are the time schedules of the 
procurement law)? The more people, groups, organizations that must provide approval or support, 
the more difficult implementation is likely to be.  

 
Resources for implementation 
 
1. Are resources (financial, human resources, information, etc.) available for implementation? Are 

qualified staff available, both initially and in the future?  
2. How confident are you that the appropriate resources will become available? In other words, what 

are the assumptions? 
 
Acceptability and feasibility 

 
1. Are there interest groups whose interests will be affected by a change in policy? The more 

controversial an option, the greater will be the likelihood of implementation difficulties or even 
resistance.  

2. To what extent does the option threaten jobs? Can special counter-measures or compensation be 
included to make the option more feasible? How will this affect the costs? 

3. To what extent does the option require changes in the behaviour of public servants? Civil servants 
may be unable or unwilling to behave as required. 

4. What are the practicalities of implementation: how easy or difficult will it be? For example, if an 
anti-smoking information campaign aimed at young people is agreed, is the Ministry of Education 
able to implement it? Does the organisation have the right personnel and resources? Will the 
teachers support and re-enforce the campaign, or will they object to it? To what extent might a 
communication campaign facilitate implementation? Consultation with people outside 
government who are experienced in the subject can be particularly valuable in answering these 
questions. 

5. Is there opportunity for corruption? Is the risk minimal or great? Why? How would corruption be 

controlled or mitigated? 

 
When you assess each option, use the questions in Box 8 and others you think of.  Factual information 
should be noted. Quantitative information may not be available or sufficient. You should use your 
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judgement and explain why you draw different conclusions. It will be useful to discuss your assessment 
in the working group.  
 
At this point the policy team may try to think of ways to make implementation more feasible. Options 
do not have to be eliminated because there are obstacles to implementation. Rather, you may identify 
counter-measures that would tackle these obstacles. After all, the decision makers will decide whether 
the option is worth considering, even with foreseen obstacles in implementation.  
 
These are useful questions to raise in consultation with the people or businesses or communities or 
organizations that are affected. Some of the factors (e.g., cooperation among organizations or interest 
groups) can be considered only by consulting the relevant stakeholders.  
 
Working Table 4 summarises the analysis of the administrative impact of each option. 
 

Working Table 4: Assessing the Feasibility of Implementation 

Characteristics Do Nothing 
Option 

Option  
1 

Option 

2 

Option  

3 

Organization responsible for implementation 

 who is responsible 

 do they have the capacity/ skills/ track record 

 do they agree with the priority 

 what is needed to ensure capacity 

    

Who else is involved 

 supporting role 

 subordinated agencies 

    

Availability of human resources     

Institutional change required     

New institution/ equipment/ procedures required     

Impact on interest groups and response     

Impact on jobs     

Behavioural changes required in civil service or subordinated 
agencies 

    

Practical aspects of implementation – easy to difficult     

Impact on corruption – how serious and mitigating measures     

Other     

Section 7: Fiscal Impact Assessment 
An essential aspect of assessing the impact of each option is to estimate its cost and its impact on the 
budget.  These are two different assessments. Specific guidelines of the Ministry of Finance within Joint 
Methodology of Impact assessment should be consulted. 
 
Costs of an option include the direct costs that will be incurred by government ministries and/or by 
other organizations, such as local governments and schools, that government funds. The costs include 
wages and salaries, goods to be procured, services required for program implementation, and capital 
expenditures.  Remember that costs may not be the same in each year of implementation. There may be 
start-up costs that disappear after the program/policy is fully launched. There may be a phasing in of 
costs, so that the full or mature costs of the policy do not occur for several years. You should estimate 
the costs of each option for the current fiscal year and for each of the three following years. 
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Some of these costs may already be provided for within the ministry’s budget, or they may be new costs 
for which there is no provision.  
 
The option you are assessing may also suggest ways to raise revenue. There may be fees associated with 
a service or additional tax revenue associated with an economic development initiative.  Describe the 
revenue potential and where possible estimate the amount of revenue to be generated. 
 
The impact on the budget is a combination of the costs of the option that exceed existing budget 
allocations and the potential new revenue, over time.  
 
The fiscal impacts may be summarised in the following Table 5.  More detailed analysis of the fiscal 
impact of each option can be appended to the concept paper. 
 
 

Working Table 5: Summary of Fiscal Impact Assessment 

 

(000s euros) 

Current 
Year 

Year 2 Year 3 Year 4 

Option 1     

Option 2     

Option 3     
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PART TEN: CONSULTATION 

Section 1: Why and When to Consult8 
Consultation by governments of the public, stakeholders and experts is a fast-growing practice across 
democratic countries. Consultation will provide advice and insights that are useful for understanding 
policy issues and developing possible solutions and will help you understand and describe the impacts of 
options. Increasingly, line ministries in Slovakia will need to consider consulting experts and the public in 
the development of policy. Part Ten is an overview of the contribution that consultation can make to 
policy development. It offers some practical advice on consultation.  
 
The principal reasons for engaging in public consultation are: 

 It can broaden the range of policy alternatives and bring in new policy ideas. 

 It is a valuable and inexpensive source of data for policy-making. 

 It can be used to verify the ministry’s assumptions and analyses. 

 It highlights potential problems early on, giving the ministry an opportunity to put them right 
before the policy is adopted or legislation is passed. 

 It helps to increase democratic legitimacy and to ensure that a broad representation of interests 
is considered.  

 
There are essentially two types of consultation: 

 Consultation with experts in line ministries and in other organisations such as universities9; 

 Consultation with stakeholders and the public10 including civil society, trade unions, businesses 
and professional associations. 

 
Consultation typically occurs in two stages: 

 Consultation with key stakeholders and experts is usually undertaken at the early stages of 
policy development, to assist in clarifying the scope of the problem, in formulating objectives, 
and in identifying options and their consequences.   

 Consultation with organizations of civil society can also be useful when options and 
consequences are being formulated. 

 Wider consultation with the public at large is more commonly used at a later stage, usually after 
an option has been selected as the preferred course of action.  At this later stage, consultation is 

                                                      
8
 This section draws from Towards a reinforced culture of consultation and dialogue - General principles and 

minimum standards for consultation of interested parties by the Commission - Communication from the 

Commission, COM(2002)704 final http://ec.europa.eu/governance/docs/comm_standards_en.pdf. and Citizens as 

Partners, OECD 2001. 

http://www.oecdbookshop.org/oecd/display.asp?CID=&LANG=EN&SF1=DI&ST1=5LMQCR2KHGMN.  
9
 The European Commission and OECD countries have a long tradition of consulting interested parties on its policy 

and regulatory proposals. In order to improve its consultation processes, the European Commission adopted a set of 

General Principles and Minimum Standards for Consultation of Interested Parties. Similarly, OECD prepared a 

publication Citizens as Partners, OECD 2001. See also Communication from the Commission on the collection and 

use of expertise by the Commission: Principles and Guidelines, COM(2002)713 final. 

http://ec.europa.eu/governance/docs/comm_expertise_en.pdf.  
10

 “Those affected by European or national regulation have the right to be able to access it and understand it” 

(Mendelkern Report, 2001, p.ii). 

http://ec.europa.eu/governance/docs/comm_standards_en.pdf
http://www.oecdbookshop.org/oecd/display.asp?CID=&LANG=EN&SF1=DI&ST1=5LMQCR2KHGMN
http://ec.europa.eu/governance/docs/comm_expertise_en.pdf


 Page 46 
 

more commonly used for verification: to test the assumptions and data on which the proposal is 
based, to test its public acceptability, and particularly to check on issues of implementation. 

 
Of course, there are exceptions to this pattern. Experts, stakeholders and civil society are quite often 
also consulted at later stages of policy development.  Sometimes governments undertake public 
consultation at an early stage of policy development, while the choice of preferred option is still open.  
But for the most part, and in most countries, the common practice is to consult experts in other 
ministries and in other organizations first, and the public second. 

Section 2: Consultation with Experts  
Expertise may take many forms. It may be internal to the government or external.  It can include 
knowledge from universities or think-tanks, from international experts and from donor organizations. 
Expertise may also be obtained from the practical experience of service organisations, such as local 
governments, and from implementing institutions.  It can also come from non-governmental 
organizations and from key intended beneficiaries of the policy so that, sometimes, there is an overlap 
between experts and stakeholders. 
 
At times, experts are brought together in ad-hoc working groups. Sometimes they interact by way of 
workshops or other deliberative mechanisms. Complementary expertise may be acquired through 
engagement of contracted external consultants (from donor organizations, companies or individuals) 
who produce analysis or other types of formal documentation.  
 
From the beginning, it is important to plan the way in which experts are to be involved –  working 
groups, formal committees, workshops, consultations – based on the complexity of the subject matter. 
The scope and objective of the experts’ involvement and the issues they will address should be set out in 
a clear and transparent manner. Whenever possible, a diversity of viewpoints should be assembled. This 
diversity may result from differences in approach, different types of expertise, different institutional 
affiliations, theoretical vs. practical experience, or contrasting opinions over the assumptions underlying 
the issue.  
 
A useful practice is to maintain a record of the experts and key interest groups that are consulted. Then 
the information is available for future work. 

Section Three: Consultation with Stakeholders, Civil Society and the Public 
When consulting stakeholders, civil society and the public at large, the first step is to identify the 
stakeholders or organizations of civil society which are engaged in this issue. This involves discussions in 
the ministry and with any experts involved.  As stakeholders are identified, it is often helpful to ask them 
whether they can identify any additional stakeholders or organizations that ought to be consulted.   
 
The term stakeholder refers to an organisation, company or individual who has an interest in an issue or 
a decision being taken. Thinking of the people consulted as stakeholders or stakeholder groups helpfully 
emphasises that the people whom the government is consulting are not a uniform group but a varied 
assortment of people who have different views and interests. 
 
When the stakeholders have been identified and categorized, it can be useful to assess them according 
to their interests or to whether they will be positively or negatively affected by the proposal. This can 
assist in identifying some conflict among stakeholders, which is inevitable because a new policy is likely 
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to change how things are done or to grant new benefits to a particular group. But policy makers can 
mitigate or at least predict conflicts by considering the interests of different groups. Identifying likely 
“winners and losers” and/or likely “opposers and supporters” can assist in formulating alternatives and 
potential mitigating measures or actions. 

Section 4: Analyzing Responses 
It is difficult to offer detailed guidance on how to analyse responses, because the feedback will vary 
enormously according to the subject matter and the range of people consulted. 
 
However, the analysis is made much easier if the ministry organising the consultation identifies a 
number of key questions to be answered, and asks respondents to structure their responses as answers 
to those questions, with a final "any other issues/views?" category. Experience shows that most 
respondents will follow this format, which makes analysis much easier. 
 
Other useful guidelines when analyzing responses are:  

 Identify the main issues that people see as important (which may not be the same as the issues 
the ministry sees as important). 

 If possible, try to identify the main reasons why people reacted to the proposal as they did. 

 Focus on qualitative rather than quantitative responses. People who respond to consultation 
events are not necessarily representative of the population as a whole, so there is no point in 
striving for spurious precision (e.g. precise percentages for and against particular proposals) 
which are likely to be misleading.  The important thing is to give some approximate idea of the 
overall balance of reactions from the public, for and against (e.g. approximately half of 
respondents were in favour, one third against and the rest expressed no preference). 

 Be prepared for unexpected responses – for example those that raise issues not previously 
considered by the government.  If these raise significant or substantial points, be prepared to 
change the outline structure that you had intended for your report to reflect them. 

 Do not suppress information, or try to "bend" the responses to fit into any preconceived 
solution.  Consultation is valueless if it does not give a true picture of the views of stakeholders 
and the public. 

 
Working Table 6 suggests a format for preparing a summary assessment of the consultation, which can 
be used to inform the impact assessment of options and can be reported in the concept paper. 
 

Working Table 6: Summary of the Consultation 

Who was consulted: 

 General public 

 Experts 

 Stakeholders 

 Other  

 How was the consultation designed and managed 

 Notice and comment (number of responses) 

 Deliberative mechanisms (brief description) 

 Other 

Summary of feedback 

How the feedback was used in the final proposal 

Plans if any for future consultation 
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Follow-up to Consultation 

Once people have taken part in a consultation exercise, they will naturally want some feedback on the 
outcome. When you provide feedback, it is helpful to tell those who were consulted the overall findings 
of the consultation and explains how these findings have been taken into account. It is always a good 
idea to thank people for their participation. 
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PART ELEVEN: COMPARING OPTIONS AND FORMING A 
RECOMMENDATION 

Section 1: Compare the Options 
The final step in policy development, prior to writing the final draft of the concept paper, is to compare 
the options against each other and to determine which to recommend for approval. The purpose of this 
step is to weigh the alternative strengths and weaknesses of each option in order to conclude which is 
the most effective in achieving objectives with the fewest or least significant drawbacks. When you 
summarize the “pros and cons” of each option, you will be able to draw conclusions about which option 
stands out above the others. This is the basis for making a recommendation to government. 
 
In this step you should aim to: 

1. Consider all positive and negative effects of each option in contrast to each other, regardless 
whether they are expressed in qualitative, quantitative, or financial terms.  

2. Outline the arguments for and against each option. 
3. Make comparisons among the options with respect to overall benefits and negative 

consequences, fiscal impact and implementation feasibility. For example, one option may cost 
much more and be relatively ineffective; another option may appear to have substantial popular 
support; and a third option may have the greatest effect for the least cost. 

4. Summarize key conclusions about each option that will be carried forward to the concept paper. 
 

First, the effects of each option should be summarised by area of impact, that is, overall benefits and 
drawbacks, fiscal (budgetary) costs, and implementation feasibility.  In this summary (see Working Table 
7) the impacts should not be aggregated. Include both negative and positive consequences in each 
category beside each other.  In the “Qualitative Description” column, you should include a brief 
summary assessment of how the option is assessed in each category, both positively and negatively. 
These qualitative points summarize the important aspects of each category of consequence.  It is useful 
to add the distributional effects of the option on various groups – who would be advantaged and who 
would be disadvantaged by the proposed option. The column “Quantification” is where you would enter 
any quantitative information that has been collected – the number of people in the target population or 
the number of businesses affected, for example.  
 

Working Table 7: Summary Assessment of the Consequences of Each Option 

POLICY OPTION 1 (include no intervention option) 

Impact Areas Qualitative Description of Consequences Quantification of 
consequences Advantages Drawbacks 

Benefits (include impact 
on European integration) 

   

Distributional effects    

Fiscal impact/budgetary 
implications 

   

Administrative / 
implementation 
feasibility 

   

Other categories if    
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applicable 

Policy Option 2 

Impact Areas Qualitative Description of Consequences Quantification of 
consequences  Advantages Disadvantages 

Benefits (include impact 
on European integration) 

   

Distributional effects    

Fiscal impact/budgetary 
implications 

   

Administrative / 
implementation 
feasibility 

   

Other categories if 
applicable 

   

 

The next step is to compare the options against each other. In practise, the policy team will have made 
its assessment by this stage, because the relative advantages and disadvantages of each option emerge 
quite clearly in the course of analysis and consultation. It is still important to prepare a summary 
assessment, in order to provide decision makers with a succinct overview of the options and their 
consequences (strengths and weaknesses). This may be accomplished in a summary table (see Error! 
Reference source not found.).  
 
At this stage, the working group may find it helpful to construct scales that illustrate the way options are 
assessed in the main categories of impact. For example: 

 Meeting objectives  
o High – meets all objectives with minor drawbacks 
o Medium –meets most objectives; drawbacks can be mitigated 
o Low – meets some objectives; serious reservations from stakeholders 

 Benefits 
o High – is efficient in terms of cost and contribution to outcomes 
o Medium – is less efficient, but should contribute more to European integration 
o Low – many indirect disadvantages outweigh benefits 

 Fiscal impact  
o High – resources exist in budget; revenue potential is good 
o Medium – new cost implications; new donor funding available 
o Low – major new funding required 

 Administrative impact 
o High – intervention can be implemented by the private sector/ voluntary sector at no 

cost to government; responsible organisations are supportive 
o Medium – intervention can be implemented by ministry with little change in functions 
o Low – intervention requires start up of a new agency 

 Consultation 
o High – stakeholders are supportive 
o Medium – most stakeholders are supportive and measures exist to address concerns of 

the few 
o Low – high level of stakeholder scepticism re: proposal 
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These examples illustrate the idea of constructing a “short hand” means to convey the essence of the 
assessment reached in each area. This makes it easier to complete Error! Reference source not found. 
which summarizes the overall impact analysis. 
 
No option will have consistently high rankings. In policy development, the challenge is to identify the 
option that is able to meet objectives with the fewest disadvantages and drawbacks. But there is no 
perfect solution – only the best of a mixed lot. 

 
A convenient way to prepare an overview of all the information gathered so far is to display it in a 
“summary matrix”. A smaller version of such a matrix can also be included in the concept paper. The 
working table shows the policy options and the categories of assessment that have been applied to 
each.  In each box, put the outcome and consequences you have assessed for each option. If 
quantitative information is available, use it; otherwise, use simple statements of the estimates you have 
made. 
 

Working Table 8: Summary Assessments of Impacts 

 Option 1 – 
Do Nothing 

Option 2 Option 3 Option 4 

Attributes  
 

    

Meeting Objectives     

Benefits/drawbacks 
(including European 
integration) 

    

Fiscal impact     

Distribution of 
impacts across 
society 

    

Implementation 
feasibility including 
requirements for 
legislation 

    

 

Section 2:  Formulate a Recommendation 
The result of the comparative assessment described in Working Table 9 will be a recommendation for 
the political decision-makers. The recommendation should suggest the policy option that seems to be 
the most effective mix of policy instruments and implementation processes. The final decision about the 
option to adopt rests, however, with the political level. Political considerations may result in choosing a 
different solution to the recommended option. 
 
The wording of the recommendation should convey the essence of the selected option, which may be 
relatively simple or may be quite complex.  The recommendation should also detail the practical steps 
for implementing the selected option, with a designation of who is responsible and a time frame for 
delivery (when action will be taken). It should include advice on how the proposal is to be 
communicated to the public. If there is to be further consultation, that should be included in the 
recommendation. Costs that have been identified in the budget/MTEF should be included, as well. Box 9 
illustrates the wording of a recommendation that covers all these points. 
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Box 9. Sample Recommendation 

 
The Ministry of ___  recommends that Government: 

1. Approve the creation of a public education campaign aimed at young 
people who smoke with the objective of increasing awareness of the 
dangers associated with smoking; 

2. Approve expenditure of up to X Euros from the allocation to the 
Ministry of ___  for the preparation of the campaign; 

3. Approve expenditure of up to Y Euros from the allocation to the 
Ministry for the implementation and dissemination of the campaign 
over a period of two years; 

4. Instruct the Ministry to return to a government meeting in a month 
with the details of the public education campaign; 

5. Instruct the Ministry to seek collaboration from a donor agency to 
evaluate the effectiveness of a public education campaign; 

6. Instruct the Ministry to do additional research on the possible policy 
of banning smoking by  people under age 18, including information 
about where such bans have worked and w here they have not been 
effective, and return to a government meeting in a year with this 

information and relevant recommendations. 
 

At this stage, the policy team should review the content of policy instruments, especially draft laws, 
which are being recommended.  You should include this information in an annex to the concept paper. 
 
However, remember that complex policy issues require a two-step decision making process. This means 
that if the issue being considered is complex and contentious, there will be two (at least) discussions 
among ministers before a final decision is taken. First, decisions will be made about the content of the 
policy (all of the policy instruments involved, including law). Following a decision about the policy itself, 
the working group should prepare drafts of new laws, amendments to laws, and/or secondary 
legislation, and then return to a government for a decision on the legal instruments. In cases where 
other policy instruments are being used, the ministry may also be requested to return to a government 
meeting with additional information – see the example in Box 9 above. 
 
This approach to decision making helps government to have all the information when it is making a 
decision about policy and ensures that legal drafting reflects all the considerations that decision-makers 
have raised. It avoids having to redraft laws because fundamental policy decisions have not been taken 
before the first law was drafted. 
 
Very occasionally with complex issues, government will request the ministry to prepare additional 
information (for example on consultation or costs) and return to another government meeting in order 
to take a decision. 
 
The policy document that is used to follow up a decision on a concept paper is an explanatory note. 
Explanatory notes are described in Part Fourteen. 
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PART TWELVE: WRITING AND PRESENTING FINDINGS AND 
RECOMMENDATIONS FOR DECISION MAKING 

 
The next step is to write a concept paper that summarizes the options and analysis and makes 
recommendations. Clarity and accuracy are very important. If the specific findings and implications of 
the policy analysis cannot be readily understood, they are not going to be used.  A good report is 
measured by its quality and not by the number of pages. The decision maker should not be left guessing; 
everything needs to be clearly stated. Most importantly, the concept paper must show all the options 
considered: not just a favoured solution such as legislation. Even given all this, it is useful to keep the 
paper as short as possible, Otherwise ministers and others will be overwhelmed with material to read, 
and they won’t read it. 
 
The working tables in each part contain information that goes into the concept paper. They will make 
drafting easier in the end. A standard format is required for concept papers in order to bring consistency 
to writing them and to make reading many papers easier for decision makers.  
 

Template for a Concept Paper 

1. Introduction -- explanation of the need for a decision document, relationship to government 
priorities   

2. Background – definition and description of the main problem or commitment,  
3. Identification of objectives 
4. Options 
5. Recommended option -- key elements of proposed policy – what is involved in doing this option; 

summary of the content of the option: the target, the policy instruments, the cost, the 
administrative arrangements 

6. Other options considered –brief summaries of the other options that were assessed 
7. The consequences of options considered – a summary description of the consequences of each 

option and the comparison among them 
a. Benefits and negative consequences, including impact on European integration 
b. Fiscal/ budgetary impact of each option 
c. Administrative and implementation feasibility and effects 
d. Other costs and consequences 

8. Consultation – who was consulted (how/when) and what did they think  
9. Communication plan – how the new policy should be communicated to the public, concerned 

institutions or groups 
10. Proposed wording of the decision 
11. Annex – full fiscal impact assessment for each option 
12. Background and analysis (annex). A fuller description of the analysis, including essential facts, 

when needed. 
 

 

Evidence presented in the concept paper assists the ministry to argue the merits of its proposal. Any 
supporting documents, such as detailed analysis, expert reports or summaries of consultations, should 
be annexed. Remember to include enough information to give decision makers a clear picture of the 
issue under consideration. But guard against papers that are overly long and wordy. 
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A recommendation may be quite simple and straight forward, for a relatively simple issue. The wording 
of the recommendations should include: 

 The basic characteristics of the option/proposal (objectives/important features); 

 The policy instruments to be used; 

 The costs allocated to the MTEF/budget; 

 Who is responsible for implementation; 

 The time frame for implementation. 
 
Whether the policy document is long or short, the principles of clear writing should apply.  

1. Use plain, clear language. Remember that the readers of these documents must read many 
concept papers and they are not experts in each subject area. Explain things clearly. 

2. Avoid technical terms or terms that few people understand. When it is necessary to use a 
technical term, define it. 

3. Use charts and graphs to illustrate the main points. 
4. Keep the document as brief as possible. 
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PART THIRTEEN: COMMUNICATIONS STRATEGY 
 

Communications should be an integral part of policy thinking. If the public does not understand the 
reasoning behind a law, it may refuse to comply (e.g. laws against smoking). Or, if it does not understand 
the content of the law, it may not be able to comply (e.g. complicated administrative procedures). And 
every government needs to persuade the public of the merit of its policies. So ideally the ministry's 
communications experts should be involved in the early stages of policy development.  
 
In the final stages of decision making about a new policy, the policy team should focus very specifically 
on the communications implications of what they are recommending.  The policy team should work 
closely with the communications officers in their ministry and in government to develop a 
communications strategy that is suitable for the particular policy in the current circumstances.  
 
A communications strategy is a plan for informing people about the new policy that government has 
adopted. To prepare a communications plan, you need to identify: 

 The target – who are you communicating with? The whole population, or certain regions, or 
certain businesses? 

 The message – what is the most important information that needs to be conveyed? 

 The means of communication, for example, newspapers and radio, or TV, or meetings with the 
Minister, or individual letters. 

 The amount of effort/time/people needed to communicate 

 The problems you anticipate, which are often identified through earlier consultation. 
 
The elements in a communications strategy are very similar to those in a concept paper, and you will 
draw upon the policy work to prepare the communications plan. The strategy should include: 

 Background – how this policy and communications plan fits with the larger picture of 
government communications and priorities. 

 The target audience – which may be certain elements in the population or certain age groups or 
different villages. 

 Objectives – what you want to accomplish through communication. This could include 
awareness of new laws; compliance with regulations; awareness of services being offered, or 
agreement to participate in new institutions. 

 Messages, which should be simple and straightforward. Think about what you want the 
audience to do. Think about who is opposed or may be alienated. Give concrete and positive 
examples. Use pictures. Tell the truth. 

 
The resources needed for communication may range from staff time in the sponsoring ministry and the 
Minister’s time to meet with groups of people, to mounting a publicity campaign. As the 
communications project grows larger, there will be increasing complexities to consider and plan for. A 
draft communications strategy should be prepared for discussion at the same time as the concept paper 
is being finalized. 
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PART FOURTEEN: EXPLANATORY NOTES 

Section 1: Purpose of Explanatory Notes 
 

Explanatory notes are used in two different ways: as “stand-alone” decisions and as follow up to 
concept papers. 
 
For “stand alone” decisions, explanatory notes are policy documents that contain proposals which do 
not require options or detailed analysis. An explanatory note asks for a simple “yes or no” decision. It 
provides clear information to the government with respect to a recommended decision. 
 
Explanatory notes are also used as the second stage of decision making about complex issues. Go back 
to Figure 1 and observe that there are two stages for decision making about complex issues. The first 
stage uses a concept paper to present the policy choices including new or amended laws. The second 
stage uses an explanatory note to approve laws that have been drafted on the basis of the policy 
agreed. 
 
Guidance in preparing explanatory notes that are suitable to these different situations is presented 
below. 
 

Section 2: Explanatory Notes for Administrative Decisions 
 

Explanatory notes about administrative matters are shorter and simpler to prepare than a concept 
paper. Go back to Part Four and review the tests of impact and priority. These tests will help you to 
decide whether an explanatory note is needed for the issue and decision you are working on. In its 
annual work plan, the ministry may already have noted he subjects on which it will prepare concept 
papers and explanatory notes. 
 
Explanatory notes may be used for different types of decision. Examples of decisions that would likely 
require an explanatory note are: 

1. Approving administrative matters, such as a simple organizational change within a ministry; 
2. Issuing instructions, directions, or schedules to ministries or other public authorities; 
3. Assigning responsibilities to a ministry or other public authority; 
4. Approving a strategic plan, which would be appended to the note, and adopting steps for its 

implementation; 
 
An explanatory note must tell decision makers the relevant information about any of these types of 
issue. The title of the explanatory note should inform people about the issue and the direction being 
sought. For example: “To seek approval to transfer a function from one public authority to another”. 
 
Each explanatory note should include a clear recommendation. The wording of the recommendation 
should include: 

 The basic characteristics of the proposal – what will be done; 

 Who is responsible for implementation; 

 The time frame for implementation; 
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 The cost 
 

Each explanatory note that has financial impact or implications must also be accompanied by a 
completed Fiscal Impact Assessment form that explains the costs, the source of funding and the impact 
on the MTEF and the budget. Refer to the instructions issued by the MEF on preparing the FIA form. 
 
The explanatory note should provide a clear explanation of the issue and the decision being sought – 
what is the proposal. If the proposal is to issue instructions to ministries, include a copy of the 
instructions. If the proposal is to approve a strategic plan, summarize the contents of the plan and 
explain how it was developed. Set out the steps for implementation (which will generally require an 
action plan and additional development of specific costing). Explain the probable impact of approving or 
not approving the recommended decision. 
 
There should also be a description of how the recommendation will be implemented. It should explain 
who will implement the decision and when 
 
On occasion an explanatory note may concern an issue that requires communication. For example, 
approval of an organizational change will require communication with the people directly affected and  
may require communication with the public. The note should include the method of communicating the 
decision to the public or to the relevant organizations and/or stakeholders. 

Section 3: Explanatory Note for Draft Laws 
 

Explanatory notes will also be used to follow up the decisions taken by government on issues described 
in a longer concept paper. The two-step decision process requires that the  ministry return to a 
government meeting with the contents of a draft law for final approval. Ministries also may be asked to 
bring the details of other policy instruments (public education campaigns, communications, and/or 
program design details) for subsequent approval. A follow-up explanatory note should briefly summarize 
the issue, the option that was approved previously, the decision made by government, and the way in 
which the explanatory note complies with that decision.  
 
When the explanatory note is bringing a draft law to the government for a final decision, it should 
include a summary of the contents of the law as well as the draft of the law itself. The explanatory note 
should set out in plain language the purpose of the law and its main clauses or provisions.   
 
There should also be a description of how the recommendation will be implemented. If the explanatory 
note is a follow up to a concept paper, it will provide additional information about implementation of 
the policy instruments selected.  
 
At times, the explanatory note that is the second stage in decision making will also have financial 
implications. These will have been discussed in the original concept paper, but in the second stage there 
may be additional information. Each explanatory note that has financial impact or implications must also 
be accompanied by a completed Fiscal Impact Assessment form that explains the costs, the source of 
funding and the impact on the MTEF and the budget. Refer to the instructions issued by the MEF on 
preparing the FIA form. 
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At times an explanatory note may be required about an issue that has been the subject of consultation. 
In these situations, it is important to include a description of the consultation and the analysis or results 
of that consultation. For example, if an explanatory note is the follow up to a longer policy discussion set 
out in a concept paper, the explanatory note may describe further consultations that the ministry has 
held with relevant stakeholders and modifications to recommendations that are being suggested as a 
result of the discussions. The explanatory note should describe the consultation (who, what, when and 
how), and it should present the resulting analysis in support of the recommendations. 
 

Template for an Explanatory Note 

 
A basic template is required for explanatory notes to bring consistency the writing of policy documents 
and to assist decision makers who must read many such documents. Each explanatory note should 
include: 
 

1. Title 
2. Issue – a clear statement of the purpose of the proposal and description of the issue to be 

decided – an organizational change, administrative instructions, strategic plan or draft law 
3. A summary of the draft law – entire law is appended; alternative summary of the administrative 

change and appended details 
4. Expenditures where appropriate 
5. Explanation of the proposed decision – rationale and impact if the issue is not decided 
6. Consultation information where appropriate 
7. Recommended decision 
8. Communication information where appropriate 
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