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Preface

Mapping and advising about unwritten rules is not a new thing. Take Ma-
chiavelli. He was a fan of great monarchs. Based on careful observations, he 
provided monarchs with insight into ways in which they could rule their king-
doms and preserve their power. The methods he described in his book ‘The 
Prince’ (Il Principe) were a mixture of coping strategies (‘how-to’) and unwrit-
ten rules that applied to the level of a monarch at the time. The following is 
an example of that: 

Unwritten rule: “Every prince, no matter how strong his army may be, needs 
the favor and collaboration of his citizens. The people have to be the prince’s 
friends. The prince needs to try and win the people’s favor. This will not be 
difficult, because the people will happily put themselves under his protection. 
A prince who can count on the people’s favor has little to fear of conspiracies.”

Coping strategy: “Let others impose hard measures, but be a benefactor your-
self.”

Machiavelli made a distinction between the top segment and the people. 
He thought in terms of top-down management. But there are ministries with 
civil servants who play a role in management based on policy development. 
These civil servants have to deal with unwritten rules that affect policy devel-
opment. How can civil servants deal with those unwritten rules, when they 
want to do justice to what the ‘people’ want (bottom-up) instead of what the 
‘prince’ wants? How can the knowledge and wisdom of the people be used 
to improve the quality of policy? And how can civil servants make that possi-
ble?

For me, finding answers to these questions has been an end to a lengthy 
research journey. One that has not always been easy, but that was always ex-
tremely fascinating and highly educational. This promotion project has prov-
en to be a way not only to serve science, but to improve my own knowledge 
and skills in a domain that has interested me for many decades.

 
 
Max Herold,         
January 2017
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Summary

DEALING WITH UNWRITTEN RULES

Openness in Policy Development and related Coping Mechanisms in the 
Dutch Government

This research started with my fascination about the tension between vertical 
(government) and horizontal (governance). A lot of research has been done 
about this tension. However, the influence of unwritten rules on the degree of 
openness in policy development (horizontal) and how to deal with unwritten 
rules as a policy advisor, has never been a part of it. 

This study presupposes that the tension vertical-horizontal should be consid-
ered as a tension that cannot be changed, but can be dealt with in a clever 
way. It requires in practice specific coping strategies, which are the core of 
this research.

The study focuses primarily on policy advisors working in the ministries of So-
cial Affairs & Employment, Economy and Education, Culture & Science. These 
are ministries, which perform functions beyond the night watchman state. 
Kuiper (1992) says about the development of the government:

‘The function of the government in the nineteenth century watchman 
state was limited to defense, maintaining law and order and taking 
care of the infrastructure (water management and traffic). All other 
tasks were, in principle, seen as private initiative of individuals and so-
cietal connections. During the twentieth century the welfare state de-
veloped, in which the government considers itself responsible for the 
collective social welfare for citizens’                                          
(Kuiper, 1992: 137).

Statements in this study therefore mainly relate to the governmental domain 
of those ‘other duties’, although the impression is that the observed findings 
also relate to the traditional tasks of the night watchman state and other lev-
els of government such as municipal. The empirical evidence however, says 
something about the way national governments operate that were part of the 
development of the welfare state.

Unwritten rules, as an expression of ‘vertical’, have been studied with a vari-
ant of the method of Scott-Morgan (1995). My research focuses on hard-un-
written rules that are an expression of elements that form the heart of an or-
ganizational culture. They are hard to change, not by staff nor by leadership. 
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The many concepts that are mentioned in the literature discussing ‘horizontal 
policy development’ have been reduced in the study to the variable ‘open-
ness’ (participation level and degree of exclusion-inclusion).

The premise, that hard-unwritten rules impede openness, has been tested 
and confirmed. An important additional limitation is that this study focuses 
on coping strategies which help to get openness in policy development ac-
cepted. Not on holding a policy process open, once it has been started. The 
following conceptual model shows the relationship between the variables 
are as follows:

Scheme: Conceptual model with three core variables

The added value of this research for the public administration theory and 
research methodology is: 

• Research method 1: Adaptation of the method of unwritten rule analysis 
(Scott-Morgan, 1995). Scott-Morgan does not focus on causal relations 
(and explanations) between hard-unwritten rules and a dependent vari-
able.

• Research method 2: Systematic skill analysis using a newly developed 
method based on work study / business perspective.

• Research method 3: Hard unwritten rules and skill analysis combined is a 
new way of analyzing organizational cultures.

• Public administration theory 1: With the analyzing of hard unwritten rules 
this thesis adds a new element to the existing literature of organizational 
cultures and the tension between vertically and  horizontally.

• Public administration theory 2: A matrix and policy typology that shows 
you when a policy development approach is open or not.

• Public administration theory 3: The mismatch between hard unwritten 
rules and the degree of openness in dealing with wicked problems

Domain: tension ‘vertical’ – ‘horizontal’

Coping strategies to choose

Hard unwritten rules
Openness in policy 
development

Perception of the policy advisor

Societal complexity

‘Wicked problems’ 

Dealing effectively 
with ‘wicked 
problems’
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• Public administration theory 4: Insight in coping strategies which can 
make openness possible in policy development, from the policy advisors 
perspective.

The following key terms are used in this study:
    
• Openness 

All concepts that have to do with horizontality are reduced to a single 
measurable theoretical variable in policy development: openness, which 
has been made operational by (1) the level of participation (how actors 
participate) and (2) the degree of exclusion – inclusion (who participate).

•  Open Multi-Stakeholder Policy Development (OMSPD) 
A policy development process, containing a sufficient degree of open-
ness, is called Open Multi-Stakeholder Policy Development. 
OMSPD is about harnessing the collective knowledge / intelligence in 
a network or helping it to improve its efficacy (Roobeek, 2014). This in 
function of the quality of the policy.

• Hard written rules 
Fundamental formal aspects that determine the design of an organi-
zation. Think of generic (bureaucratic) characteristics as mandates and 
standard procedures. Mandates for example, create a top-down, hierar-
chical stratification with corresponding accountability.

• Unwritten rules 
A resultant of written rules and the manner in which management be-
haves. The result is reflected in the way both, written rules and the way 
managers behave, are interpreted by people in everyday life (Scott-Mor-
gan, 1995: 30).

• Hard-unwritten rules 
Collectively shared and recognized unwritten rules that are difficult to 
change. Unlike the definition of Scott-Morgan of unwritten rules, they 
cannot be influenced by the style of leadership.

• Coping strategy 
Principles out of which is handled (operating principles) and a structured 
set of actions for dealing with a problem or achieve a goal.

There are four research questions formulated. The starting point is in the lit-
erature about the relevance of openness in policy development and the rela-
tion to wicked problems. The first sub-research question is:
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1. Why does tackling wicked problems require openness in  
    policy development?

With the eyes of the present, the world in the 50s and 60s was more clearly 
and understandable for citizens, entrepreneurs and policy advisors. 

But the world has changed in many ways. Internet, individualization, media, 
globalization, loss of information monopolies, etc. have created a different 
type of society with changing, often higher, and perhaps more erratic and 
contradictory demands on industry and government. The world has become 
more diverse and more pluralistic as described by many authors. Among 
others by Dijstelbloem (2008), with reference to Habermas (1985), who at 
that time already spoke of a new ‘clutter ‘and complexity in society. Or Frissen 
(2002) who used the words ‘pluralism’, ‘variety’ and ‘fragmentation’.

This has led to a different playing field for public organizations which Noor-
degraaf (2004: 50) outlines with the following societal conditions: ‘Diffuse 
knowledge, individuals thinking in their own way and powerful corporations.’ 
More and more players can, if they wish, influence governmental policy 
development. Habermas (1997) argued that the complexity of the society 
makes it necessary to reconsider the relationship between the government 
and the various ‘publics’ in society (Dijstelbloem, 2008: 156; Habermas, 
1997). The revision of the relationship is reflected in policy development. In 
the solution of policy questions the mutual dependence between people 
and parties increases, in a context of decreasing validity and reliability of 
knowledge. Policy items get characteristics of ‘wicked’ problems (unstruc-
tured problems).

Dealing with wicked problems requires openness in policy development, 
says the WRR (2006) in its report ‘Learning government: A Plea for Prob-
lem-Oriented Politics’ (Dutch: De lerende overheid, een pleidooi voor prob-
leemgeoriënteerde politiek). It is desirable to ‘match’ policy development 
with a social context where more actors have influence. That desire is in 
accordance with Ashby’s Law of ‘requisite variety’ and Graves insights (see 
Annex 2). Ashby (1956) and Graves (1970) provide empirical evidence of this 
need to ‘match’. Both of these scientists show that changes in the context, in 
the direction of increasing social complexity, require a change in organiza-
tion paradigms and related methods of problem solving. Requisite variety is 
according to Hendriks:

‘An inevitable feature of the decision-making system that has to deal with 
variety and complexity, with wicked problems which are disputed both 
empirical and normative. Intensive networking among decision makers 
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and between decision makers and the environments in which they oper-
ate, are considered here as right in functional learning policy and quality 
in decision making’ 
(Hendriks, 2012: 73).

Diagram: Open Multi Stakeholder Policy Development (OMSPD)

The required openness in policy development, and its necessity, receives 
much attention in the literature. Mostly this is known as ‘interactive policy 
development’. Interactive policy development involves early engagement 
and joint development of policies with a range of stakeholders such as citi-
zens, businesses and interest groups (De Bruijn, Full Heuvelhof and In ‘t Veld, 
2002). This study uses the term openness because also ‘closeness’ is made 
visible in policy development. Openness is operationalized, in this study, in 
two sub-variables: 

Formal input Research Consulting Advising Partnerschip Delegated Power Producing together …

1. Colleagues of the own 
department

2. Expert civil servants of other 
departments

3. Professional stakeholders I: 
Usual Suspects

4. Professionele stakeholders II, 
Experts, UNusual supects

5. Chosen representatives: 
Provinces or (little) municipals. 

6. Lay stakeholders: civilians 
with a lot of interest in theme

7. Random selection of 
participants

8. Open, targeted recruitment: 
Recruitment aimed also in the 
direction subgroups that are less 
likely to participate.

9. Open self selection: Open to 
anyone who wants to participate 
in the participation process.

10. Diffuse public space

Open Multi Stakeholder 
Policy Development 

(OMSPD)

Level of              
exclusion-inclusion

Participation level

Closed Policy 
Development 

Process

Grey area

Powerful usual suspects 
are a part of a 
(tripartite) regime, 
program councils, etc.
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• Level of participation (how are the actors involved?).
• Degree of exclusion-inclusion (who is involved and who is not involved).

This research has summarized policy processes, which are open under the 
header Open Multi Stakeholder Policy Development (OMSPD). 

These are characterized by the level of consulting at the very least or beyond 
on the participation ladder. On the consultation level politicians and govern-
ment involve actors as valuable partners. Politicians, administrators and poli-
cy officials are not committed on the consultation level to the results of these 
talks. They still can decide themselves. Up the ladder / beyond there is more 
space for joint policy development. A second feature of OMSPD is that at 
least professional stakeholders who do not belong to the usual suspects are 
part of the policy development process.

If openness in policy development is needed, and hard unwritten rules affect 
the degree of openness in policy development, first hard unwritten rules 
need to be explored. It follows the second partial research question:

2. What are the hard unwritten rules policy advisors are supposed to 
follow in the organization?

If administration officials choose for OMSPD, the space available for it plays 
an important role. Does the inside of a Ministry allow the requisite openness 
in policy development for tackling wicked problems? Rules play an important 
role. March, Martin Schulz and Zhou (2000) state that:

’Organizations respond to problems and react to internal or external pres-
sures by focusing attention on existing and potential rules. The creation, 
modification, or elimination of a rule, then, is a response to events in the 
outside environment (such as new government regulations) or to events 
within the organization (such as alterations in internal government struc-
tures)’ 
(March, Martin Schulz and Zhou, 2000: cover of their book).

They establish a link between internal rules and external pressure. Internal 
rules specify how problems should be addressed in a context (outside envi-
ronment). Rules give officials therein direction. An important step in this re-
search is the focus on a particular type of rules which are the unwritten rules. 
Unwritten rules are:
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‘A logical way of acting, given the explicit formal rules and behavior of the 
management of an organization. They show the true behavior of employ-
ees and arise from the way the leadership of an organization behaves – 
their actions and their statements – as well as the way employees interpret 
written rules that are enacted or maintained’                 (Scott-Morgan, 
1995: 30).  

An important step in this research is the focus on a specific set of unwritten 
rules. This study shows the existence of hard unwritten rules that are interpre-
tations by employees of hard written rules that belong to the internal politics, 
but regardless of how leaders behaves. The latter means that these rules are 
difficult to change. 

Hard unwritten rules have a relationship with what Zuboff and Maxmin (2002: 
19), analogous to (Gersick, 1991: 19), call the ‘deep structure’ of an organiza-
tion:

Scheme: Rules and Hard Unwritten Rules

The reconstruction of (hard) unwritten rules appears to be a challenging task. 
They are not recorded on paper, but are embedded in the culture. That ne-
cessitates doing thorough in-depth interviews. These were held with policy 
advisors in the salary scales 11, 12 and 13 (multiple interviews of 1½ hours) in 
policy departments within the three selected ministries.

For this study, the method Scott-Morgan is slightly modified to obtain the 
necessary data, from the perception of respondents. Namely:

Written Rules 
(soft: easy to change / hard: difficult to change)

Unwritten Rules:
Interpretations of employees of 

written rules and behavior of 
management

Hard Unwritten Rules: 
Interpretations of hard written rules 

which are independent of 
management behavior, difficult to 

change 
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1. Eliciting what they saw as hard unwritten rules.
2. Their assessment of the impact of separate hard written rules on the level 

of participation.
3. Their estimation of the effect of specific hard unwritten rules on the de-

gree of exclusion / inclusion.
4. Their explanations for the effect of specific hard unwritten rules on partic-

ipation level and the degree of exclusion / inclusion.5. Coping strategies 
to create openness (how they thought that openness can be achieved).

To find the hard unwritten rules and the relationship with openness at least 
two interviews per interviewee were held. In the first interview, the unwritten 
rules were central. Then the focus was on finding unwritten rules in general 
and hard unwritten rules in particular. In the second interview, the relation-
ship between what the respondent perceived as main hard unwritten rules 
and openness was explored. Also respondents have been asked how ac-
cording to them a greater degree of openness could be realized looking to 
the unwritten rules they mentioned. Then, the result from the interviews in 
the first round were presented to other policy advisors; if they recognized 
these and/or if they thought something should be added. All respondents 
were asked whether they knew people who had actually managed to achieve 
openness in policy development. Of these new respondents skill analysis are 
made in phase II. This is also done through in-depth interviews.

The interviews provides a range of unwritten rules. Everyone puts them in 
their own way just because they are unwritten (see Chapter 7). Nevertheless, 
they could be reduced to a core of four hard unwritten rules by making use 
of three selection criteria. These are (1) simple counting how many times they 
are mentioned, (2) to answer invariably the question which unwritten rules 
can be seen as derivative from which other unwritten rules and (3) whether 
they are an interpretation of the main hard written rules of the Dutch govern-
ment, namely the political primacy, ministerial responsibility, the rule of trust 
and the civil loyalty. The core of four hard unwritten rules that emerged in this 
study are:

1. Remember, we have to serve the minister (and hierarchy) 
This unwritten rule shows that the focus is mainly ‘upwards’. A policy 
advisor must always remember that he is a servant, a representative of 
the minister. The unwritten rule expresses law-abidance and hierarchical 
loyalty.

2. Be visible in the direction of the hierarchy 
The essence of this unwritten rule is that, if you are not visible to the hier-
archy, doubts may arise about what you’re doing. Especially about your 
value to next-higher-ups in line and finally the minister.
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3. Get your schedule 
Delaying your time schedule with respect to a dossier, especially one 
that is important politically, is missing the momentum that you can score 
visible. 
If a policy advisor misses that momentum, the minister may suffer in pol-
itics. As a result the hierarchy within the ministry has a problem and so 
does the relevant policy advisor.

4. Your network is crucial (especially with the usual suspects) 
Managing your network, especially with the usual suspects, is important. 
Without this network, it is difficult for a policy advisor to do his work be-
cause the usual suspects have political influence. Policy development 
takes much faster shape if you talk with recognized stakeholders and not 
with others.

Looking to these hard unwritten rules, Kupchan (2012: 62) is worth men-
tioning. He speaks of a mismatch between the increasing demand for good 
governance and the ability of politicians and governments to deliver that. 
In line with his insight, it was hypothesized that hard unwritten rules impede 
openness. Then for the scientific theory, and for policy advisors in practice, 
the following sub-research question becomes important:

3. What is the mismatch between the required transparency in the poli-
cy development and the internal hard unwritten?

Hard unwritten rules make sure that not enough unusual suspects become 
part of the policy development, in the eyes of the respondents. Open policy 
development (unusual suspects involved) can yield results which the minister 
does not want, or are against the policies the hierarchy wishes. Moreover, 
they can demand external action and questions, which are not helpful to be 
visible in a positive way internally. In addition the time schedule is often tight. 
That is another reason to reduce the number of actors involved. The underly-
ing idea is that more actors ask more time. So the hard unwritten rule 4, ‘your 
network is crucial’, seems at first a call for openness, but respondents say that 
it mainly means involvement of usual suspects. Particularly with politically 
sensitive issues the usual suspects (level 3) are only involved. With parties 
that are seen as ‘More Exclusive’ (other ministries and the usual suspects), 
sometimes policy development is beyond the level of participation ‘consult’ 
going to partnership.
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Table: Effect of Hard Unwritten Rules on The Degree of Openness

The research shows, as hypothesized, that there is a mismatch between hard 
unwritten rules and the necessary openness in policy development. This is in 
line with the many literature speaks of a voltage between vertical and hori-
zontal.

HARD  
UNWRITTEN 
RULES

OPENNESS

LEVEL OF PARTICPA-
TION

LEVEL OF  
INCLUSION / EXCLUSION

Remember, we 
have to serve the 
minister (and hier-
archy)

Only consulting. In or-
der to maintain control 
over the end result.

Only the usual suspects are 
of interest. They have polit-
ical power which the minis-
ters (and hierarchy) have to 
take into account.

Be visible in the 
direction of the 
hierarchy

Only consulting in or-
der to maintain control 
over the end result, in 
line with the wishes of 
the minister and thus 
to score in a positive 
way.

A policy advisor is visible in 
a positive way to the hier-
archy as he shows that the 
usual suspects have been 
consulted.

Get your schedule

Limit to mere consult-
ing so you can more 
easily decide about 
the result yourself.

Only consultation of the 
main usual suspects. Under 
time pressure this is safe 
and responsible.

Your network is 
crucial (especially 
with the usual sus-
pects)

With key persons / in-
stitutes that affect pol-
itics and the field, the 
policy advisor has to 
go beyond consulting 
(formal and informal). 
Then partnerships are 
formed.

Bad relationships, or insuf-
ficient coordination in the 
usual suspect network may 
pose political risks for the 
minister.
Sometimes experts are 
consulted which are no 
part of the usual suspects 
for new ideas.
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Summary

By making a comparison with other literature, which unwritten rules of the 
past provides insight (among them Peter, 1985; Peter & Hull, 1969 Packard, 
1963); Parkinson, 1955), are strong indications that the hard unwritten rules 
have not changed in recent decades. They therefore express what Mintzberg 
(2010) refers to as system inertia. An additional conclusion is supported by 
this research project. The hard unwritten rules can undermine moral thinking 
and acting of civil servants. The government has a social function in which 
not only a responsible weighing of interests must take place. The govern-
ment must provide open and accurate policy information to the Parliament. 
Just as a municipal organization has to provide to the City Council. Closed 
policy networks operate more one-sided, and therefore less correct informa-
tion can be more easily presented, at the expense of tackling wicked prob-
lems. Knowledge integrity is at stake. 

Moreover, there is a tendency to hierarchical political-administrative nepo-
tism. Luyendijk (2015) offers in-depth understanding for this problem. He 
makes a distinction between immorality and a-morality as he writes:

‘A-moral does not mean bad or immoral. Amoral means that the terms 
‘good’ and ‘evil’ do not appear in discussions. We do not look if a plan is 
morally wrong, but how much ‘reputational damage’ it carries’ 
(Luyendijk, 2015: 88).

The unwritten rules sec. hinder not only openness but undermine the own 
moral and promote a-morality. This is because ‘looking upwards in the hier-
archy’ and ‘abiding’ are the most important. So what to do when openness is 
required and unwritten rules impede this? What are coping strategies to deal 
with this mismatch in practice? Therefore the central research question is:

4. What coping strategies are available to policy advisors in order to 
deal with given hard unwritten rules and make openness in policy de-
velopment possible?

Ledeneva (2001) shows that (unwritten) rules can be followed, but also can 
be used for own purposes. A policy advisor can choose one or more coping 
strategies to enable openness in policy development while connecting with 
hard unwritten rules. 

Coping strategies are analyzed in this study using a self-developed method 
based on a work analysis / scientific management perspective. A coping 
strategy (How-To) is a specific skill and in this study defined as:
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‘A structured set of actions, and underlying (operating) principles, for the 
benefit of dealing with a problem or achieving a goal.’

‘Operating Principles’, as part of a coping strategy, are underlying assump-
tions, often crucial dos and don’ts that are considered essential for the 
successful operation of a (coping) strategy. The skill analysis method for an-
alyzing coping strategies, is a technique which is helpful in making implicit 
mental knowledge processes explicit. The underlying idea is an insight of 
Miller, Galanter & Pribam:

‘Skills are normally tacit, but by careful analysis and investigation we are 
often able to discover the principles underlying them and to formulate 
verbal instructions for communicating the skills to someone else’  
(Miller, Galanter & Pribam, 1986: 143).

The author of this thesis has published the method in the Manual of Design 
Science Research (Dutch: Handboek Ontwerpgericht Wetenschappelijk 
Onderzoek), edited by Van Aken and Andriessen 
(Van Aken and Andriessen, 2012; Herold, in Van Aken and Andriessen, 2012: 
345-360).

This research shows that policy advisors have opportunities to make open-
ness in policy development possible through dealing smart with the hard 
unwritten rules. This leads to an open policy paradox:

1. Hard unwritten rules impede openness in policy development.
2. Policy advisors can respect and use the same rules to get openness ac-

cepted in the organization.

There are 62 coping strategies found. They help, separately or combined, to 
respect internal hard unwritten rules’ and make openness possible in policy 
development. The caveat here is that the coping strategies are as respon-
dents have presented them. No formal α-test (test within the organization / 
group of developers) and β-test (multiple users in everyday life) have been 
done (Magnée, Cox, & Teunisse, 2015). The coping strategies found, can be 
divided into two main categories. 
The first main category is the ‘directly-influencing coping strategies’. A poli-
cy advisor analyses, as OMSBO is desirable in his eyes, how the hierarchical 
structure can be influenced without immediately thinking of colleagues or 
engaging third parties. Then the situation, and the hierarchy, is analyzed with 
the following question in mind: ‘How can I get acceptance for openness from 
the Director-General (highest manager) as the key to the politics?’ 
The second main category is playing the game ‘via the band’. In this case 
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other individuals are used. Doing so, a distinction can be made between ‘via-
the-internal-band and ‘via-the-external-band’. A policy advisor can mobilize 
conscious internal colleagues and / or external stakeholders to exert pres-
sure on the hierarchy and political leaders to ensure openness.

The research finally showed three operating principles, which provide an un-
derlying attitude to perform (combinations of) the coping strategies success-
fully. For the detailed explanation of the operating principles (Chapter 8) the 
comments of the respondents have been used.

1. Be (policy) entrepreneurial 
Being (policy) entrepreneurial means to have guts as a policy officer, and 
to be stubborn and loyal at the same time.     
This means sticking one hand to an OMSPD approach. On the other 
hand, it means staying open to new insights. With in mind the ultimate 
goal of getting an OMSPD plan accepted, in which the relevant actors 
have been taken into consideration.

2. Be convinced of the value of OMSBO 
A policy advisor with a policy entrepreneurial attitude believes in his OM-
SPD product. That means being really convinced of the value of OMSPD. 
That it is valuable to involve parties other than the usual suspects, in poli-
cy development.  
Even though working for ministers (secretaries of state), and executing a 
‘grand policy, the importance of ‘field reality’ should be seen. Then a pol-
icy advisor finds implementation, which primarily represents the ‘hands 
and feet’ of the policy implementation, as important as the pre-shaping 
of a policy. That means for a policy advisor to develop an inherent curios-
ity about how policy works in practice.

3. Be convinced of the importance of respectful long-term relationships 
Being convinced of ones own networking qualities is important. A policy 
advisor has to build long term relationships with the policy playing field. 
The better a policy advisor succeeds in improving the quality of relation-
ships with external parties, the less chance there is for political risk. This 
means that actors have to trust the policy advisor. Improving network 
relations also means that a policy advisor is respectful towards all parties 
including unusual suspects. This means demonstrating equality between 
policy and field, without distinction of rank and position, and when deal-
ing with ‘strange ducks in the bite’. The relational key question is: ‘How 
are you as a person?’ Networks is a people business.
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Recommendations
 
Partly based on the findings of Acemoglu and Robinson (2012), it is recom-
mended to embed OMSPD institutionally within the Dutch government. 
That could be realized, for example through the creation of an Institute for 
Participatory Democracy. That is a governmental organization that periodi-
cally checks the quality and professionalism of OMSPD within government 
organizations, e.g. by means of visitations based on an Appreciative Inqui-
ry-thought (Cooperrider, 1987). This should be given a legal basis. If the 
hierarchy is asked to take care for openness, they too will ask their policy ad-
visors to make this happen. The four hard unwritten rules are then in support 
for this form of policy process innovation.  
Also Future Centers (FC) can offer a helping hand. At the Ministry of Social 
Affairs & Employment almost a decade such a Future Center has been active 
which made an effective contribution to the design and realization of more 
open approaches. Dvir, Schwartzenberg, Avni, Lettice & Webb (2006) write 
about Future Centers as follows:

’The first future center was conceptualized by Leif Edvinsson and estab-
lished by Skandia, a Swedish insurance company, in 1997 (Edvinsson, 
2003). Since then, additional public and commercial future centers have 
been created. Although little has been written on them in the literature, 
future centers are known in practice as facilitated working environments, 
which help organizations prepare for the future in a proactive, collabora-
tive and systematic way. They are used to create and apply knowledge, 
develop practical innovations, bring citizens in closer contact with govern-
ment and connect end-users with industry. They are used by government 
organizations for developing and testing citizen-centered, future-proof 
policy options with broad acceptance by stakeholders’  
(Dvir, Schwartzberg, Avni, Webb & Lettice, 2006: 111). 

A Future Center helps with practical applications and is a knowledge center 
for openness in policy development. Castelein (2011) says:

‘An FC offers organizations the option of working out of the box to work 
on important developments ... it provides for business as unusual that 
adds value to the primary process’                   
(Castelein, 2011: 25).
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Recommendations

With an FC challenging process questions for open policy development can 
be designed and executed. A policy recommendation is to consider the Min-
isterial Responsibility. Lubberding (1982) argues that this law provides the 
main guarantee to maintain the quality of democracy. However, this law also 
has to give this guarantee in increasing complex, changing social contexts.

The question in tackling wicked problems is: here the minister is responsible 
for? He is not only accountable for the results, but also for the (open) quality 
of policy development. The latter must, even if established stakeholders / 
usual suspects have trouble with it, explicitly included in the Ministerial Re-
sponsibility Act. Such a change in the law would create a huge momentum 
for openness in policy development.
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Chapter 1 Introduction

This chapter shows how the author, based on his own fascination with the ten-
sion between vertical management and horizontal management, is working 
towards a question and conceptual model, via an exploration of concept in 
literature.
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Introduction

1.1 Origin of this research

The starting point of this research is curiosity about the functioning of gov-
ernment in relation to the outside world. Curiosity because I had learned 
to think in terms of ‘bottom-up’ and ‘outside-in’, while working in a vertical 
organization. Growing up in an entrepreneurial family and working in a me-
dium-sized company, I assumed that ‘you cannot make an effective product 
without knowing the market’. For me, market exploration was more than 
science and statistics. It also included with so-called ‘(un)usual suspects’ and 
experiencing things in practice. Staying connected to where and what is ‘re-
ally’ happening. And now, I worked at a government organization where the 
own requirements took center stage. That caused friction, even in the eyes of 
the people inside the Ministry. 

In 1998, I took part in a project at the Ministry for Social Affairs and Em-
ployment (SAE), which emerged from a departmental program called ‘The 
windows open’, the aim of which was to improve the quality of legislation 
by reinforcing the contacts with the outside world. One of the characteristic 
statements at the time was: ‘No bad law will be passed here’. ‘The windows 
open’ was followed by a program ‘Relationship management’. 

A policy project in which I was involved later was aimed at evaluating a part 
of the then Social Security Act: Social Security for Self-Employed. This project 
used the so-called Klinkers Method, an interactive research-like method in 
which a large number of ‘unusual suspects’ were consulted (Klinkers, 2002). 
It was an in-depth exploration of the influence of the vertical organization on 
policy development trajectories, in particular the ones that involve an open, 
outside-in approach. I noticed a tendency on the part of the hierarchy to want 
to control the results of the open policy trajectories. I got the suspicion that 
there is a tension between open policy approaches on the one hand, and 
the way the policy directions of the Ministries normally operate. The Klinkers 
method turned out to have added value in the approach of the social secu-
rity problem, a ‘wicked problem’, in which an increasing number of actors 
play a role in a context of diminishing knowledge certainty. Later again, I was 
involved in facilitating stakeholders in the design and development of policy 
trajectories. In many cases, so-called Group Decision Rooms were used more 
than 40 times per year. In a Group Decision Room (GDR), participants answer 
questions on a laptop. The answers of all the participants are displayed anon-
ymously on their own laptops and on a big screen, allowing the participants 
to discuss the results and conduct electronic voting rounds about the input. 

The above-mentioned experienced provided be a deeper insight into what 
civil servants consider to be relevant and into the ‘do’s and don’ts’ of policy 
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development, and in dealing with external stakeholders with political influ-
ence. They are rarely excluded from the process. 

In addition, for the Learning and Development Square of the Ministries of Ed-
ucation, Culture and Science (ECS), Social Affairs and Employment (SAE) and 
Health, Welfare and Sport (HWS), I developed the Open Masterclass Outside 
In, which provided an overview of open policy development approaches. 
Since 2005, the masterclass is organized annually. One of the elements is the 
discussion of the organizational culture and its effect on openness, with the 
participants sharing comments on do’s and don’ts like: “Max, a good method, 
but my boss will not allow me to use it”. The answer to the question ‘why not’ 
was often: “There’s a chance it could yield information that is unpalatable to 
the line’ or ‘image it will produce a result that the Minister doesn’t like’. When 
the answer ‘the boss will not allow it’ was followed up, the response was al-
ways ‘That is how things are done here’.

That revealed a paradox. When a government is faced with complex issues 
involving a variety of actors, knowledge is not unambiguous (so-called ‘wick-
ed problems’) and open policy development is desirable, it frequently does 
not fit the established departmental ‘policy production processes’. I kept 
being fascinated by the question ‘How does it work exactly?’ What does 
that mean for open processes and how should civil servants deal with the 
paradox between open policy development and ‘that’s how it is done here’? 
With regard to ‘that’s how it is done here’, this research focuses on a specific 
category of so-called unwritten rules, namely hard unwritten rules, which are 
the heart of the organizational culture. They are hard to change, either by 
employees or by the leadership.

The core reasoning underlying this research can be summarized in three hy-
potheses that need to be examined:

1.	 Openness is needed in policy development to solve ‘wicked problems’; 
these are problems in which increasing numbers of actors play a role and 
where there is diminished knowledge certainty. 

2.	 Hard unwritten rules restrict openness in policy development.
3.	 There are coping strategies (How-to’s) that civil servants can use, if they 

want, to facilitate openness.
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These three hypotheses have been translated to the following research (sub)
questions:

1.	 Why does the approach to ‘wicked problems’ require open policy devel-
opment?

2.	 What are the hard unwritten rules that civil servants are expected to ob-
serve within their own organization?

3.	 What discrepancy is there between the required openness in policy de-
velopment and those internal hard unwritten rules?

The core concepts of ‘unwritten rules’, ‘openness’ and ‘coping strategies’ are 
explored and defined as a theoretical framework in chapters three through 
five. The ‘why’ of open policy development, the need for it, is answered on 
the basis of a literature review in chapter two. 

The hard unwritten rules that civil servants are expected to observe within 
their own organization and the discrepancy with required openness in policy 
development are examined empirically using a variation of the method pub-
lished by Scott-Morgan (1995), which makes it possible to detect unwritten 
rules and examine the effect they have on the level of openness. To that end, 
openness needed to be made measurable. In chapter seven, the effect of the 
hard unwritten rules we detected on the level of openness is described. 

Finally, at the core of this research, we detected and examined coping strate-
gies that answer the question as to how a civil servant can shape open policy 
development in the face of hard unwritten rules. The central research ques-
tion, which is answered in chapter eight, is:

Which coping strategies are available to civil servants to deal with hard 
unwritten rules and allow for openness in policy development?

By identifying hard unwritten rules, the aim of this study is to add a new ele-
ment to scientific literature about organizational culture and the tension be-
tween vertical and horizontal management. The coping strategies designed 
to make openness in policy development possible, given the hard unwritten 
rules, are a second addition to managerial theory formation. 

A third addition is the more exact definition of the concept of openness: 
when can we talk of openness and when can we not? 

The aim of this study is also to what the coping strategies are for civil servants 
wanting to apply open policy development, while recognizing and using the 
hard unwritten rules to match the level of openness to unstructured ‘wicked’ 
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problems, the ultimate goal being to apply open policy development where 
it should be, but is not applied due to the aforementioned tension, and thus 
reduce a discrepancy in terms of (problem-solving) policy development and 
the type of policy issue. 

1.2 Explorations in literature I: the tension between vertical – horizontal

In literature, The abovementioned paradox between ‘that’s how it’s done 
here’ and open policy development is called the tension between vertical 
and horizontal, or between ‘government’ and ‘governance’(Stoker, 1998, and 
others). In addition, governance is related to values like integrity, transparen-
cy, legitimacy, etc. (De Graaf & Huberts, 2011). To accentuate the coherence 
with horizontal approaches, I want to introduce the term knowledge integrity. 
 
    Box: Knowledge integrity

In the future, policy development approaches that are too closed (with lim-
ited interactivity) can be designated as integrity transgression. Karssing & 
Spoor (2010) describe the development of thinking about integrity in three 
phases. With integrity 1.0, the emphasis is above all on fraud and corrup-
tion. Higher civil servants are expected to be loyal to the wishes of and car-
ry out the rules that are devised by their political masters. With integrity 2.0, 
attention shifts to the administrator who has accepted responsibility and 
has to be willing to be held accountable. He has to provide open informa-
tion and show that he is operating independently. There is a lot of attention 
to issues like conflicts of interest and procurement, confidential information, 
accepting gifts, administrative expenses, declarations, credit cards (behav-
ior top). In addition, integrity is included in standard reports. Integrity 3.0 
transcends things like open information and independence, and includes 
questions like ‘Am I doing my job well?’ and ‘Am I a good civil servant?’ In 
concrete terms, it also includes open approaches to developing policy. 
How and from whom has the policy information collected? How were con-
siderations made? In a general sense: which methods and techniques are 
used with which issues and from what basic attitude?

Should integrity 3.0 become more important, the expectation is that policy 
development methods that are more closed will be marked as approaches 
in which there may be doubt about a responsible collection of information. 
For instance, has the collection of information been too one-sided, by pri-
marily only talking with the usual suspects, to allow for a balanced consid-
eration of interests? Integrity 3.0 then becomes knowledge integrity, which 
connects to the concept of knowledge democracy used by In ‘t Veld (2010) 
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and thinking about ‘democratic validity’ and the extent to which all the rele-
vant actors have been involved in the research process 
(De Bruijn & Westerhuis, 2013: 41, Anderson & Herr, 1999: 16).

The line of reasoning is that ‘wicked problems’ demand a horizontal and 
open approach to policy development (chapter 2), while civil servants are 
faced with a vertical, hierarchical organization that has a tendency to solve 
problems in a closed way. 
This creates tension and discrepancy between ‘that which requires a changed 
context’ versus ‘that which a government offers’ in terms of open prob-
lem-solving approaches. A “discrepancy between an increasing demand for 
‘good governance’ and the ability of politicians and governments to provide 
it” (Kupchan, 2012: 62). Becoming stuck in that discrepancy can have conse-
quences. Graves (1970, 1974) states that a system that does not adapt to an 
increasing environmental complexity, in terms of the way it thinks and deals 
with issues, risks succumbing to entropy. Entropy is a measurement of ‘dis-
order’. Existing thoughts and actions create such chaos that a fundamentally 
different approach is required. Failure to adopt that different approach will 
result in the death of the system. If a changing context and the associated 
issues require more open approaches, that requires a different frame of mind 
of problem-solving principles with associated skills. In appendix 2, we focus 
on the relationship between ‘context – problem-solving methods – frame of 
mind’. 

Many studies describe the tension between ‘vertical versus horizontal’ in an 
abstract sense and outline how bureaucracies should develop into network 
organizations. The underlying assumption is that the tension will be resolved 
once government bureaucracies make such a transition. But we are not there 
yet. For now, the tension is a given. Transitions face tenacious obstacles. 
Zuboff & Maxim (2002: 19) see a ‘deep structure’ that, as they argue, helps 
organizations offer resistance to change. They refer to Gersick, who states: “It 
generates a strong inertia, first to prevent the system from generating alter-
natives outside its own boundaries, then to pull any deviations that do occur 
back into line” (Zuboff & Maxim, 2002: 19; Gersick, 1991: 19). That is why a 
literature survey about transitions of bureaucracies lies outside the scope of 
the research domain ‘tension vertical – horizontal’. For those who are interest-
ed, it is include in appendix 1. 

Other studies about the tension between vertical – horizontal focuses on 
political and civil administration. Most of the work, however, including that in 
coordination with the outside world, is done by civil servants, who, with their 
files and policy work, are at the center of the tension described above. It is 
interesting to examine who, in particular, civil servants involved in policy deal 
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with the operations of vertically functioning government organizations and 
the desire to adopt a more horizontal approach in policy development. In 
this thesis, verticality is approached from bureaucratic characteristics like the 
ones described by Rainey (2009: 29):
• An authority hierarchy with supervision from higher over lower ranks.
• Demarcate (legal) areas of responsibility through rules that officially lay 

down 

rules and divide them among fixed positions and departments. 
Diefenbach & Todnem (2012) make an additional observation with regard to 
the continuity of bureaucratic characteristics in organizations:

“Despite the constant introduction and re-introduction of ‘new’ business 
concepts and change rhetorics, key principles and mechanisms of man-
agement and organization do not change: the hierarchical order of social 
relationships, the dominance of superiors, their prerogatives and privileg-
es as well as the well-functioning, obedience and tight control of subor-
dinates via all sorts of physical and virtual bureaucratic means continue 
whatever the actual change initiative (seemingly) suggests”
(Diefenback & Todnem, 2012: 4).

‘Key principles’ can be translated into hard written rules that generate hard 
unwritten rules, the core of ‘that’s how we do things here’. 

‘Key principles’ translated into hard written rules within the national gov-
ernment are ‘political primacy’, ‘ministerial responsibility’, ‘the confidence 
rule’ and ‘official loyalty’ 
(Nieuwenkamp, 2001). 

Horizontality is about involving actors in policy development and has been 
translated into one theoretical variable that needs to be made measurable: 
openness. Openness is about ‘participation level’ (how actors are involved) 
and the ‘level of exclusion-inclusion’ (who is and is not involved). Policy de-
velopment that is sufficiently open is called Open Multi Stakeholder Policy 
Development (OMSPD). What is meant by ‘sufficiently open’ is discussed 
later. Analogous to Roobeek (2014), it concerns the ambition to utilize collec-
tive knowledge/intelligence in networks and/or let it do its job as a network 
in service of the quality of policy. 
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1.3 Explorations in literature II: unwritten rule – analysis

The focus on ‘that’s how it’s done here’ crossed another personal experience 
line, in that I had also been interested in thinking about organizational cul-
tures for many years. To make the idea of ‘that’s how it’s done here’ concrete, 
culture analysis methods that describe profiles or identify general cultural 
characteristics are less suitable. Profiling methods fail to capture the culture 
of an organization accurately in the words, experiences and decisions of the 
employees. The method proposed by Scott-Morgan (1995), on the other 
hand, is able to do just that and makes it possible to map specific unwritten 
rules from the perception of civil servants themselves, in particular unwritten 
rules that determine their decisions. Initial practical experiences with the 
method of Scott-Morgan were collected in 2006, together with a colleague 
who currently is working at the Ministry of Economic Affairs, during a study 
into the organizational culture of a department within a ministry. And further 
in 2011, during a study into unwritten rules and policy quality at the Ministry 
of ECS. Scott-Morgan (1993: 1) gives the following example of an unwritten 
rule:

‘As an Englishman, I had this lesson brought forcibly home the first time 
I tried driving a car in Boston. The driver’s manual says that when you get 
to a rotary the cars already on the rotary have the right of way. I’m sup-
posed to slow down, wait my turn, and merge courteously with the flow 
of traffic. I tried that, and I never got onto the rotary. The unwritten rule of 
the road in Boston says that when entering a rotary, you avoid eye contact 
and speed up. You don’t wait your turn, because it’s nobody’s turn. And 
you try to shoot ahead of the cars already on the rotary before they can 
either shoot ahead of you or crash into you. So if I want to be pragmatic 
and get onto that rotary, I need to understand the unwritten rules.’

A written rule like ‘the cars already on the rotary have the right of way’ in ev-
eryday traffic leads to the following unwritten rule:

‘You avoid eye contact and speed up. You don’t wait your turn, because 
it’s nobody’s turn. And you try to shoot ahead of the cars already on the 
rotary before they can either shoot ahead of you or crash into you.’
(Scott-Morgan, 1993: 1).

According to Scott-Morgan (1993: 1), organizations have their own unwritten 
rules:

’We all know that corporations also have unwritten rules. And if you’re be-
hind the wheel of a corporation, it pays to understand its unwritten rules. 
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Knowing the Rules of the Game is another way to be street smart about 
your business. In fact, every CEO I’ve met has had an intuitive grasp of the 
unwritten rules of his or her organization. You can’t get to the top without 
understanding the unwritten rules.’

March (2010) calls unwritten rules ‘informal rules’ and describes their rela-
tionship with written rules as follows:

‘Routines, procedures, conventions, roles, strategies, organizational forms, 
and technologies around which political activity is constructed. We also 
mean the believes, codes, paradigms, cultures, and knowledge that sur-
round, support, elaborate and contradicts those roles and routines …… 
Rules are codified to some extent but the codification is often incom-
plete.’  
(March, 2010: 22).

Scott-Morgan (1993: 33) gives an example of an unwritten organizational rule 
that follows from a written rule. The written rule is ‘to become a top manager, 
you need to have experience in various positions within the company (prod-
uct development requires a helicopter view’. An unwritten rule that can follow 
from this is: ‘To get to the top, you need to change jobs as often as you can: 
go job-hopping’.

According to Scott-Morgan (1995), unwritten rules match the internal politics 
of an organization and often start with the way leadership behaves. Unwrit-
ten rules are the result of written rules and the way leadership behaves. The 
result is expresses itself in the way in which the rules that an organization’s 
management devises are interpreted and implemented by employees in ev-
eryday practice (Scott-Morgan, 1995: 30).

There is something to be said against this perspective. Employees make 
comments like ‘Ministers are passing ships’, that refer to unwritten rules that, 
contrary to what Scott-Morgan (1995) claims, do not depend on what man-
agement does. These unwritten rules are robust and underlying. Managers 
have no influence on them. It was in this direction that remarks at a ministerial 
culture change process pointed, like: ‘We have discussed the items of the 
culture agenda, now we can get back to work’. In addition, it can be observed 
that, if one manager prefers behavior A, and the next manager prefers be-
havior B, people changed their behavior accordingly. ‘Do what your man-
ager wants’ is a basic unwritten rule that does not depend on the person in 
charge. This is in line with a comment found in literature that points to a simi-
lar fundamental (hard) unwritten rule:
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‘The President does not want ‘yes men’ and ‘yes women’ around him. 
When he says no, we all say no”

Statement from Elisabeth Dole, assistant of President Ronald Reagan (Peter, 
1985: 77).

Many studies confirm the suspicion of (deeper) unwritten rules, as shown in 
the literature overview presented below about (1) departmental cultures, (2) 
top management and (3) civil servants implementing policies.

Re 1. Practical characteristics Dutch departmental cultures

Relationship politics – media – civil service

In the ‘Nieuwspoort Code’, Luydendijk (2010) describes an interesting aspect 
of political-administrative culture, namely the existence of an informal code 
or unwritten rule about how journalists, Members of Parliament, lobbyists 
and (top) civil servants meet and share information. 

In ‘t Veld (2010) states that the disappearance of dominant and consistent 
ideologies turns political parties into economic actors, whose main aim is 
to get as many votes as possible at the next elections, making personalities 
rather than programs the main distinguishing feature of the political party. 
Personalities that are ‘sold’ via the mass media. The media need politicians 
for a news production that gives them a competitive edge. 

Structural mutual dependence between politicians and media, as In ‘t Veld 
(2010) indicates, has thus become a feature of our society. 

Teisman (2005) points to the reward and assessment regimes in the public 
domain, including politicians being rewarded for the share they manage to 
acquire of the state’s treasury in favor of the administrative organization. The 
number of new rules that a cabinet member manages to pass through Par-
liament also plays a role in the competition with other Ministries. As Teisman 
(2005) indicates, cabinet members are rewarded for shielding and divisive 
behavior. The studies suspect the existence of unwritten rules (without using 
that term) in the political circuit. Unwritten rules for civil servants and the rela-
tionship with openness are not described. 



Chapter 1

44

The inside: the practice of Dutch cultures

Literature on Dutch departmental cultures describes their practical character-
istics (Hakvoort & Heer, 1994; Veenswijk, 1996). Additional studies focus on 
the internal processes inside specific Ministries. Metze (2010) writes about 
the state of affairs inside Department of Waterways and Public Works, which 
is part of the Ministry of Infrastructure and Environment. Other authors use 
the term ‘office politics’, a term that can be used to describe a certain type of 
unwritten rules that involve the interests of Ministries. Korsten (1999: 5), refer-
ring to Rosenthal, Geveke & In ‘t Veld (1994: 309), describes them as follows:

‘If services within a government organization surrounding a policy issue 
or complex compete with each other from different positions and inter-
ests, and also have a different perception of an issue and may possible 
desire a different direction for solutions, the term office politics is some-
times used. Office politics involves the competition of interests in the civil 
service machine, which is expressed in the political processes and behav-
iors initiated by civil servants and institutions’.

Re 2. Top Management

The way Dutch top civil servants operate

There are culture studies into the way Dutch top civil servants operate. 
Nieuwenkamp (2001) examined the relationship between ministers and top 
civil servants at Ministries, and the associated sensitivities. He started from 
certain standards of the democratic state, to wit ‘political primacy’, ‘ministerial 
responsibility’, the ‘rule of trust’ and ‘civil loyalty’. He also mentions Article 
125a of the Civil Service Act, which states: 

‘… that the execution of the right of freedom of speech must not lead to a 
situation whereby a good execution of his tasks or the proper functioning 
of the public service, insofar as related to the execution of his tasks, would 
not in all reason be ensured’
(Nieuwenkamp 2001: 111).

Nieuwenkamp (2001: 112) describes the tension between these standards 
and the actual situation and refers to Noordegraaf (2000: 198), who 
encountered top managers who see it as their duty to protect the Minister 
from negative media exposure, and to that end facilitating positive media 
exposure to create an image of success.
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Noordegraaf (2000, 2004) examined managers based on the following 
questions:

• How do public managers allocate attention (actor attendance, actor atten-
tion, issue attention) amidst ambiguity?

• What rules to they follow?
• What mental maps do they have?

(Noordegraaf, 2000: 259)

Noordegraaf (2000: 259) draws the conclusion that public managers manage 
‘issue flows’ in political arenas, observing that there are ‘major problems’ with 
different interpretations. These interpretations cannot be prioritized on the 
basis of objective facts. There is a ‘conceptual struggle over labels’.

Furthermore, he observed that the work of the managers is led from meet-
ings and paper and that their work is driven by ‘politics, incidents and public-
ity’. Managing issues in an ambiguous context takes place through the pro-
duction of written or spoken texts (Noordegraaf, 2000: 261-263).

Management styles and horizontal (open) approaches

Management styles have been studied in relation to interactive (open) ap-
proaches. Within the framework of this thesis, a management style can be 
seen, in accordance with the insights of Pröpper & Steenbeek (1999), as the 
way in which management is given shape in terms of the level of participa-
tion (or: openness). Management styles are a ‘continuum from interactive to 
non-interactive styles’ (Klok, 2009). The authors themselves have the follow-
ing to say: 

‘Interactive policy (or: horizontal approaches) can be seen as a certain 
style of management, a way in which government interacts with target 
groups of policy and with possible (other) initiators’
(Klok, 2009; Pröpper and Steenbeek, 1999: 50).

Edelenbos, Teisman & Reudink (2003), based on Pröpper & Steenbeek 
(1999: 52-53), mention four management styles:

1.	 Facilitating: Management provides support (time, money, expertise, ma-
terial resources).

2.	 Cooperative: Management works together with other parties on the ba-
sis of equality.

3.	 Delegating: Management authorizes participants to make decisions or 
implement policy within certain parameters.
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4.	 Participation: Management openly asks for advice, with room for discus-
sion and input. Participants can indicate their own problem definition 
and proposed solution.

Whereas Pröpper & Steenbeek (1999) emphasize management and its style 
with regard to the organization and external actors, Tops places management 
within a broader coalition of actors, and speaks of a regime, with reference to 
the regime theory proposed by Stone (1989). A regime is:

‘A working coalition of political and non-political actors between whom 
there is a hierarchical relationship’
(Tops, 2007: 8; Stone, 1989).

Actors are seen as:

‘Part of a complex network that is characterized by fragmentation, a lack 
of consensus and mutual dependence’
(Tops, 2007: 22).

A regime has the following characteristics:

‘informal (there is no hierarchical structure), relatively stable and long-
lasting (regime partners try to organize long-term relationships and 
are not focused solely on short-term gains), a coalition of actors (who 
maintain their autonomy, while recognizing their mutual dependence) 
with parties that usually have an institutional basis (they have their own 
domain of ‘authority’).
(Tops, 2004: 5)

In this theory, the organization of management capacity is not presupposed, 
but ‘has to be created and maintained’ (Tops, 2007: 23).

Actors can include professional organizations with which strong ties are 
maintained in policy development, professional organizations that are some-
what further removed from policy and, of course, citizens themselves, for 
whom there is little attention in classic regime theory (Tops, 2007: 27). How-
ever, according to Tops (2007: 28), referring to Bang (2002a, 2002b), public 
organizations:

‘… are no longer able to manage and control their environment with only 
their own resources. They are increasingly dependent on the everyday 
knowledge and the direct involvement of citizens’
(Tops, 2007: 28; Bang, 2002a, 2002b).
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An ‘executive-centered’ regime manages on the basis of authority, a ‘net-
work-centered’ regime on the basis of policy networks (Tops, 2007: 26). Tops 
(2007) draws a second distinction on the basis of ‘policy management’ and 
‘frontline management’, which connects to the discussions about horizontal 
approaches. Policy management is political management, aimed at control 
and accountability. There is a design logic. Frontline management is based 
on ‘the work itself’, the ‘primary process’ or the ‘public’ work floor. Here, there 
is an action logic (Tops, 2007: 36). Studies on management styles shed addi-
tional light on what managers can do to stimulate openness in policy devel-
opment, on ‘managing with open approaches’.

Re 3. Executive civil servants

For management by executive civil servants, De Jong et al. (2008) refer to 
studies by Crozier (1964) and Lipsky (1984), which show how executive civil 
servants, at the counter or behand the front door, implement policy in every-
day practice. Crozier (1964) shows that rules and guidelines that are meant to 
manage individual civil servants, become typical behavioral strategies. 

‘Ritualism’ is a behavioral strategy in which civil servants impose rules and 
guidelines on reality to make it fit the boundaries of the rules (which are not 
subject to discussion). ‘Retreatism’ is a behavioral strategy in which civil ser-
vants shut off the outside world (De Jong et al., 2008; Crozier, 1961). ‘Profil-
ing’ is a behavioral strategy to categorize people quickly into rules and target 
groups as seen from the civil servant’s own service with associated rules. 
‘Creaming’ is selecting customers with whom one can score quickly and easi-
ly (De Jong et al., 2008; Lipsky, 1984).

Looking at the literature review presented above, it is striking to see that a 
mix of unwritten rules, codes and coping (behavioral) strategies are used in-
terchangeably, making it impossible to answer the question as to which hard 
unwritten rules apply to civil servants in their daily work, or what their effect 
is on (the level) of openness in policy development civil servants choose. 
Research question three focuses on the discrepancy between the required 
openness in policy development and the internal hard unwritten rules. The 
underlying hypothesis is that hard unwritten rules restrict openness in policy 
development. To be able to examine that, we have to be able to measure 
openness in concrete terms. When can we speak of openness and when not?
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In studies about open processes, there are three themes that regularly ap-
pear:

• How are actors involved, expressed in participation levels.
• Who is (and is not) involved in policy development.
• The transparency of the policy development process itself.

With regard to ‘how actors are involved’, various participation ladders have 
been developed by Arnstein (1969), Schiphorst (Veen, 2005) and Edelenbos 
(2005b). A combination of these ladders results in the participation ladder 
presented below, which was used as ordinal measuring tool in this study. An 
expanded version, with the various levels of three participation ladders jux-
taposed, is included in the appendix. Table 1 contains all the levels that are 
mentioned in the three participation ladders. To make the question ‘who is 
involved’ measurable, the included-excluded scale by Fung (2006) provides 
enough direction. That scale is used in this study as a second measurement 
for openness. We diverged slightly from Fung and have described levels 3, 4 
and 5 from a departmental perception. See table 2.

With the axes ‘how’ and ‘who’, openness in policy development can be mea-
sured concretely. In closed policy development, Ministries themselves decide 
what happens (level of actor participation), involving only the usual suspects 
(who). The result is an exclusive network. 

Policy development is open when it meets two criteria in at least one of the 
policy development phases (preferably as early as possible):

• On the participation ladder, the consultation level (4) or higher.
• On the inclusive-exclusive scale, level 4 (professional stakeholders, Un-

usual suspects) or higher.

Literature mentions transparency of policy development as a third import-
ant issue regarding open policy development. Transparency has not been 
included as a research variable, based on the assumption that a policy devel-
opment that is open in terms of ‘how’ and ‘who’ is automatically transparent. 
The higher the level of equality between actors in the policy development, 
the clearer the set-up of the process itself will be to the parties involved and 
how they can influence the process and content. 

Literature talks about involving unusual suspects at an early stage in open 
policy development. It is a hard condition for an open approach. That implies 
that these actors ‘are allowed’ to participate in policy development (broad in-
clusion). This presupposition is not self-evident in open policy development. 
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Table 1: Overall Participation ladder: participation levels and descrip-
tions

Participation 
level Descriptions

1 Informing Politicians and government set the decision-making agenda 
and inform the parties involved. No further communication.

2 Formal in-
put

At the end of the policy process, stakeholders can respond 
to proposed policy decisions. Decision-makers display try to 
‘convert’.

3 Research Especially through questionnaires, neighborhood/actor 
meetings and public hearings.

4 Consulta-
tion

Politicians and government set policy agenda, but consult 
parties involved in policy development. Politicians are not 
committed to outcomes talks.

5 Advice

Politicians and government in principle determine policy 
agenda, but allow parties involved to point out problems 
and formulate policy solutions. Politicians are in principle 
committed to results of the policy development, but can de-
viate when making decisions.

6 Partnership
Actors and civil servants shape part of or overall policy 
together. Actors are part of program councils, planning 
committees and processes. Ground rules are laid out and 
observed.

7 Delegated 
power

Actors involved hold the main cards to make the policy pro-
gram successful. In case of disagreements, politicians and 
government start a negotiation process.

8 Joint pro-
duction

Within a framework, the policy-maker gives responsibility for 
both the development process and the content of policy/
plans to external stakeholders.

9 Joint deci-
sions 

Politicians and government leave policy development and 
decision-making to stakeholders. Politicians accept pro-
posed policy solutions as binding.

10 Free market No intervention from government.
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Table 2: Exclusive-inclusive (After Fung, 2006).

Exclusive 
Inclusive Who to involve in policy development?

More ex-
clusive 1. Fellow civil servants of one’s own Ministry.

  2. Experts from other ministries.

  3. Professional stakeholders I: Usual suspects (officially recognized 
stakeholders). 

  4. Professional stakeholders II: Experts who are not aiming the min-
istries’ usual suspects. 

  5. Elected representatives: Political representatives of province and 
small municipalities. 

  6. Lay stakeholders: Unpaid citizens with a deep interest in a certain 
policy area. 

  7. Random selection of participants.

  8. Open, focused selection: Focused selection, including subgroups 
who have a lower tendency to participate. 

  9. Open self-selection: Open to anyone who wants to take part in 
the participation process. 

More in-
clusive

10. Diffuse public space: mass media, organizations not directly 
involved in policy, informal meetings. 

Literature on openness presupposes a relationship between the level of 
openness and integrity. In the future, overly closed policy development ap-
proaches can possibly be designated as lacking integrity, because a closed 
approach makes the information to be provided one-sided and incomplete. 
The insights provided in this thesis regarding open policy development are 
aimed at preventing this one-sidedness and incompleteness.
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1.4 Explorations in literature IV: coping strategies

As mentioned, literature provides no insight into what civil servants do to re-
alize open approaches in policy developments involving ‘wicked problems’, 
given the (hard) unwritten rules under which they have to operate.
This question became relevant for me via a third area of personal experience. 
As an organizational consultant, I was involved in knowledge management 
and knowledge processes, in particular the question: ‘How can implicit 
knowledge be made explicit?’ A systematic analytical technique of the
mental knowledge processes of civil servants (in other words: coping strate-
gies) was lacking. I have designed a skill analysis method based on the man-
agerial labor analysis, which uses the method proposed by Gilbreth (1917), 
who combined the analysis of physical/manual processes with the organiza-
tion of the workplace and Taylor’s stopwatch. Gilbreth introduced the (micro-)
movement analysis, with which hand movements and the order in which they 
occur can be recorded in detail. That made it possible to eliminate inefficient 
and redundant movements and increase the efficiency in physical actions. 
My skill analysis method is based on an insight by Miller, Galanter & Pribam, 
which emphasizes making implicit knowledge explicit:

‘Skills are normally tacit, but by careful analysis and investigation we are 
often able to discover the principles underlying them and to formulate 
verbal instructions for communicating the skills to someone else’
(Miller, Galanter & Pribam, 1986: 143).

They conducted psychological research and argued (as an axiom) that be-
havior is organized hierarchically and can be divided into a plan that contains 
a goal and a hierarchy and order of (sets of) instructions. In it (or below it) are 
strategies and tactics. That entirety is part of the mental image or reality of a 
person carrying out a certain action (Miller, Galanter & Pribam, 1986: 17-19). 
A concrete execution of a plan possesses a TOTE (Test-Operate-Test-Exit), a 
cybernetic mechanism whereby each action (operate) and the feedback (test) 
is analyzed to get closer (exit) to the desired goal (Miller, Galanter & Pribam: 
1986: 27),

Analogous to Gilbreth, and using TOTE, mental skill knowledge can be made 
explicit. The method has been published (Herold, in Van Aken and Andries-
sen (eds.), 2012: 345-360). See also Chapter 5 of this thesis1.
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1.5 Central research question and sub-questions

Surrounding the three central variables of this research, to wit hard unwrit-
ten rules (vertical), openness (horizontal) and coping strategies (handling), 
three sub-questions and a central research question were formulated. The 
sub-questions are:
1.	 Why does the approach to ‘wicked problems’ require open policy devel-

opment?
2.	 What are the hard unwritten rules that civil servants are expected to follow 

in their own organization?
3.	 What discrepancy is there between the required openness in policy de-

velopment and the internal hard unwritten rules?

The central research question is:

What coping strategies are available to civil servants to deal with unwritten 
rules and allow for openness in policy development?

The three central variables have been defined as follows:

• Openness 
 Concepts that have to do with horizontality have been reduced to one 

theoretical variable to be made measurable in policy development itself: 
openness. This has been operationalized via the participation level (how 
actors participate) and the level of exclusion – inclusion (who participate).

• Hard unwritten rules
 Collectively shared and recognized rules in an organization that are hard 

to change. They can be seen as interpretations of fundamental written 
rules by employees and, contrary to the definition of Scott-Morgan, are 
not in part determined by leadership style.

• Coping strategies
 Principles on the basis of which people operate (operational principles) 

and associated structured sets of actions designed for dealing with a 
problem or achieving a goal. 

The words ‘allow for’ in the central research question signify: getting open-
ness accepted in policy development by the vertical line. For the conceptual 
model, see the diagram. 

1 Prior to this research, the skill analysis method was demonstrated tot wo scientists, who 
considered the interview protocol useful and valid for the analysis of coping strategies.
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Diagram 1: Conceptual model with three core variables

1.6 Structure of the thesis 

In the next chapter, the research question is discussed: ‘Why does the ap-
proach to ‘wicked problems’ require open policy development?’. Next, the 
theoretical framework is addressed. The variables ‘openness’, ‘unwritten ru-
les’ and ‘coping strategies’ are discussed in Chapters 3, 4 and 5 respectively. 
In Chapter 6, we take a closer look at the research method, the target group 
of the research, the research philosophy, the way the research results were 
analyzed, and the validity, reliability and generalizability (external validity) of 
the results.

Chapters 7 and 8 contain the research results. The effect of hard unwritten 
rules on openness in policy development is discussed in Chapter 7, the an-
swer to the central research question in Chapter 8. Finally, the conclusions 
are presented in Chapter 9, with recommendations on how to implement the 
results in the afterword.
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Cahpter 2 The relationship ‘wicked problems’ – openness – governance

The first sub-question of this research is: ‘Why does the approach to ‘wicked 
problems’ require open policy development?’

To answer that question, this chapter explores social changes and their con-
sequences for the policy issue (problem). Paragraph 2.1 discusses the new 
reality of lack of clarity, complexity, ‘wicked’ or even ‘super-wicked problems’ 
and multiple rationality. Paragraph 2.2 addresses the shift from government 
as an organization (government) towards a combination of organizations and 
stakeholder (government). Paragraph 2.3 shows the shift towards chains and 
networks and horizontal methods in the private sector.

The dominant thinking is that these changes encourage more open policy 
processes. In paragraph 2.4, I show that government is unwilling to accept a 
secondary role in a governance system without putting up a fight. Govern-
ment ‘fights’ back and it does so through internal rules, often hard rules, legit-
imized by concepts like ministerial responsibility and political primacy. That is 
a prelude to the hard unwritten rules that occupy a central place in this thesis. 
In paragraph 2.5, I explore the instruments civil servants use to deal with this 
situation, as a prelude to the coping strategies that occupy a central position 
in this thesis. Paragraph 2.6 contains a summary of this chapter.
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2.1 The new obscurity

The world, which, in the 1950’s and 1960’s, seemed fairly clear to the average 
citizen, company and civil servant, has changed. The Internet, individual-
ization, media, globalization, the loss of information monopolies, etc., have 
created a society with changing demands on business and government. 
Dijstelbloem (2008) refers to Habernas (1985), who spoke of a ‘new lack of 
clarity’ and complexity in society. Frissen (2002) talks about the changing 
context using words like pluralism, variety and fragmentation. Bekkers (2007) 
speaks of ‘fragmentation’ and draws a distinction between a structural and 
a politico-cultural dimension. When he talks about structural fragmentation, 
Bekkers (2007) refers to an increasing number of organizations and stake-
holders. The relatively autonomous stakeholders embody partial rationalities 
and perspectives on reality. The politico-cultural dimension involves process 
of depillarization, individualization and loss of ideology, which affect the role 
that institutions play with regard to the transfer of values and the organization 
of the public domain. They create a clash of reference frameworks. Politi-
co-cultural fragmentation

‘is also connected to the meaning of values in our society, the way these 
values are mobilized and translated into political controversies, and are 
used as decision-making criteria’
(Bekkers, 2007: 33).

This creates a playing field for public organizations, which Noordegraaf 
(2004: 50) outlines with three conditions: ‘diffuse knowledge, headstrong cit-
izens and powerful companies.’ Although more actors could influence policy 
development, should they wish to do so, they do not control the end results, 
as argued by In ‘t Veld (2010), referring to Zygmunt Bauman, who, in ‘Soci-
ety Under Siege’ (2002), comments that, as a result of the increased global 
interdependencies, everyone can create possible butterfly storm effects, but 
that, on the other hand, we have above all been reduced to bystanders. A 
bystander is a spectator who watches from the sidelines. But it is not just that. 
It goes further. We are no longer just bystanders, but also participants in that 
world with its increased interdependencies. It is the fairway, the context in 
which we live. As far as governments and civil servants are concerned, that 
means that they can no longer design and govern society from ‘above’ and 
in a ‘distant’ way. They stand in the middle of the fairway, with all its dynamic 
currents and whims.
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2.1.1 The shift from complicated to complex society

Sargut & McGrath (2012: 45) see a development ‘from complicated to 
complex social systems’. Complicated systems have moving parts that 
interact a lot, but that have a knowable and known pattern, allowing 
researchers and other observers to make accurate predictions about how the 
system behaves. 

That is no longer the case with complex systems, which contain functions that 
may function according to certain patterns, but whose interactions change 
continuously. Complex systems have the following characteristics (Sargut & 
McGrath, 2012: 47):

• Unpredictable with regard to what happens when different parts of the 
context interact. The same starting conditions can lead to different re-
sults.

• Apparently simple acts can have unexpected consequences.
• Managers are no longer able to cognitively comprehend all aspects of 

‘the business’, but find it hard to acknowledge their own cognitive limita-
tions. 

• Rare events can become more significant and occur more frequently 
than people think compared to regular events.

Taleb (2012: 4) complements Sargut & McGrath (2012) and In ‘t Veld (2010). 
He identifies two characteristics of complex systems:

• Countless mutual dependencies that are hard to detect.
• Non-linear reactions.

Bekkers (2007) refers to Van Gunsteren and Van Ruyven (1993), who called 
this phenomenon TUS: The Unknown Society. There is ‘information overload’, 
because the quantity of information that politicians, citizens, civil servants 
and administrators have to deal with has increased exponentially. The result 
is a structural rationality shortage. The cognitive abilities of people and orga-
nizations to fathom the complexity and then take targeted action are by defi-
nition insufficient (Bekkers, 2007; Luhmann, 1984).

2.1.2 Complex, unstructured ‘wicked’ problems as the norm

A second idea is that complex societies have complex problems, which are 
different from complicated problems. Complicated problems can be dissect-
ed and structured into causal diagrams and schematics, after which targeted 
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solutions can be devised. It is possible, by taking the time to study complicat-
ed problems, to understand their inner workings and composition, creating 
indisputable expert knowledge of the logic contained in the problems, pat-
terns and solutions involved. 

Complex problems are different. Although it may be possible to determine 
the starting conditions, the consequences are unclear. Rittel and Webbers 
(1973) conclude that many social problems cannot be solved and tackled 
through linear analysis. They called them unstructured ‘wicked problems’, in 
contrast to what they called ‘tame problems’. The transition towards complex 
problems crosses a boundary where no individual person, or organization, is 
able to comprehend the problem on their own (Sarguth & McGrath, 2012).

Tame problems are the same as what Sargut & McGrath (2012) call compli-
cated problems. Although they are technically complex, they can be defined 
and structured. It is still possible to devise and implement a targeted effec-
tive solution. That is to a lesser extent the case for ‘unstructured’ problems, 
which are harder to define. Problem descriptions that are proposed involve 
partial sub-aspects (Australian Public Service Commission, 2007). None of 
the descriptions is the complete problem description. 

When the number of stakeholders increases, it is to be expected that there 
will be less consensus about values. Schön & Rein (1994) speak of a ‘intracta-
ble policy controversy’. 
Differences in values, from which actors approach an issue, lead to a differ-
ence in explanations and solutions. To characterize unstructured problems, 
we compared the findings of Rittel and Webbers (1973: 161-167), Schön & 
Rein (1994) and the Australian Public Service Commission (2007) (Appendix 
3), which has provided the insight that unstructured problems can be ex-
pressed on two dimensions:

Knowledge:
• The problem cannot be described clearly.
 It is complex and ‘the boundaries of the problem are diffuse, so it can 

hardly be separated from other problems’ (Hisschemöller & Hoppe, 
1995: 43).

• It is not exactly clear what relevant knowledge is.
• There are no clear directions for solutions.
 
Stakeholders:
• There are many stakeholders.
• The stakeholders have different standards and values, and think differ-

ently about means and ends.
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According to the Australian Public Service Commission (2007), the practice 
of many policy problems is situated on a continuum between structured 
and unstructured problems. The division into four categories by Van Heffen 
(1993), translated into a table by Hisschemöller, visualizes the continuum. 
Some problems move along this continuum over time.

Table 3: Types of policy problems (Hisschemöller, 1993: 253; Hiss-
chemöller & Hoppe, 1995; 44)

Ja Nee

Yes Structured problems Averagely structured 
problems/goal concensus

No Averagely structured 
problems Unstructured problems

Consensus about 
values and norms

Certainty of knowledge

Box: Super-wicked problems

Metze & Turnhout (2014: 4) point out that recent literature talks about 
super-wicked problems. These add four elements to the division by Hiss-
chemöller (1993, 1995):
• Transcend disciplinary, territorial and administrative boundaries, as a  

result of which there are no authorities to address the problems.
• Are tenacious, because they are stuck in systems that are difficult to 

change.
• Have a time dilemma and the need to solve them is high, while at the 

same time providing lots of stimuli to postpone measures.
• It is not possible to define the problems precisely, never mind ap-

proaching them in innovative ways.
It is with these elements that face civil servants applying open policy ap-
proaches in practice. Administrative boundaries, authority and problem 
definitions have to do with mandates and responsibilities. Time dilemmas 
on the one hand point to urgency and, on the other hand, to political risks 
regarding certain social problems. If a politician tries to tackle them, he can 
get into trouble. For instance because unpopular measures have to be tak-
en. As a result, a problem can be parked.

2.1.3 Complexity and opacity 

Non-linear responses in the case of complex systems cast doubt on the con-
cept of cause. Causes are almost impossible to detect or define (Taleb, 2012: 
53). Or, as Taleb formulates it:

Yes No
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‘In a complex system, it is simply impossible to determine causal relation-
ships. There is a causal opacity, which means that it is hard to detect an 
arrow from cause to effect. As a result, many conventional analytical sys-
tems and standard logics cannot be used’
(Taleb, 2012: 54).

Where Taleb (2012) speaks of causal opacity, In ‘t Veld (2010) detects a prob-
lem for science when he states that causality as a cause-effect relationship 
and generally valid causal relationships fall short as explanation of or support 
for social dynamics. In his view, in addition to causality, dialectics, reflexivity 
and serendipity also play a major role.

• Dialectics
 Each change starts with an impulse or starting point that already contains 

the opposite starting point. As the impulse becomes change, the oppo-
site force already gains momentum. 

• Reflexivity
 Acquiring knowledge, learning from it and changing ones behavior as a 

result, immediately making the knowledge in question potentially obso-
lete.

• Serendipity
 Being alert to what comes along; ‘seizing the coincidence’ and doing so 

successfully. This is an intuitive method, not a cognitive notion.
 It involves developing a sixth sense for recognizing coincidences and the 

potential added value they can have in one way or another
 (In ‘t Veld, 2010).

That involves paying attention to dialectics, reflexivity and serendipity in the 
policy development itself by translating these three insights into process re-
flection questions.

What are the opposing forces and how can we deal with them constructively? 
Who will potentially learn something if we do X and how can we deal with 
that? What happens at the same time if we are engaged in open policy de-
velopment and how can that be utilized in a constructive way?

Van Hoesel (2008) puts it more simply when he indicates that the available 
knowledge about social problems virtually always is to a greater or lesser ex-
tent limited. Even if a lot of information were available, it is not easy to deter-
mine which of the information is relevant to an issue. In addition, information 
is in many cases dated. 
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According to Van Hoesel (2008), social dynamics play a role in that. Social 
problems are subject to change, because society itself changes constantly. 
As a result, good policy measures may become ineffective over time. Not 
only because the nature of problems can change in a changing society, but 
also because various stakeholders manage to adapt or respond creatively to 
earlier policy measures. 

All that does not mean that a good analysis is not useful. Van Hoesel (2008) 
comments: 

‘A basic condition for the development of good policy is, therefore, that 
available scientific knowledge, but also practical knowledge that has not 
been added to science, is used to optimize the operation of the policy 
instruments to be used’ 
(Van Hoesel, 2008: 57)

The notion of the relevance of practical knowledge is an extension of Scott 
(1998), who protested against the exclusion of local, practical knowledge. 
Scott uses examples to show that a one-sided combination of (bureaucratic) 
government and science leads to abstract thoughts and actions, and results 
in an irresponsible disconnection from practice.

2.1.4 Multiple rationalities in addition to opacity of rationality shortage

Houppermans (2011) does not speak of causality and opacity, but of singular 
and multiple rationalities. 

A singular rationality is associated with solution-oriented methods that as-
sume there is one optimal approach for the solution of problems. In the case 
of multiple rationalities, there are multiple perspectives, problem descrip-
tions and potentially related (partial) solutions with certain policy themes that 
have to be taken into account. As Houppermans (2011) formulates it:

‘The belief in the existence of one correct approach to the solution of 
problems is making way for multiple perspectives (multiperspectivity), 
perceptions and rationalities to problems and solutions. The tradition-
al singular rationality makes way for the multiple rationality. Although 
government is part of society, and can in that sense be characterized as 
post-modern, government uses a predominantly singular rational govern-
ment approach to policy, when it involves the formal and institutionalized 
procedures and methods regarding policy preparation, policy and the 
policy cycle’ (Houppermans, 2011: 3).
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The insights and associated concepts from Taleb, Rittel & Webbers, Sargut & 
McGrath, Bekkers, In ‘t Veld, Hisschemöller & Hoppe, and Houppermans can 
be represented in an ordinal scale:

Table 4: Level of structure of problems 

Structured problem                                          unstructured problem

Not wicked                                 Wicked
Uncomplicated è Very complicated è Complex

Singular rationality è Multiple rationality è Opacity

One person can grasp it 
on their own è

One person can no longer 
grasp it on their own è

Transcends rational 
comprehension/ratio-
nality fails

Experts/professional 
stakeholders (mostly 
usual suspects)  è

Experts/professional stake-
holders (also unusual sus-
pects) è

Usual and unusual sus-
pects (also non-profes-
sional)

Structured è Moderately structured è Unstructured

So whenever a problem is called ‘wicked’, these insights can be added to 
those provided by Van Heffen (1993) and Hisschemöller (1993). They have a 
multiple rationality and can no longer be grasped by one person. ‘Wicked’ 
transcends the rational.

2.2 ‘Wicked problems’ and openness 

Houppermans (2011) connects ‘wicked problems’ to open policy develop-
ment. Openness brings relevant ‘tacit knowledge’, practical experiences 
and relevant knowledge to policy development. Houppermans (2011: 283) 
speaks of a ‘respectful participation’. She states that: 

‘It has become clear that the optimization of the quality of policy prepa-
ration in favor of the effectiveness of policy is possible by adopting a 
multi-perspective approach to policy, with equal importance being as-
signed both to singular-rational elements and multiple-rational elements. 
The two elements are not opposites, but are integrated, and multiple-ra-
tional does not mean irrational, but different from traditional and singu-
lar-rational’
(Houppermans, 2011: 310).



Chapter 2

64

In terms of simple rational elements, Houppermans (2011) thinks of scientific 
support for policy. See Table 5. Houppermans concludes:

‘The more open the interactivity, the more room is available for the rele-
vant knowledge, the more possible it is to gather the relevant knowledge, 
the more actors are open and receptive to using that knowledge and ar-
rive at a shared need and common interest for the policy and to take the 
time, and the greater the influence of that knowledge is on policy … . The 
more the policy is scientifically supported with ‘tacit knowledge’ and prac-
tical research, the greater the insight into clues for policy in practice, like 
the actors’ openness to change and the state of affairs of their knowledge 
level and the better the match between policy and practice will be’
(Houppermans, 2011: 313)

In the case of multiple rationality, the presumption remains that reality ex-
ists and can be understood. A closed approach can still be successful. The 
policy-maker does, however, need to make a greater effort to understand 
the complicated issue, but effective policy is still possible through collecting 
knowledge. In a situation involving opacity, that is only possible to a limited 
extent. Collecting knowledge will not eliminate the lack of rationality. As soon 
as reality cannot be comprehended rationally, a different approach is needed 
(Sargut & McGrath, 2012). The idea is, if there is a structural lack of rationality, 
for ‘acting from system morality’ to play a more dominant role. Policy-makers 
need to open up to the system in which they operate and fully take that sys-
tem on board in a respectful way, keep an eye on the long term and organize 
policy processes as self-unfolding processes of ‘right actions’. Although it is 
still possible to use detailed pre-determined steps, they need to be adjusted 
as soon as the process unfolds in a different way. That has consequences for 
the approach. Openness becomes a quality of policy development. 
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Table 5: Singular (science) and multiple rationality/interactivity (Houp-
permans, 2011:105)

Cluster 1: Singular rationality Cluster 2: Multiple rationality

Execution of ex-ante evaluation; 
quality of policy theory; rational 
decisions

Connection to historically grown rules, norms 
and values in society

Exchange of argumemts between actors 
involved; controllability; intersubjectivity and 
rationality of arguments in an instrumental 
normative, social and expressive sesne; the 
link to norms and values in society
Link to the action theory of the target group; 
interaction between and support from actors 
involved; the use of tacit knowledge
Exchange of and insight into various reference 
frames and shared experiences between 
actors involved in policy
Mutual independence
Stimulating relationships between actors
Action- and innovation-oriented
Idelaism, creativity and innovation
Flexibility
Naming-, framing and re-framing
Communication between and within the target 
group of the policy and society about the 
policy

Scientific
substantiation

Factors Interactivity

Indications
Presence of learning loops

2.3 From government to governance

Literature on changes in government overwhelmingly sees a change ‘from 
government to governance’. Stoker (1998) characterizes this development as 
follows:

’There is however an agreement that governance refers to the developing 
of governing styles in which boundaries between and within public and 
private sectors have become blurred. The essence of governance is its 
focus on governing mechanisms which do not rest on resource to the au-
thority and sanctions of government’  
(Stoker, 1998: 119).
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Governance diffuses the line between governments, but also between pub-
lic and private. The group of parties who are involved transcends the ‘usual 
suspects’, the acknowledged parties who are consulted as a matter of course. 
The circle of participants widens, changes and becomes less top-down. Ac-
cording to Arend (2007), that has consequences:

 ‘From government to governance is from top-down, central, technocratic 
management in a representative democracy, to bottom-up, interactive, 
responsive network management in a direct deliberative democracy’

 (Arend, 2007: 18).

In her perspective, network management is a logical response. Castells 
(2000) sees information and communication technology as important cata-
lysts in the development of a networked society: 

 ‘New information/communication technologies allow networks to keep 
their flexibility and adaptability, thus asserting their evolutionary nature. 
While, at the same time, these technologies allow for co-ordination and 
management of complexity, in an interactive system which features feed-
back effects, and communication patterns from anywhere to everywhere 
within the networks’  
(Castells, 2000: 15).

Governments have to adapt to this new context, if they want to remain effec-
tive, as shown by Ashby’s Law of Requisite Variety: ‘Variety can destroy vari-
ety’ (Ashby, 1956: 207). Hendriks (2012: 73) describes requisite variety as:

 ‘Inevitable characteristics of decision-making systems that have to deal 
with variety and complexity, with ‘wicked problems’, which are disputed 
both empirically and normatively. Intensive networks between deci-
sion-makers, and between decision-makers and the environments in 
which they operate, are considered functional here for policy-oriented 
learning and for high-quality decision-making’

 (Hendriks, 2012: 73).

Hendriks (2012) states that open networks can provide a key for dealing ef-
fectively with unstructured problems. A network society calls for network gov-
ernments. Frissen (2002: 51) states,

 ‘that, in a network society, government will also have to take on a network 
shape’. 
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Governance from open network concepts means other relationships and 
forms of interaction in policy development practice. Nederland, Huygen & 
Bouttelier (2009) indicate that governance presupposes a vision

 ‘on collaboration with social organizations, and sometimes with private 
enterprises, and on the participation of citizens in the formation and im-
plementation of policy. Government has to be able to relate to a variety of 
actors’

 (Nederland, Huygen & Bouttelier, 2009: 12)

The concepts of ‘governance’ and ‘policy networks’ go hand in hand (Peters 
& Pierre, 2001; Kickert et al., 1997; Van Kersbergen & Van Waarden, 2004). It 
is based on the notion that government policy is developed with a complex 
force field of mutually dependent, yet relatively autonomous public, private 
and social parties. Researchers Sørensen & Torfing (2004) speak of ‘gover-
nance networks’, bringing together the management style of governance 
and policy networks as an organizational form. Such a network (multi-actor) 
approach, according to In ‘t Veld (2010) does justice to the variety and dy-
namics of policy formation.

2.3.1 Government versus governance

It is interesting to problematize the way ‘from government to governance’. 
Is it actually happening and is it possible? Is there no ‘fight’ between gover-
nance and government? Unlike the authors cited above, in this thesis, my as-
sumption is that it is not so easy to change ‘government’, when discussing the 
tension between the openness that is required and the (hard) unwritten rules 
that create a tendency towards closedness and asking whether the theory 
about governance, which seems logical when we look at the changing shape 
of social problems, can and may be translated into a culture of government 
organizations within which civil servants have to adopt more governance-like 
approaches.  

However, that is far from an easy process. Various authors mention the ‘ten-
sion’ that exists between vertical management mechanisms, developed in a 
representative democracy, and horizontal approaches, as an expression of a 
participatory democracy (Van der Arend, 2007; Nuys, 2006; Van der Heijden, 
2005; Paauwe, 2004). Noordegraaf (2004: 26) concludes: 

 ‘The collective approach to social issues has itself become an issue. 
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Edelenbos & Monnikhof (1998) describe the increasing tensions at munici-
palities as a result of increasing interaction with citizens, including clashes be-
tween the mandate of councilors and mandates that fellow citizens (claim to) 
have. Edelenbos, Domingo, Klok & Van Tatenhove (2006) show a similar ten-
sion among Ministries involving interactive processes (and their outcomes) 
in an existing institutional environment. Interactive processes to do fit in with 
‘normal’ departmental decision-making procedures. The report ‘Learning 
government, a case in favor of problem-oriented politics’ of the WRR (2006) 
describes the tension as a vertical (government) versus a horizontal tradition 
(governance) of political thinking. In the vertical tradition

 ‘the focus is on making legitimate decisions, with politicians being the 
ones making the decisions …. In the horizontal tradition, on the other 
hand, the politician is the manager who develops new forms of collective 
action in which divergent views are reconciled’

 (WRR, 2006: 10).

This translates to the civil servant’s reality. In a report by the Department of 
Waterways and Public Works (1995: 9), the following (vertical) motives are 
mentioned:
1.	 The desire on the part of those preparing policies to reason towards a 

certain predetermined outcome. The ‘solutions’ are presented to the oth-
er parties involved in a ‘ready-made’ form. 

2.	 A fear that opponents are handed ammunition for criticism and resis-
tance.

3.	 The assumption that the social sectors are represented sufficiently in the 
‘usual suspect network’ and that opposing views can be reconciled that 
way.

4.	 The assumption that enough information and inventiveness is available 
to find the solution largely on their own. 

Whereas de WRR (2006) seas politicians as innovators developing new forms 
of collective action within the horizontal tradition, this study emphasizes civil 
servants as innovators towards more open policy development. 

Schrijver (2013) illustrates the contrast between government (vertical) and 
governance (horizontal) within the national government through two ob-
servable thought patterns of two boards within the Ministry for Internal 
Affairs and Kingdom Relations (BZK), one of which has a more vertical, gov-
ernment-like approach, and the other a more horizontal, governance-like 
approach. In the table, the names of the boards have been replaced by the 
words government and governance. 
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Table 6: Two thought patterns juxtaposed (Schrijver, 2013: 53-54)

Vertical/Government Tending towards  
Horizontal/Governance

Based on management model or 
doctrine Based on multiform management practice

Coherence between phenomena 
attributed by the model

Coherence between phenomena experi-
ence by parties involved

Uncertainty and complexity reduction 
as main activity for the sake of man-
ageability realization objective

Uncertainty and complexity as beneficent 
given; manageability only on level of val-
ues and purpose

Planned preparation of clearly de-
fined product; FPTP (From Policy 
budget to Policy preparation)-proof

Open search based on problem definition 
and time frame, let yourself be surprised. 
FPTP has to be achieved through linguis-
tic tricks

Do not be distracted Side effects are as least as education as 
main track

Rational-causal management model Constructivist management approach

Input from outsourced research First and foremost based on own research 
and observations

Politics comes first: instruction comes 
from above, civil servants elaborate 
and implement

Politics comes last: civil servants present 
alternative perceptions to politicians, who 
select

Individual civil servant subordinate 
and interchangeable

Individual civil servant and his personal 
motivation, network and perception de-
termine the result

Organization speaks with one voice, 
is like a pyramid

Organization is multiple network, works 
together within and without

Things ‘happen’ at the top of the or-
ganization

Things ‘happen’ at the boundary of the 
organization

Structures and rules are determining Approach and content are determining

A comment can be added to the table that, in the case of open policy devel-
opment beyond consultation, there is not much to choose for politicians and 
they have to follow the field, keeping in mind that, at a certain level of prob-
lem complexity, there is and never was an all-encompassing solution, but 
rather a continuous interplay of partial solutions, presented and executed by 
many (instead of some) actors, in a continuous mutual open coordination. 
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That should have consequences for the management style. If openness is 
necessary for dealing with ‘wicked problems’, that requires a different kind 
of management. Management needs to create room for a higher degree of 
openness in policy development. Both insights by Graves (1981, see Appen-
dix 2 for explanation) regarding more specific forms of problem-solving in 
relation to type of issues, and more recent remarks by Roobeel (2014) about 
the need to utilize collective intelligence, support these ideas. 

This room for openness in policy development should have been created 
earlier. While there is now increasing pressure to make policy development 
more open, according to Hoesel in 2014, that should have happened ear-
lier, even with problems that appeared to be more clear-cut. At the time, 
politicians and government got away with not doing this; in part based on 
thoughts and actions from vertical organizational paradigms. In addition, the 
adverse effects of many policy decision were not experienced by the deci-
sion-makers themselves and could be postponed to a future date. 

2.4 Looking at the neighbors: businesses and complexity

The tension between vertical and horizontal is not unique to government. In 
an interview with Robbins (2014), Kottler states:

 ’The basic strength of hierarchies is that if they are designed well – the 
departments/silos make sense in light of your business strategy and your 
competition, there aren't too many levels, the rules that accompany the 
hierarchy are smart and sensible – hierarchies can be an incredibly effi-
cient and reliable way to get work done. In fact nobody has found a more 
efficient and reliable way …… The problem is that hierarchies change 
slowly to changing conditions, to new rapid-fire strategic challenges, to 
technological discontinuities. They're not agile, they can't jump to the left 
or to the right quickly. In today's world you have to be fast and agile, but 
you also have to be efficient and reliable’  
(Robbins, 2014: 1).

Roobeek (1994) does not speak of a tension, but of too much verticalization, 
indicating that pyramid-like structures are an obstruction to fast and open 
communication and a resulting ability to act in an alert and innovative man-
ner. Limited openness can be an obstruction to dealing with complex issues. 
Roobeek states that lots of things can go wrong due to the greater distance 
between the top and bottom in large organizations (Roobeek, 1994). In her 
view, the vertical tradition is closely related to Fordism: 
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 ‘An intensive accumulation of monopolistic regulation, to a large extent 
replacing market mechanisms by institutional rules and agreements.’ … 
‘In a Fordist constellation, the top of the organization decides. The execu-
tion is “top-down”’ 

 (Roobeek, 1992: 132; 98).

Governance and the horizontal tradition are related to Roobeek’s (1996) 
managerial model of ‘Strategic Management from the Bottom Up’. 

 ‘Strategic management from the Bottom Up stresses open communica-
tion on strategic issues. If employees are well informed about strategy 
they will take up their responsibility, show initiative and come up with 
creative new ideas and solutions. Traditional labor relations do not permit 
employees or workers to take part in strategic decision making …… It is 
argued that the turbulence in the business environment on the one hand, 
and important changes in norms and values on the other, demand institu-
tional changes in terms of labor relations’  
(Roobeek, 1996: 67).

Roobeek (2008) argues in favor of ‘Knowledge-Based Network Organiza-
tions’ (KBNO) as an organizational form. The essence of such a KNBO is:

 ‘Removing command & control as a management principle and innova-
tion-oriented strategic management by stimulation network connections 
to establish new knowledge combinations within and outside of the or-
ganization. Leadership in a network organization is not just located at the 
top, but everywhere in the organization where people can initiate activi-
ties that reinforce the strategic course’

 (Roobeek, 2008: 5).

A Knowledge-Based Network Organization can be seen as a concrete organi-
zational form that has open network at its core. An organizational form that, in 
its ideal form, can give expression to governance. However, at the same time, 
Roobeek indicates that that is not 'permitted' by traditional relationships in 
organizations.

2.5 No ‘New Techniques’ with limited ability to adapt

The comments above say something about organizational forms, but also 
about the ability of governments to solve social problems. 
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 ’Governance recognizes the capacity to get things done which does not 
rest on the power of government to command or use its authority. It sees 
government as able to use new techniques to steer and guide’ 

 (Stoker, 1998: 120).

In this thesis, Stoker’s (1998) ‘New techniques to steer and guide’ are sum-
marized as ‘Open Multi-Stakeholder Policy Development (OMSPD)’. A wide 
range of workable open approaches has emerged. However, government 
has not yet managed to reduce its vertical orientation. One reason to car-
ry on in the same old way is that a process that involves a smaller group of 
stakeholders/usual suspects who know each other is clearer and seems to 
me more ‘manageable’ (WRR, 2006).

Stoker (1998) argues that ‘government’ is proficient in utilizing (new) open 
methods and techniques ‘to steer and guide’. Goldsmith & Eggers (2004) 
have their doubts:

 ‘Government has to come to rely far more on a vast complex of nongov-
ernmental partners, but it has not yet figured out how to manage them 
well’

 (Goldsmith & Eggers, 2004: VIII).

The question is whether public administration will change. Frissen (1999: 71) 
remarked 16 years ago:

 ‘Common opinion appears to be that public administration will also not 
change essentially. That is confirmed by a top civil servant from the Hague 
and a professor of business administration.’

Frissen (2002) refers to a remark made by former secretary-general Roel Bek-
ker, who questioned changes within government:

 ‘Government has to ask itself whether it is still able to govern in a serious-
ly changing society, when government itself has not changed essentially 
in 50 years’

 (Frissen, 2002: 28).

The ability to adapt appears to be limited. At the same time, according to 
Frissen (2002: 105), Geelhoed notes:

 ‘It is noted too little that the acceleration of dynamics and the increase in 
social variety as a result of developments in IT render the traditional poli-
cy instruments an decision-making processes completely obsolete.’
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2.6 Conclusions

The research question to be answered in this chapter was: ‘Why does the 
approach to ‘wicked problems’ require openness in policy development?

In this chapter, that question was answered by looking at the new opacity, 
complexity and wicked problems in the network society, whereby, in addition 
to divisions by Van Heffen (1993) and Hisschemöller (1993), it can be deter-
mined when a problem is called ‘wicked’. Wicked problems have a multiple 
rationality and cannot be comprehended by one individual person. ‘Wicked’ 
transcends rationality. 

The consensus appears to be that the number of ‘wicked problems’ is grow-
ing and that they require openness in policy development. It seems logical 
for government to develop from a vertically functioning organization (gov-
ernment) into more horizontal chains and networks (governance). A compa-
rable expectation exists in business. 

The reasoning goes as follows: The issue is no longer known and under-
stood. More parties have to contribute their tacit knowledge and compe-
tencies. This is the principle of multiple rationality, which is also discussed 
in literature. According to Roobeek (1996, 2008) and Houppermans (2011), 
‘unusual suspects’ possess knowledge that offers a positive contribution to 
the quality of policy. 

And yet, government, as a vertically functioning organization, is reluctant to 
change. Although the development from government to governance, from 
professional bureaucracy to network organization, may be a necessary one, 
it is by no means an easy transition. There is tension and there are doubts as 
to whether the government (‘government’) has the ability to embrace gover-
nance-like approaches. 

Civil servants experience that tension on a daily basis, making research into 
that tension between internal approaches and the level of openness relevant. 
The next chapter takes a look at government, and in the following chapters, 
we examine what the internal world looks like. Our argument will be that 
hard unwritten rules are crucial.
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Chapter 3 Openness and (new) policy roles

In the following three chapters, the three central variables are explored that 
play a role in all research questions: openness, (hard) unwritten rules and cop-
ing strategies.

This chapter takes a look at ‘openness’, beginning with the connection be-
tween ‘interactive policy’ and ‘openness’. Next, ‘openness’ is made concrete 
to enable (ordinal) measurement and ‘Open Multi Stakeholder Policy Devel-
opment’ (OMSPD) is introduced to interpret policy processes. We examine 
different expressions of OMSPD, compared to traditional forms of policy de-
velopment. The research questions that are answered in this chapter are:

• What is openness?
• What are levels of openness?
• How can openness be measured?
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3.1 Interactive policy

There is a growing interest in interactive policy. According to De Graaf (2007: 
1), interactive policy was put on the map in the Netherlands by authors like 
Pröpper and Steenbeek, Edelenbos, Monnikhof, Hendriks and Tops. They use 
synonyms like ‘interactive policy’ (Pröpper and Steenbeek, 1998), interactive 
policy formation (Edelenbos, 2000: 391; De Jong and Mulder, 2000) and 
interactive management (Boogers and Hendriks, 2000). Pröpper and Steen-
beek (1998: 293) describe interactive policy development as: 

‘A policy process in which citizens, social organizations, businesses and/or 
other governments are involved at as early a stage as possible to prepare, 
determine, implement and/or evaluate policy in an open exchange and/
or collaboration with them.’

Edelenbos, Domingo, Klok and Van Tatenhove (2006: 25) describe interac-
tive policy development as:

‘A form of policy in which governments involve other public and private 
actors at as early a stage as possible to develop and execute policy 
together.’

At the core of these descriptions are early involvement and joint policy de-
velopment with a diversity of stakeholders. They express the idea of gov-
ernance. De Bruijn, Ten Heuvelhof and In ‘t Veld (2002) draw a distinction 
between (closed) process management and (open) interactive policy devel-
opment. Process management is focused on actors who work together in ad-
ministrative management processes. The number of actors involved is limited 
and they know each other. In that sense, process management represents a 
more closed network.  

In the case of interactive policy development, an organization that is autho-
rized to make certain decisions involves other actors, in addition to the usual 
suspects, in the decision-making process, including citizens, businesses and 
interest groups. In the case of process management, the actors involved can 
have a far-reaching collaboration, but in a closed circle. The circle is wider in 
the case of interactive policy development.
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3.2 Features of openness 

Various authors use the term openness in relation to interactive policy de-
velopment. According to Pröpper & Steenbeek (2013: 63. 67), openness has 
three dimensions:

• Substantive openness
 The room for new ideas, plans and actions (formulation of problem and 

of policy) and the room to deviate from the opinions, intentions and op-
erational frameworks of the administration.

• Openness for outside participation
 Accessibility to citizens, social organizations and business to take part in 

policy development (how large is the arena?).
• Openness of the process
 Transparent policy processes; to what extent is it clear to everybody who 

is involved, what the (decision-making) procedures are, what roles the 
administration and participants play, what will happen with the results of 
the interactive process and how decisions are ultimately reached. 

Edelenbos, Klok, Domingo & Van Tatenhove (2006: 24, 72, 75) distinguish:

• Substantive openness: the extent to which new ideas, problem defini-
tions and solution directions are legitimate and can play a role in the pol-
icy process.

• Actor openness: to what extent are actors denied access to the process 
or phases in the process?

• Transparency of the interactive process or some of its phases: is it clear 
and transparent enough to participants what happens at certain mo-
ments in the interactive process?

• Openness of information and knowledge: to what extent is information 
accessible to participants and is it shared deliberately? At the same time, 
it is about providing knowledge to give citizens an equal starting po-
sition or remain up-to-date about developments that occur during the 
interactive process, for instance insights that are obtained via (economic, 
technical) research or administrative consultation. 

In addition, Edelenbos & Klijn (2005a) speak of width and depth:
• Width: extent to which various actors have the opportunity to be in-

volved in each of the phases in an interactive process. The number of 
(different) actors involved in the interactive process determines the width 
of participation. 

• Depth: extent to which actors can determine the ultimate outcome.
(Edelenbos & Klijn, 2005a, 428).
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Openness: two main characteristics

The dimensions of openness listed above can be ordered based on ‘who’ is 
involved in policy development and ‘how’ that happens. 

Who? Openness to the process: who is involved in policy development?

In essence, it is about who is included/excluded and the number of stake-
holders. A large diverse group participating is different from a limited, more 
homogenous group of stakeholders. Policy is often developed with a small 
group of authoritative actors (usual suspects) who have great influence. It is 
possible to aim for a higher level of inclusivity. Fung (2006: 66) distinguishes 
‘More exclusive’ (‘Invite only elite stakeholders’) and ‘More Inclusive’ (‘Open 
to all’):

‘Some participatory processes are open to all who wish to engage where-
as others invite only elite stakeholders such as interest groups.'

Between the extremes, there are gradations. Some parties play a bigger 
part in policy development than others: they belong to the inner circle. That 
is why Fung’s scale has been extended with ‘professional stakeholders, not 
part of the usual suspects’. In the case of elected representatives (level 5), the 
emphasis is placed on administrators of small municipalities. Large munic-
ipalities are usual suspects that are always included. The order of the types 
of participants has been modified to match the policy development of the 
Ministries under examination. In the case of elected representatives, the em-
phasis is on small municipalities (level 5).

How? Substantive openness: level of participation

Substantive openness is related to the ability to introduce new ideas, prob-
lem definitions, solution directions, plans and actions and whether they are 
discussed respectfully in the policy development towards a possible ultimate 
outcome. Is all the relevant information shared with the stakeholders involved 
and does it affect the ultimate outcome? I consider the ‘transparency’ of the 
process, mentioned by the authors, to be an element of substantive open-
ness. It creates a situation in which it is clear to all the stakeholders involved 
who is involved when and in which phase of the policy process, and what 
their contribution is. 
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To make substantive openness measurable, participation ladders are useful. 
The comparison of the participation ladders proposed by Arnstein (1969), 
Schiphorst (Veen, 2005) & Edelenbos (2005b) in Appendix 4 has resulted in 
an overall participation ladder (Table 7).

Table 7: Overall Participation ladder: participation levels and descrip-
tions

Participation 
level Descriptions

1 Informing Politicians and government set the decision-making agenda 
and inform the parties involved. No further communication.

2 Formal 
input

At the end of the policy process, stakeholders can respond 
to proposed policy decisions. Decision-makers display try to 
‘convert’.

3 Research Especially through questionnaires, neighborhood/actor meet-
ings and public hearings.

4 Consulta-
tion

Politicians and government set policy agenda, but consult 
parties involved in policy development. Politicians are not 
committed to outcomes talks.

5 Advice

Politicians and government in principle determine policy 
agenda, but allow parties involved to point out problems and 
formulate policy solutions. Politicians are in principle com-
mitted to results of the policy development, but can deviate 
when making decisions.

6 Partner-
ship

Actors and civil servants shape part of or overall policy to-
gether. Actors are part of program councils, planning commit-
tees and processes. Ground rules are laid out and observed.

7 Delegat-
ed power

Actors involved hold the main cards to make the policy pro-
gram successful. In case of disagreements, politicians and 
government start a negotiation process.

8 Joint pro-
duction

Within a framework, the policy-maker gives responsibility for 
both the development process and the content of policy/
plans to external stakeholders.

9 Joint de-
cisions 

Politicians and government leave policy development and 
decision-making to stakeholders. Politicians accept proposed 
policy solutions as binding.

10 Free mar-
ket No intervention from government.
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Table 8: Exclusive-inclusive (After Fung, 2006).

Exclusive 
Inclusive Who to involve in policy development?

More exclu-
sive 1. Fellow civil servants of one’s own Ministry.

  2. Experts from other ministries.

  3. Professional stakeholders I: Usual suspects (officially recog-
nized stakeholders). 

  4. Professional stakeholders II: Experts who are not aiming the 
ministries’ usual suspects. 

  5. Elected representatives: Political representatives of province 
and small municipalities. 

  6. Lay stakeholders: Unpaid citizens with a deep interest in a 
certain policy area. 

  7. Random selection of participants.

  8. Open, focused selection: Focused selection, including sub-
groups who have a lower tendency to participate. 

  9. Open self-selection: Open to anyone who wants to take part 
in the participation process. 

More inclu-
sive

10. Diffuse public space: mass media, organizations not directly 
involved in policy, informal meetings. 

3.3 Open Multi Stakeholder Policy Development (OMSPD)

In the case of OMSPD, policy is development in collaboration and interaction 
with citizens, social organizations, businesses and/or other governments. On 
the participation ladder, that is the case from the consultation level on (Table 
7). With regard to exclusivity/inclusivity, it starts at level 4 (Table 8). In terms of 
time, OMSPD focuses on involving stakeholders early (Pröpper & Steenbeek, 
1998; Boedeltje & De Graaf, 2004) and preventing one-sided lobbies.
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Scheme 2: Open Multi Stakeholder Beleidsontwikkeling (OMSBO)

3.4 Expressions of openness (and closedness)

Three practical forms of closed policy process have been identified, an in-
termediate version and three practical forms of open policy development 
(OMSPD) that are discussed. Parallels can be drawn to Meuleman, who, in 
2006 and in 2008, addresses ‘meta-governance’ via hierarchy, markets and 
networks:

‘The three ideal-typical modes differ in several relational aspects, like the 
dependency of actors, the type of societal interactions and the type of 
coordination mechanism. In terms of the relative dependency of actors, 
Kickert (2003: 127) observes the following differences: 

   • Hierarchical governance puts public administration in a central role: 
other actors are dependent; 
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   • Market governance is the opposite: societal actors are in principle in-
dependent, autonomous; 

   • In network governance, actors are interdependent’
 (Meuleman, 2006: 3). 

Meuleman (2006: 7) provides descriptions of these levels:

• Hierarchy: government governs society
• Market: government delivers products to society
• Network: government is a partner to other parties.

The approaches we found help make hierarchy, market and network con-
crete in an entirely different way. For the sake of clarity, the levels of exclusivi-
ty/inclusivity (who to involve) have been reduced to three levels:

• The interdepartmental circuits + usual suspects.
• Experts who are not usual suspects.
• Oher unusual suspects.

With regard to the ‘how’, we did the same thing with the participation levels, 
based on the following reasons.
With the levels ‘consultation’ and ‘advice’, government still makes the deci-
sions. Although actors, in the case of ‘advice’, are able to introduce problems 
and think about possible solutions, it is government that makes the ultimate 
decisions. 

The participation levels ‘partnership’, ‘delegated authority’ and ‘producing to-
gether’ have been merged into ‘co-creation’, where there I equality between 
actors. 

• Consultation: government decides.  
• Co-creation: equality.

These merged categories, together with the levels proposed by Meuleman 
(2006) provide an order for the additional insights from phase two of the re-
search.
 
Meta-governance level: hierarchy

This is a level where government (sometimes together with authoritative 
usual suspects) pulls the strings. Four kinds of policy process can be distin-
guished.
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1.	 ‘Classic’ closed policy consultation/advice – process
 Policy is developed with the usual suspects and science. Civil servants 

from other Ministries and usual suspects are approached bilaterally. The 
Ministry itself decides.

2.	 Closed policy consultation/advice – process by invitation
 Usual suspects in a closed network are brought together to explore an 

item. Sometimes, that network is expanded with experts from the field. 
The civil servant selects and invites the participants. The Ministry itself 
decides. 

3.	 The ‘classic’ closed policy – co-creation – process
 Both the exploration and solutions occur in a closed network. In some 

interviews, this was indicated as ‘work form’ with powerful stakeholders, 
which include civil servants from Ministries and usual suspects, and there 
is equality between the actors. According to Mak (2012), such a closed 
network was common in the Netherlands in the 1950’s:

‘The then Minister for Economic Affairs told me that, in those years, eco-
nomic policy was largely determined during a weekly get-together of the 
main policy-makers in the business community, employees, employers, 
government and the political parties in a living room in the cozy Jan Luy-
ckenstraat in Amsterdam-Zuid. We essentially were always in agreement. 
If the directors of the Central Planning Agency and the Dutch National 
Bank told us we should head in a certain direction, that’s where we would 
head. The leaders of the employers and employees would then sell it to 
their supporters’
(Mak, 2012: 29).

In these three processes, ‘government thinking’ is dominant, expressed in hi-
erarchy, top-down thinking/acting and closed networks. That changes when a 
civil servant starts to think and act more like an entrepreneur. 

Meta-governance level: market

A (societal) market where, among others, government delivers products, can 
be seen as a place where (social) problems and products, as solutions to 
those problems, find each other (Herold, 2008a). This is a different approach 
to a government market than the one described by Meuleman:

‘In a market approach, governments may be looking for societal parties 
that can take over a specific public task. Communication may be used as 
a policy instrument: communication as policy, for example a PR campaign 
in order to stimulate self-organization of society’ 
(Meuleman, 2006: 18).
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Looking at society as a (social) market allows policy entrepreneurship to 
flourish optimally. The policy entrepreneur monitors the field looking for 
problems, solutions to problems and opportunities. That brings a new level 
of closedness-openness to the fore when looking at its approach.

4.	 One step further, we found civil servants who were frequently out in the 
field looking for signals among usual suspects and unusual suspects. 
Their actions are a structural form of ‘taking the pulse’. If these civil ser-
vants came across an interesting signal, the signal was translated into a 
question to be investigated and its validity was examined, for instance 
through a small expert session. If there was a high level of validity, the 
signal in question was transferred to a fellow civil servant/policy depart-
ment with the subject in question in the portfolio. This approach can be 
seen as ‘horizontal marketing’ in the Ministries’ policy areas.

 
 At the same time, these policy entrepreneurs bring parties or individuals 

together who previously had little or no contact with each other (Bekker 
& Veerman, 2009: 28). That led to new insights, new combination and 
subsequent opportunities to encourage innovation; a continuous flow 
of policy-practice-initiatives. This can be seen as a half closed, half open 
process. Incidental networks are formed around signals, with the Ministry 
ultimately deciding what to tackle. 

 
 Finally, this approach also works with policy entrepreneurship translated 

into policy processes that deliver a concrete practical product as a final 
outcome for a specific target group.

In the process of signaling and design, the civil servant himself plays an en-
trepreneurial role. He explores the (social) market and ensures that solutions 
are designed to the problems that have been identified. For instance, once 
civil servant at the Ministry for Education, Culture and Science was able to as-
sume an independent position between Ministry and field. When colleagues 
at the Ministry said A, and parties in the field said B, this civil servant was able 
to maintain his independence and keep focused on the question: ‘Who is 
right?’, and then, together with internal and external actors, examine ‘what is 
true’ and from there look for solutions to an issue. The policy entrepreneur 
described his approach as a pilgrimage in which he was at the same time a 
social worker. He played an independent, inquisitive and at the same time 
facilitating role.



Chapter 3

86

Metagovernance-level: netwerks

Types five through seven do justice to openness from the outset. At least con-
sulting AND allowing and utilizing unusual suspects. Typically open process-
es were represented in three ways by the interviewees. Level 7 is a practical 
experience of the researcher himself.

5.	 Open consultation/advice process 
Here, unusual suspects are openly invited. There are variations where 
parties themselves can join the consultation-discussion about a policy 
theme. The Ministry ultimately makes the decision about what is done 
with the resulting insights. On the other hand, the Ministry has to have 
very good reasons for going against collectively produced insights.

6.	 Open co-creating knowledge (sharing) process, for instance of best prac-
tices

 Here, parties share knowledge that contributes to solutions, for instance, 
in addition to scientific knowledge, practical knowledge in the form 
of best practices that help solve a problem. In other words, in terms of 
knowledge, there is equality between scientific knowledge and practical 
knowledge, among other things because, with co-creation, all individual 
perspectives are treated as equally important. 

7.	 Open co-creating vision process 
Finally, it is possible to let the network itself develop and implement a 
vision. Although this version did not emerge during the interviews, the 
researcher has supervised network meetings with a similar approach. 

Levels 5, 6 and 7 can be implemented methodologically in policy practice in 
the following way:

• Application of more or less recognized consultation and co-creation 
standard methods, like the Klinker Method, Appreciative Inquiry and Fu-
ture Search.

• A combination of (parts of) recognized methods.
• New methods that are developed by civil servants (or third parties) in 

which policy is developed in phases and in an open way. 
 These practice-policy development levels provide insight into possible 

functional descriptions with which OMSPD can be embedded systemati-
cally in the government organization. 
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Table 7: Policy development typology ordered by the level of open-
ness/closedness

Level of 
closedness – 
openness

Type policy process Short Description

Closed

 
 
 
 
 

Open
 

The ‘classic’ closed policy 
consultation process

Top-down policy primarily with 
usual suspects and science. Politi-
cians and government decide.

Closed policy consulta-
tion process by invitation

Usual suspect and experts who are 
not usual suspects are invited bilat-
erally in small-scale, manageable 
meeting. Politicians and govern-
ment decide.

Closed co-creating pro-
cess

Closed network of usual suspects 
and civil servants who determine 
and decide together.

Practical signaling and 
design process 
(Policy entrepreneurship: 
half open/half closed)
 

· Exploring the field for signals, 
‘test’ those signals and intro-
duce them to colleagues.

· Bringing parties/individuals 
together. Help create new in-
sights. 

· Seeing policy as a product de-
sign process, with a concrete 
practical product as a result

Open consultation pro-
cess

Explore together with usual and 
unusual suspects. Politicians and 
government decide.

Open co-creating knowl-
edge (sharing)process

Facilitating network actors to share 
knowledge/practical solutions that 
contribute to a common goal.

Open co-creating vision 
process

Facilitating network to develop and 
implement a vision itself.

The design of an open policy process in policy practice is often not limited to 
one of the levels outlined above. There are combinations of both more open 
and more closed approaches. In the Table presented below, the open policy 
process is shown as it took place at the Ministry for Economic Affairs. Be-
cause there were stalemates between important stakeholders, it was decided 
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to start with a closed approach with the parties involved, with the aim of re-
ducing resistance, generating acceptance for OSMPD and jointly determine 
the scope of the policy theme. The method that was chosen turned out to be 
effective. 

It is also important to realize that the concrete outcomes of a phase in OS-
MPD are not known in advance. In that respect, OSMPD is different from 
traditional project management, where the final and intermediate results 
(and phases) are defined in advance in a SMART way (Grit, 2005): specific, 
measurable, agreed, realistic and timely. In OSMPD practice, the next phase 
does not take shape until the results of a previous phase are known. Or when 
a new phase has to be inserted in an existing OSMPD process.
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Table 8: Combination different levels openness at EA policy trajectory

Phase Type  
of policy process

Who to invite? Selected 

methods

Start of the 
policy trajec-
tory

Closed consulta-
tion/advice process 
by invitation (deter-
mining scope) 

1. Expert civil servants 
from other Ministries

2. Professional stake-
holders I: usual sus-
pects 

Small-scale 
manageable 
Group De-
cision Room 
meeting

Phase 1:  
The future

Co-creating open 
vision process

1. Expert civil servants 
from other Ministries

2. Professional stake-
holders I 

3. Professional stake-
holders II: Experts 
who are not among 
the usual suspects of 
Ministries

Appreciative 
Inquiry

Phase 2:  
Product de-
sign and  
feedback  
(via mail)

Open creating 
knowledge-sharing 
process

Professional

stakeholders I (they 
did the work)

Open sharing 
of insights 
via mail and 
asking for 
feedback

Phase 3:  
Large-scale 
feedback- 
meeting

Open consultation 
AND open vision 
formation aimed at 
the core product 
from the previous 
step

1. Expert civil servants 
from other Ministries

2. Professional stake-
holders I 

3. Professional stake-
holders II: Experts 
who are not among 
the usual suspects of 
Ministries

Combination 
World Café 
and Group 
Decision 
Room

Phase 4:  
Working out 
product for 
practice

Open creating 
knowledge-sharing 
process

Professional 

stakeholders I

No specific 
method but 
concluding 
meetings
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3.5 Openness: job descriptions and roles

In an organizational sense, the seven types of policy processes can be trans-
lated into job descriptions with which a targeted match can be made with 
issues that are more, or less, structured (‘wicked’):

1.	 The traditional civil servant
 Matches the more closed forms of policy development; works predomi-

nantly with usual suspects and science. 
2.	 Policy entrepreneur in two types
 Matches the more open forms of policy development.

o The policy marketer who walks around in the field, picking up and 
testing signals.

o The policy entrepreneur who tackles policy processes in such a way 
that the end result is a product for a problem in a target group.

3.	 The OMSPD civil servant
 Is an expert in applying open consultation and co-creation methods in 

policy processes. 

Where the research results provide a connection to the new job descriptions, 
Van der Arend (2007: 175) distinguishes three roles for civil servant within 
what she calls ‘participation trajectories’: the facilitator, the process manager 
or the network prompter. 

A facilitator supervises individual meetings, for instance in a Group Decision 
Room, of which Van der Arend (2007) says:

‘The result of the session – the insight, expressed emotions, decision, plan 
– comes from the group’ 
(Van der Arend, 2007: 173).

The process manager manages and carries out an OMSPD trajectory that 
is divided into different phases and involves an open and equal process of 
policy development together with stakeholders. The process manager and 
process designer can be one and the same person:

‘The design, organize and supervise processes, usually for longer and less 
predefined periods of time’
(Van der Arend, 2007: 170).

This role matches the job description of OSMPD civil servant. A third role is 
that of network prompter. Within the policy development context, this is a 
civil servant who influences a network with a predefined plan that is unknown 
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to others. For instance by getting people in touch with each other. Network 
prompters advise actors and

‘intervene in the knowledge and knowledge circle of others’
(Van der Arend, 2007: 177).

A presupposition is that the facilitator and network prompter are accepted 
roles within government. The idea is that the facilitator operates in usually 
low-key small-scale meetings that, because they are small-scale, involve a 
limited risk (level 2: Closed policy consultation/advice – process by invita-
tion). As far the network prompter is concerned, his approach is not immedi-
ately visible and is not put on paper. Because it happens in a low-key manner, 
no serious risk is experienced/perceived.

That is different with regard to the role of process manager; a role with a 
more horizontal, phase-oriented and visible nature. Such a role can be a 
problem for the more vertically organized, hierarchical ‘command and con-
trol’ systems. 

When a policy development method fits the OMSPD framework, the as-
sumption is that a role as process manager is desired. The process manager 
can be positioned within the hierarchical lines with policy management, or 
alternatively, outside policy management, but within the Ministry. Finally, the 
process manager can operate outside the official hierarchy of the Ministry, for 
instance in the form of a taskforce. 

The job descriptions and roles discussed above can be used to specify the 
target group on which this research is focused. Who will benefit from the end 
results of this study?

Focus on internal civil servant as process manager

In addition to the positioning of policy development, within our outside the 
hierarchy, within or outside a Ministry, whether or not the process manager is 
on the payroll or the policy development process has been outsourced to an 
external party also plays a role.

The general assumption of the researcher is that, the further the process is 
removed from the hierarchical line in an organizational sense, the more freely 
and quickly the process manager will be able to operate. It is also assumed 
that the inability to create openness, given certain unwritten rules, is especial-
ly prevalent among civil servants ‘in the vertical line’ with many layers above 
them. This assumption is in line with insights into the organization of inno-
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vation processes. Quinn (1985) talks about ‘controlled chaos’, whereby the 
people who are innovating and learning collectively should not be bothered 
too much by the regular organization barriers. Analogous to this analysis by 
Quinn (1985) is the thought: the more hierarchy, the greater the number of 
barriers to methods that fit into the OMSPD framework. When it comes to 
hiring an external party, the assumption is that outsourcing means that that 
external party may have greater freedom than an internal party working in 
the line. 

In terms of OMSPD, this study focuses on the role of an internal civil servant 
wanting to coordinate and supervise an open development process, as pro-
cess manager, and at the same time is on the payroll of policy management. 
In that position, he is subject to the tension between the vertical and horizon-
tal traditions discussed earlier. In the Table below, that is number 6; the focus 
in this study will be on that position.

Table 9: Position of the process manager 

Salary
position

Position OMSBO process manager in the organizational 
structure

Outside the  
Ministry

Within the Ministry, 
outside the hierar-
chical line (policy 
management)

Within the Ministry, 
within the hierarchi-
cal line (policy man-
agement)

External  
process man-
ager

1 2 3

Process man-
ager on pay-
roll

4 5 6

In short, if a civil servant wants to function as a process manager who applies 
method that fall within the OMSPD framework, that civil servant has to deal 
with (hard) unwritten rules. Rules that may hinder the application of open 
methods, even when the issue requires methods that are ‘OMSPD-proof’. It 
is possible that the civil servant will have trouble with the internal unwritten 
rules, which is an issue to which this study wants to contribute. 
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3.6 Conclusion

In this chapter, three research questions have been answered:

• What is openness?
• What are the levels of openness?
• How can that openness be measured?

There appears to be some convergence in the thinking about policy devel-
opment. Support, sense-making and taking into account contextual circum-
stances become more important (Bekkers, 2007). Existing literature is unclear 
about whether or not this practice is indeed reflected systematically and per-
manently among national governments. 

It is noteworthy that literature offers no precise definition that indicates in 
concrete terms when openness of closedness occurs in policy development, 
both in terms of the participation level and the level of inclusion. This study 
orders open processes via participation level and inclusion. Open Multi 
Stakeholder Policy Development (OMSPD) develops policy in collaboration 
and open interaction with citizens, social organizations, business and/or oth-
er governments. On the participation ladder, that is at least level 4 (consulta-
tion). On the inclusion scale, it is also at least level 4 (professional stakehold-
ers, Unusual suspects).

Furthermore, this chapter shows that there is no single method, but a variety 
of methods that can be combined within a practical situation to arrive at a 
fitting OMSPD. The criteria indicate the minimum conditions that a policy 
process has to meet to be classified as an OMSPD.
When we make OMSPD concrete, analogous to Meuleman’s hierarchy – mar-
ket – network, we see an ordering of policy roles. In addition to the traditional 
civil servant, there is room for policy entrepreneurs and OMSPD civil servants. 
This job typology is not  included in the national government’s job structure, 
but embedding may give OMSPD a stronger position within the organiza-
tional structure.
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Chapter 4 Unwritten rules

The second central variable that returns in all research questions is ‘unwritten 
rules’. The research questions that are answered in this chapter, as part of the 
theoretical framework, are:

• What are (hard) unwritten rules?
• How do you find (hard) unwritten rules?

One of the goals of this study is to provide insight into the internal reality of 
government organizations, the ‘this is how we do things here’, based on the 
existing rules. A distinction is made between ‘written’ and ‘unwritten rules’, 
after which the core concept of ‘hard unwritten rules’ is introduced. They tell 
us something about the ‘deep structure’ of organizations and offer a mental 
programming of civil servants. 
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4.1 The purpose of rules

‘In every realm of our lives, whether we’re at work or play, there are Rules 
of the Game. And these rules always come in two forms – written rules 
and unwritten rules’  
Peter Scott-Morgan (1993: 5).

The government, as an organization, to a large degree functions through 
rules, for instance mandate rules, organizational decisions, function and 
procedure descriptions and other forms of instructions. Those rules tell civil 
servants how to deal with situations that occur. They can help prevent prob-
lems, or solve them. On the back of their book ‘The dynamics of rules’, March, 
Schulz & Zhou (2000) write:

’Organizations respond to problems and react to internal or external pres-
sures by focusing attention on existing and potential rules. The creation, 
modification, or elimination of a rule is a response to events in the outside 
environment (such as new government regulations) or to events within 
the organization (such as alterations in internal government structures)’ 
(March, Schulz & Zhou, 2000; back of their book).

North (1990) typifies rules as:

‘A framework of formal (i.e. laws, regulations) and informal constraints (i.e. 
customs, taboos); the ’rules of the game’, that shape social, political and 
economic aspects of human interactions. The constraints give rise to a set 
of opportunities and provide incentives for individuals and organizations; 
the ‘players in the game’, to engage in economic activities’  
(North, 1990: 24).

So North (1990) sees forma land informal rules as constraints. They create 
stability in the way in which activities in an organization take place and bring 
clarity to mutual relationships between people. Rules rationalize (production) 
processes. 

Not all rules come from the desire to solve problems. In addition to creating 
stability and solving problems, March, Shulz & Zhou (2000) argue, rules are 
the result of political fights within an organization. They show who has won, 
or lost, something in the competition that exists. 
Ledeneva (2001: 5) draws attention to a specific term in the description by 
North (1990): ‘rules of the game’. That is a competitive image that is often tak-
en for granted, but at the same time say something about the way employees 
function within and outside of the organization. As though the functioning 



Chapter 4

98

of employees were a competitive sports match with winners and losers. 
The same is true at an institutional level. Ledeneva (2000: 5) refers to North 
(1990), who sees institutions as: 

‘The rules of the game in a society or, more formally, humanly devised 
constraints that shape human interaction’ 
(Ledeneva, 2005: 5; North, 1990: 1).

The rules they issue mark the boundary within which interaction takes place. 
Scott-Morgan (1995), in his classic book, talks about ‘the unwritten rules of 
the game’. Barker (1992) compares rule to paradigms:

’The written and unwritten rules that establish or define boundaries and 
explain how to behave in order to be successful within these boundaries’ 
(Barker, 1992: 32).

In order to be successful, it is necessary to understand the ‘rules of the game’. 
They impose boundaries, but also allow people to take part in the game. Not 
playing according to the rules, not conforming and being unconventional, 
can lead to a situation where an employee is told to adapt or leave. If that 
happens a lot, courage, imagination and initiative disappear from the organi-
zation.

4.2 Rules as inert ‘deep structure’

Many authors are aware that rules can promote rigidity (March, Schulz & 
Zhou, 2000: 4, 9). Sometimes, rigidity is reinforced from a tendency to lay 
down every exception that occurs in a procedure or work instruction, result-
ing in too many rules (Appendix 2 discusses ways to solve problems in rela-
tion to changing contexts). Rules and subsequent task differentiation can or 
cannot encourage employees to work together and find creative solutions 
outside the beaten path. They can slow down compartmentalization and mu-
tual policy competition, or encourage them (Dynamics, 2008). Schillemans 
(2008: 144) lists six consequences of compartmentalization:
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• Working past each other.
• Carry out opposing interventions or making conflicting demands.
• ‘Blindness’ to other aspects and an exclusive focus on certain aspects of 

problems.
• Failure to communicate.
• Serving conflicting goals.
• Social dramas, because governments fail to recognize, through a lack 

of communication, how alarming the information is about a situation in 
which they are active together. 

These problems are persistent, in part because the rules are persistent on a 
deeper level. Certain rules in the ‘framework of formal and information con-
straints’ (North, 1990) turn out to be impossible to change. They can create 
a fundamental blockade to new approaches. That is an insight on which we 
build here. 
Zuboff & Maxmin (2002: 19) use the term ‘deep structure’ and refer to Ger-
sick (1991: 16), who sees ‘deep structure’ as ‘the design of the playing field 
and the rules of the game’. With regard to the design of the playing field (i.e. 
of the organization) they remark the following: 

’It is a highly durable order that expresses its internal organization as well 
as the basic activities that define its existence and governs its interaction 
with the environment …… It is the deep structure that helps an organiza-
tion to persist and to limit change. As Gersick notes ‘It generates a strong 
inertia, first to prevent the system from generating alternatives outside its 
own boundaries, then to pull any deviations that do occur back into line’  
(Zuboff & Maxim, 2002: 19; Gersick, 1991: 19).

That inertia is also observed by Mintzberg (2010). In organizations, a lot has 
remained the same over the decades.

’The more the things change, the more they stay the same’ 
(Mintzberg, 2010: 208).

Mintzberg points to the introduction of the Internet. Although changes oc-
curred at the surface, things stayed the same at a deeper level. The same is 
true about management within ‘design’ and the ‘rules of the game’. 

’Internet does not change the practice of management fundamentally, 
but it establishes the characteristics which exists for decades’ 
(Mintzberg, 2010: 208).
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The organizational design translated into rules determines the boundaries 
of what player are and are not allowed to do and how they can or cannot 
be successful. At the same time, a deeper pattern can be observed: a ‘deep 
structure’. Changing that deeper pattern is not easy. There is ‘inertia’ that can 
be obstructive to OMSPD. A follow-up question involves the elements of an 
organization design. What can we learn from them about inertia?
 
Organizational design: general elements

Mintzberg (2006), in his classic book ‘Organizational structures’, provides an 
overview of the designs and structures of organizations. He states that every 
organized activity has to meet two fundamental and opposing conditions: 
division of labor and coordination (Mintzberg, 2006: 3). He distinguishes five 
structural elements: strategic top, operational core (those who carry out the 
primary process), line management, technical staff (those who prescribe the 
guidelines, plan and budget the work, etc.) and service staff (which advises 
and, on request, provides support). Mintzberg (2006) distinguishes seven 
coordination mechanisms:

1.	 Direct supervision: someone gives instructions for the work of others.
2.	 Standardization of activities.
3.	 Standardization of skills.
4.	 Standardization of the output.
5.	 Mutual consultation (adjustment on the basis of mutual arguments).
6.	 Centralization of values (sharing the same system of convictions).
7.	 The pay for (informal) power.

Kor, Wijnen and Weggeman (2007: 61) list six design variables, based on 
McKinsey’s 7-S model:

• Structure: division of tasks, responsibility and authority.
• Systems: rules and procedures that govern everyday life.
• Management style: the characteristics and behavioral patterns of man-

agement.
• Personnel: characteristics and skills of the employees.
• Culture: shared standards and values of people and the resulting way of 

doing things.
• Strategy: way in which and means with which goals are realized.

Themes like standardization, procedures and systems refer to a constant in 
organizational designs: bureaucracy. Diefenbach & Todnem (2012) point to 
the continuity of bureaucratic characteristics in organizations: 
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‘Despite the constant introduction and re-introduction of ‘new’ business 
concepts and change rhetorics, key principles and mechanisms of man-
agement and organization do not change: the hierarchical order of social 
relationships, the dominance of superiors, their prerogatives and privi-
leges as well as the well-functioning, obedience and tight control of sub-
ordinates via all sorts of fysical and virtual bureaucratic means continue 
whatever the actual change initiative (seemingly) suggests’  
(Diefenbach & Todnem, 2012: 4).

In line with the comments by Mintzberg (2010) about organizational inertia, 
there is a ‘history of no change’ (Diefenbach & Todnem, 2012: 5). While a 
society changes, much about government stays the same, especially with 
regard to rules and bureaucracy. Graves (1974, 1981) shows that attempts 
to solve problems purely on the basis of rules and bureaucracy fail to deal 
responsibly with ‘wicked problems’ (see Appendix 2, Table 30), resulting in a 
discrepancy ‘between an increasing demand for “good governance” and the 
ability on the part of governments to deliver it’ (Kupchan, 2012: 62). 

Bureaucracy is a constant and that entails generic patterns of bureaucratic 
standardization. Rainey (2009) characterizes a developed bureaucracy as:

• Demarcated (legal) task areas through rules that officially lay down 
regular activities and requirements, and divide them among fixed 
positions and departments.

• There is an authoritative hierarchy with lower ranks being supervised by 
higher ranks.

• Positions in a bureaucracy require an expert training and the full work 
capacity of the civil servant.

• A management position is a full-time calling, or career, for the civil 
servant.

 (Rainey, 2009: 29).

The characteristics listed above reoccur in every organizational design and, 
whether or not under pressure from experts in administrative organization 
and compliance, are translated into structures like mandate rules, organi-
zational decisions and task descriptions, which regulate responsibilities, 
authorities, required qualifications and manner of execution. Higher levels 
of government management go hand in hand with higher levels of formal-
ization, standardization of personal procedures and centralization (Holdaway, 
Newberry, Hickson & Heron, 1975; Rainey, 2009: 225). Fiol and Lyles (1985) 
indicate that it is not innovation, but past behavior, that is perpetuated and 
reinforced:
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’A centralized, mechanistic structure tends to reinforce past behaviors, 
whereas an organic, more decentralized structure tends to allow shifts of 
beliefs and actions’ 
(Fiol & Lyles, 1985: 805).

Diefenbach & Todnem (2012: 2) emphasize the distinction between hierarchy 
and bureaucracy. They describe hierarchy as ‘A vertical organization of tasks’ 
and bureaucracy as ‘Rule-bound execution of tasks’. Hales (2002) states that, 
when bureaucracies change, two characteristics remain the same: a) hierar-
chical control and b) rules that can be imposed from a central point (bureau-
cracy). As a result, the characteristics ‘vertical accountability’ and ‘individual 
management responsibility’ are unaffected. The two characteristics Hales 
(2002) mentions are also mentioned by Redder & Woolcock (2004) when 
they discuss governments and focus on accountability systems. They state 
that these have been designed based on hierarchical ‘command and control’ 
assumptions. 

‘Command and control’ comes with demarcated task areas, the rule that a 
superior can appoint a subordinate and that management is allowed to issue 
rules (Sharitz & Hyde, 2012; Weber, 1922). Civil servants, for example, are 
accountable to the next higher level in the line, who in turn is accountable to 
their Minister, who in turn is accountable to Parliament. March (2010) argues 
that rules are more indicative of tasks and obligations than helping employ-
ees anticipate situations and making decisions for themselves. 

A hard (structure) and soft (culture) aspect

When comparing the authors, a structural component of rules can be distin-
guished, to be translated into explicit rules that express hierarchy (vertical 
organization of task) as well as bureaucracy (rule-bound execution of tasks). 
On the other hand, a cultural aspect is recognized, expressed in informal, 
unwritten rules that steer behavior. Table 12 shows both the structural and 
cultural components. 
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Table 10: Hierarchy, bureaucracy and culture

Who?

Structural aspects of organizations ex-
pressed in a (written) organizational de-
sign (Diefenbach & Sillince, 2011)

Cultural aspects of an 
organization

Hierarchy Bureaucracy

Weber 
(1922) 
accord-
ing to 
Rainey 
(2009)

Authoritative hierar-
chy/top-down super-
vision with authority 
to discharge activi-
ties.

Demarcated task ar-
eas through rules; 
Management position 
is full-time calling/
career;
Positions require ex-
pert training and full 
work capacity.

 

Mintz-
berg 

(2006)

Coordination as a 
basic condition.

Labor division as a 
basic condition.

Mutual consultation via 
exchange of arguments 

Elements are:                       
* Strategic top.           * 
Line management.

Structural elements:                      
* Operational core.                  
* Technical staff.                     
* Service staff.

Centralization of values 
(sharing the same sys-
tem of convictions).

Direct supervision: 
Someone gives work 
instructions to others.

Standardization of: 
*Activities.             
*Skills.               
*Output.

Play for (informal) pow-
er.

Kor, 
Wijnen 
& Weg-
geman 
(2007)

Structure I: The hier-
archical division of 
tasks and authority.

Structure II: Rule-
bound division of 
tasks and authority.

Management style: 
Characteristics and 
behavioral patterns of 
management.

 
Systems: Rules and 
procedures that steer 
daily activities.

Personnel: Character-
istics and skills of em-
ployees.

 

 

Culture: Shared stan-
dards and values and 
resulting way of doing 
things.

 
 

Strategy: Way in which 
and means with which 
goals are realized. 

Hales 
(2002)

Hierarchical control.

   

Rules imposed from 
a central point; indi-
vidual management 
responsibility.
Vertical accountabil-
ity.
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Via this analysis of deep structure in relation to organizational design, two 
types of rules have been identified with which employees have to deal:

1.	 Rules expressed in the words formal and bureaucracy
2.	 Rules associated with the words informal and unwritten. 

4.3 Connection between written and unwritten rules

The question is how the written and unwritten rules are connected. To under-
stand that, Gilsdorf (1998) offers clues when she describes rules as: 

‘The assumptions organizational members make about the right way to 
communicate in given situations in their particular organization’ 
(Gilsdorf, 1998: 174).

Although her description focuses on communication, they can also be ap-
plied to the practical actions of employees in organizations. Rules are as-
sumptions of members of an organization about the ‘correct’ way to act in 
given situations in their organizations. Gilsdorf (1998) also states that rules:

‘Can be formal and informal, written or oral, implicit or explicit, organiza-
tion-wide or organization-specific’
(Gilsdorf, 1998: 175).

There is a distinction between rule and policy measure. A policy measure 
gives a conviction and/or course of action with regard to an important or-
ganizational theme. Various rules can be seen as policy measures, but other 
rules fall outside policy measures (Gilsdorf, 1998: 175). 
Gilsdorf (1998: 175) distinguishes four categories of written and unwritten 
rules:

1.	 Written, recognized rules, which have been communicated explicitly and 
are observed and are in accordance with organizational objectives.

2.	 Written, non-recognized rules, that exist but are outdated and are no lon-
ger observed. They are not in accordance with organizational objectives. 

3.	 Unwritten rules that are recognized because they are in accordance with 
organizational objectives

 (example: of you have a contract for three days a week, you are expected 
to be available 24 hours a day to the top of the organization).

4.	 Unwritten rules that not recognized because they are not in accordance 
with organizational objectives (example: employees can show up 20 min-
utes late without calling their boss).
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The table presented below summarizes the insights from Gilsdorf (1998):

Table 11: General ordering of rules (after Gilsdorf, 1998)

Rules: Assumptions about right way of acting in given organizational sit-
uations

Formal/Explicit/Written Informal/Implicit/Unwritten/Oral
Organization-wide:

• Recognized rule

• Non-recognized 
rule

Organization- 
specific:

• Recognized 
rule
• Non- Recog-
nized rule

Organization-wide:

• Recognized 
unwritten rule
• Non-recognize 
unwritten rule

Organization-spe-
cific:

• Recognized 
unwritten rule
• Non-recognize 
unwritten rule

This results in a demarcation of types of unwritten rules. This study focuses 
on informal recognized unwritten rules that belong to the ‘deep structure’. 
March (2010) describes the connection between formal rules and informal 
rules as follows: 

‘Routines, procedures, conventions, roles, strategies, organizational forms, 
and technologies around which political activity is constructed. We also 
mean the believes, codes, paradigms, cultures, and knowledge that sur-
round, support, elaborate and contradicts those roles and routines …… 
Rules are codified to some extent but the codification is often incomplete. 
Inconsistencies are common. As a result, compliance with any specific 
rule is not automatic’  
(March, 2010: 22).

The written (‘codified’) rules are usually incomplete and inconsistent, and a 
core around which political activity is constructed. Scott-Morgan (1995) gives 
the following definition of written rules:

‘All formal and understood aspects of an organization. It includes a wide 
range of aspects, such as the vision of the enterprise, the organizational 
structure and policy, as well as the specific aspects of strategy, proce-
dures, process descriptions and reward systems’
(Scott-Morgan, 1995: 30).

Written rules are what is on paper, which has meaning within an organiza-
tion. Unwritten rules involve the internal politics within an organization and 
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often start with the leadership: the way it behaves. Unwritten rules can be 
seen as a result of written rules and the way leadership behaves. The result is 
expressed in the way written rules that are issued by a leadership are inter-
preted and given shape my employees in everyday practice (Scott-Morgan, 
1995: 30). Unwritten rules can have positive and negative effects in and for 
organizations (Scott-Morgan, 1995: 37). The origin of unwritten rules is that 
a variety of factors affect written rules that cannot be measured or managed 
by management, for instance the effect of a local culture. As Scott-Morgan 
(1995) argues, written rules are undermined, reinforced or changed, resulting 
in hidden or unwritten rules that determine the actual behavior of employ-
ees. Ledeneva (2001: 5) supports the idea that unwritten rules determine the 
actual behavior of employees: ‘The informal order balances the formal one’. 
Informal rules take the rough edges off written rules and make them work-
able. In practice, it is especially informal rules that determine what people do. 

’Informal constraints are defined by codes of conduct, norms of behavior 
and conventions. Underlying these informal constraints are formal rules, 
but these are seldom an obvious and immediate source of choice in daily 
interactions. Formal rules include political (and judicial) rules, economic 
rules and contracts, and they determine formal constraints’
(Ledeneva, 2001: 5; North, 1990: 3).

The common idea with March, Scott-Morgan and Ledeneva is that unwritten 
rules emerge to make written rules workable.

4.4 Detecting unwritten rules via Scott-Morgan

Scot-Morgan (1995) uses three perspectives, with associated questions, to 
identify unwritten rules:

1. Motivators (Scott-Morgan, 2005: 39/71)
 These are elements that are important to the employees in question.   

Unwritten rules can be identified through motivators by the following 
questions:
o What motivates employees in this organization and how do they be-

have as a result?
o What is the reason they get out of bed in the morning and how do 

they behave as a result?
o What do they consider a reward and how do they behave as a result?
o What do they want to avoid? What do they consider punishment and 

how do they behave as a result?
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2. Power generators (Scott-Morgan, 2005: 40/71)
 These are the people who enable people to get what they want. People 

who can hand out the rewards or punishments mentioned under motiva-
tors. Core question is: given the motivators, who is important to the peo-
ple and how do they behave as a result?

3. Levers (Scott-Morgan, 2005: 41/71)
 Levers are conditions that people think should be created. They match 

the supposed performance criteria. These can be found through the 
question: given the motivators and power generators, how and for what 
are people assessed and how do they behave as a result?

Scott-Morgan (1995) distinguishes eight steps:

1. Discussing the central question.
2. Exploratory talks: subjects related to the central question.
3. First seven conversations: exploring subjects and associated unwritten 

rules in greater depth.
4. Initial evaluation and selection of important behaviors.
5. Second seven conversations: focus on insight in causes and connections.
6. Confirming or verifying the insights.
7. Concluding team workshop: classification unwritten rules.
8. Presentation to management.

Within the framework of this study, the method was adjusted to establish a 
connection between unwritten rules and openness, obtain explanations for 
the connections indicated by the interviewees. This adjustment is discussed 
in Chapter 5.

4.5  Individual versus collective interpretations

When examining unwritten rules, it is important to make a distinction be-
tween individual interpretations of written rules by employees and collective 
interpretations. It is in particular collective interpretations that offer insight 
into the unwritten modus operandi at an organizational level. But what do we 
mean by collective interpretations? Argyris and Schon (1978) indicate that 
employees in organizations and shared assumptions that protect the status 
quo. Weick and Roberts (1993: 357-358) talk of ‘organizational mind’ and ‘col-
lective mental processes’. Kim (1993), in line with Senge (1990), writes about 
‘mental models’:

‘Deeply held internal images of how the world works, which have a pow-
erful influence on what we do because they also affect what we see’ 
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(Kim, 1993: 39; Senge, 1990).

’Even in the most bureaucratic of organizations, despite the preponder-
ance of written SOP (standard operating procedures) and established 
protocols there is much more about the firm that is unwritten; it’s essence 
is embodied more in the people than in the system. Comparatively little is 
put down on paper or stored in computer memories. The intangible and 
often invisible assets of an organization reside in individual models that 
collectively contribute to the shared mental models’ 
(Kim, 1993: 41).

Collective interpretations of written rules can be seen as a shared mental 
model of unwritten rules that gives the actions of employees direction. This 
study calls collectively shared unwritten rules ‘hard unwritten rules’. Hard un-
written rules are part of the ‘shared mental models’, a structured set of rules 
that determines the actions of employees, a ‘programming’ to realize certain 
organizational objectives. 

They are implicit decision rules that employees follow collectively. Contrary 
to Scott-Morgan (1995), we argue that unwritten rules are not dependent on 
the organization’s leadership. Because they part of the ‘deep structure’, they 
are hard to change. 

Table 12: Overview of important concepts
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Concept Description

The deep structure 
of an organization

A very persistent/hard to change order that is an expres-
sion of the internal organization and fundamental existen-
tial activities. 

System inertia Sticking to what/how things are done. Limiting change, 
bringing deviations back within existing lines.

(Continuity of) bu-
reaucratic charac-
teristics

Important principles and mechanisms organization and 
management: hierarchy with rights/privileges, obedience 
and tight control to continue old system.

Collective interpre-
tations Unwritten modus operandi at organizational level.

Informal rules
Behavioral codes, behavioral standards and conventions. 
Below them are formal rules, but they are rarely a clear 
and direct source of choice in daily interactions.

Shared mental 
models

Deeply rooted internal (collective) ideas about how the 
world is organized.

Unwritten rules

A result of written rules and the way leadership behaves. 
The result expresses itself in the way written rules issued 
by leadership are interpreted and giving shape by an em-
ployee in everyday practice.

Hard unwritten 
rules

Implicit decision rules that employees follow that do not 
depend on the type of managers and are therefore hard 
to change.

With the insights provided by Schein (2010) and Graves (Cowan & Todorovic, 
2000), hard unwritten rules can be positioned as ‘unwritten deep value sys-
tem rules’. Schein (2010) describes cultural levels as follows:

‘The degree to which the cultural phenomenon is visible to the observer 
…… these levels range from very tangible overt manifestations that one 
can see and feel to the deeply embedded, unconscious assumptions that 
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I’m defining as the essence of culture’  
(Schein, 2010: 23). 

 
Schein (2010: 24) draws a distinction between ‘artefacts’, supporting convic-
tions and basic assumptions. To explain the concept of ‘basic assumptions’, 
he establishes a connection to Argyris and Schon by stating: 

’Basic assumptions, in this sense, are similar to what Argyris and Schon 
identified as ‘theory in use’ – the implicit assumptions that actually guide 
behavior, that tell group members how to perceive, think about and feel 
about things’  
(Schein, 2010: 26).

His division can be compared to Graves. Cowan & Todorovic (2000) have 
worked out how Graves examined origin and patterns of ‘deep values’ that 
create world visions and determined organizational principles and ‘mindsets’, 
cast leader/follower relationships in certain molds, shape decision-making 
structures and ‘define reality’ (Cowan & Todorovic, 2004; Beck & Cowan, 
1996). The comparison produces the following table. (Right)

Hard unwritten rules are embedded in the ‘deep value systems’ of organiza-
tions. They are self-evident, but, in a changing context, can put organizations 
in trouble. As Drucker (1994) describes it in ‘The theory of business’:

‘But as it becomes successful, an organization tends increasingly to take 
its theory for granted, becoming less and less conscious of it …… It be-
gins to pursue what is expedient rather than what’s right …… It stops 
thinking. It stops questioning. It remembers the answers but has forgot-
ten the questions. The theory of business becomes culture.’ And further 
‘some theories of the business are so powerful that they last for a long 
time. But eventually every theory becomes obsolete’  
(Drucker, 1994: 101). 

Table 13: A positioning of written and unwritten rules in Schein’s ‘Lev-
els of Culture’ and the value types of Clare W. Graves 
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                   Schein (2010)
Graves / Cow-
an & Todorovic 

(2000)
Type of rules Level of 

visibility

Artefacts

Organiza-
tional struc-
tures, proce-
dures, etc.

Surface values Written rules Visible

Supporting, 
hidden con-
victions and 
values

Strategies, 
goals, 
philosophies 
(supporting 
‘why’s’)

Hidden values

Unwritten 
rules and 
‘coping strate-
gies’

Less/not 
visible

Underlying 
(collective) ba-
sic assumptions

Subcon-
sciously as-
sumed con-
victions and 
perceptions, 
thoughts and 
feelings

Deep value sys-
tems

Hard unwrit-
ten rules

4.6  Conclusions

One of the goals of this study is to provide insight into the internal reality of 
organizations, the ‘that’s how we do things here’, on the basis of existing rules. 
Rules prescribe how civil servants should handle situations. They help pre-
vent or solve problems, but also have a downside. They are rigid and com-
partmentalizing and extinguish imagination, courage and initiative. 
This study focuses on hard unwritten rules and, in doing so, introduces a new 
concept in management literature. While the assumption is that unwritten 
rules can be influenced by leadership styles, this chapter shows that there are 
deeper unwritten rules that cannot be influenced by leadership. These rules 
can be considered hard to change. In line with Gilsdorf (1998), they are infor-
mal recognized rules that are part of the ‘deep structure’. They are embed-
ded in the collective mindset (Schein, Graves and Drucker).
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Chapter 5 Coping strategies

In this chapter, we discuss the third central research variable: coping strate-
gies. The central research questions in this chapter are: 

• What are coping strategies?
• How do you analyze coping strategies?

Using an overview article by Tummers et al. (2015), we will position the way 
in which we look at coping strategies in this study to current insights. The 
ultimately selected description of the term ‘coping strategies’ the analytical 
approach down to the level of concrete instructions, for which a specific skill 
analysis method is use that is explained in this chapter. 

This chapter yields clusters of coping strategies, with associated detailed 
descriptions of behaviors that can be transferred ‘from professional to profes-
sional’ (i.e. from employee to employee). 
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5.1 Coping strategies, concept definition for this study

In 2015, Tummers, Bekker, Vink and Musheno published an exhaustive over-
view article about coping strategies, focusing in particular on public service 
deliveries where there is direct contact with customers. The term coping is 
related to stress. The authors see coping as a sensitizing concept and define 
it as: 

‘behavioral efforts frontline workers employ when interacting with clients, 
in order to master, tolerate or reduce external and internal demands and 
conflicts’ 
(Tummers et al., 2015: 5).

Furthermore, the article describes clusters of coping strategies, like moving 
towards customers, moving away from customers and working past custom-
ers. Finally, it focuses on ‘behavior coping, type 1 in Table presented below.

Table 14: Examples of various ways of coping of frontline workers. We 
focus on type 1.  (Tummers et al.: 8)

Behavioral coping Cognitive coping
During client-worker 
interactions 

1. Rule bending, rule 
breaking, aggression 
to clients, routinizing, 
rationing, using personal 
resources to help clients. 

2. Client-oriented cynicism, 
compassion towards clients, 
emotional detachment from 
clients 

Not during cli-
ent-worker interac-
tions 

3. Social support from 
colleagues, complaining 
towards managers, turn-
over, substance abuse. 

4. Cognitive restructuring, 
cynicism towards work, 
work alienation 

While Tummers et al. (2015) focus on the ‘frontline workers’, in this study, the 
focus is on policy employees, with attention to the following issues:

1.	 Policy employees also use coping strategies in their daily activities.
2.	 The specific factor in the case of policy employees, the so-called stressor, 

that is central to this study is the tension between vertical and horizontal. 
3.	 In the case of policy employees, the target group ‘clients of public ser-

vices’ becomes ‘usual suspects’ and ‘unusual suspects’ from a horizontal 
perspective, and the ‘hierarchical line’ from a vertical perspective.

4.	 With regard to ‘rules’, which is the focus of Tummers et al. (2015), a dis-
tinction can be made between written and unwritten rules. 
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5.	 Many of the coping strategies that Tummers et al. (2015) vary in their de-
gree of concreteness. The skill analysis method used in this study makes 
coping strategies concrete in such a way that they can easily be trans-
ferred ‘from professional to professional’. This method in part determines 
the way coping strategies will ultimately be defined in this study. 

6.	 Tummers et al. (2015) have described families of coping strategies for 
the target group ‘frontline workers’. This study yields families (clusters) of 
coping strategies for civil servants wanting to realize openness in policy 
development with the stressor vertical-horizontal. 

Ledeneva (2001) shows that people can deal with written and unwritten rules. 
Ledeneva (2001: 5-6) states that the unwritten rules can be used ‘to play the 
game’:

’To put it more bluntly, unwritten rules define the ways of circumventing 
constraints, both formal and informal, of manipulating their enforcement 
to one’s own advantage, and of avoiding penalties by combining the ele-
ments of the rules of the game creatively.’

There are ‘coping strategies’ for using the rules for a desired goal. In this the-
sis, that desired goal is openness in policy development within the tension 
between vertical and horizontal. Folkman & Moscowitz (2004: 745) describe 
the word ‘coping’ as:

‘The thoughts and behaviors used to manage the internal and external 
demands of situations that are appraised as stressful’
(Folkman & Moskowitz, 2004: 745).

Looking ahead at the skill analysis method that is used in this study, 
‘thoughts’ are seen as the principles on the basis of which people act, ‘be-
haviors’ as ‘structured sets of actions’ and ‘internal and external demands of 
situations that are appraised as stressful’ as ‘problems that have to be dealt 
with or goals that have to be realized’. In particular, it involves strategies with 
which hard unwritten rules can be utilized (or circumvented) to realize more 
openness in policy development (shaded part in Table below).

In this study, a coping strategy is defined as:

‘Principles from which people act (operational principles) and the related 
structured sets of actions, for the purpose of dealing with a problem or realiz-
ing a goal.’
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Table 15: Written rules /hard unwritten rules /what to do with them?

Written rules Hard unwritten rules: (shared 
collectively) What to do with them?

    Follow

   XXXXXXXXXXXXXXXXXXXXXX Utilize

5.2 Coping strategies: making implicit knowledge explicit

Mapping a coping strategy is called ‘modeling’. According to Dilts (1994), 
modeling is: 

‘Breaking up a complex skill into smaller pieces that can be repeated or 
applied by someone else’
(Dilts, 1994: XXV).

A model is defined as: 

‘A description or analogy that is used to visualize something that cannot 
be observed directly’
(Dilts, 1998a: 28).

The aim of modeling is to describe a specific skill in the form of a model. 
The question is no whether the model is ‘true’, but whether it is usable (Dilts, 
1998a: 26). A description is not reality itself:

‘A useful and procedural abstraction of reality. It has a goal and is a proce-
dural understanding of reality’
(Koohang, Harman & Britz, 2008: 67).

It is an abstraction from which people act in the world. All models are ‘simpli-
fications’ (Senge, 1990b: 176). Additionally, it is important that a model de-
scription that is made of a coping strategy provide insight into: 

• An end result that can be described in criteria that have been made con-
crete.

• If necessary, specifies ways in which (intermediate) results can be com-
pared to the desired situations (Miller, Galanter & Pribram, 1986: 31). 
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For modeling a ‘coping strategy’, the concept of Logical Levels offers a han-
dle. Logical Levels originated in the work of anthropologist George Bateson 
(1979). Robert Dilts (1991) has converted them into a practical division of 
logical levels:

• Identity: Who am I?
• Convictions: What do I find important?
• Capacities/strategies: How do I do things?
• Behavior: What exactly do I do (visible behavior)?
• Environment: In what environment do I do what I do?

The logical levels enable us to bring structure to coping strategies. As Dilts 
(1991) states: 

‘The environment level involves the specific external conditions in which 
behavior takes place. Behaviors are those occurrences that can be seen, 
heard, felt etc. in the sensory world. Capability is the level at which one 
is able to select, alter and adapt a class of behaviors to a wider set of ex-
ternal situations. At the level of beliefs we may encourage, inhibit or gen-
eralize a particular strategy, plan or way of thinking. Identity consolidates 
whole systems of beliefs and values into a sense of self’ 
(Dilts, 1991: 3).

Miller, Galanter & Pribam (1986) emphasize capacities, know-how (skills). 
They write: 

‘Skills are normally tacit, but by careful analysis and investigation we are 
often able to discover the principles underlying them and to formulate 
verbal instructions for communicating the skills to someone else’ 
(Miller, Galanter & Pribam (1986: 143).

That makes it possible, analogous to Seymour (1993), based on the logical 
levels and Miller, Galanter & Pribam (1986), to indicate what the characteris-
tics of a coping strategy mean:

• Behavior: What a person does (specific instructions) for each key step.
• Strategies: What is the outline of important key steps a person has to do?
• Operational principles: When applying a strategy, what is essential?

In the logical levels of Dilts (1991), convictions are the ‘operational principles’ 
on the basis of which people act. Between the specific behavioral instruc-
tions and general principles in this description by Miller, Galanter & Pribam 
(1986), based on Dilts (1991) and Seymour (1993) an intermediate level is 
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added: strategies. An analysis of a ‘coping strategy’ makes it possible to 
map the operational principles, key steps (strategy level) and more specific 
instructions (behavior level) and convert them into a transferable model. The 
methodological question is: ‘How can implicit (tacit) knowledge be convert-
ed and “formalized” into an explicit, transferable form?’ According to Am-
brosini & Bowman (2001: 812-813) has four characteristics:

• Hard to write down, formalize.
• It is personal knowledge and has cognitive characteristics in the form of 

mental models that are embedded ‘deep’ in a person and are consid-
ered to be ‘self-evident’. That makes this form of knowledge hard to ex-
press by the person possessing the knowledge. 

• It is practical knowledge in the form of a ‘process’. It is ‘know-how’.
• It is contextual knowledge. 

Because the knowledge is embedded ‘deep’ in the person and ‘self-evident’, 
it is hard to make tacit knowledge objective and transferable. Like unwritten 
rules, coping strategies are not written down. Literature provides no recog-
nized method for finding the underlying principles of a certain ‘skill’ or how 
to translate that skill into verbal instructions. Relatively few attempts have 
been made to develop such a method. Ambrosini & Bowman (2001) refer to 
Nonake (1991) for an explanation: 

‘One of the main reasons why there have been very few attempts to em-
pirically research tacit knowledge is that it is problematic. Research in-
struments such as surveys and structured interviews are likely to be inap-
propriate insofar as individuals cannot be asked to state what they cannot 
readily articulate. The main challenge that has to be faced, is finding way 
of expressing what is, or more correctly, what has not been up to now, 
expressible’  
(Ambrosini, V., & Bowman, C., 2001: 815).

Over the years, the researcher himself has developed an published a meth-
od.

5.3 Coping strategies: steps in the model-learning-process

To analyze coping strategies, we use the approach published earlier (Her-
old, in Van Aken and Andriessen, 2012: 345-360). The approach allows us to 
make mental (implicit) models underlying coping strategies concrete, trans-
ferable and testable, by treating a coping strategy as a skill that can be divid-
ed into elements, which can be repeated or applied by other people. 
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The approach consists of the following seven steps:

1.	 Delineating the model.
2.	 Describing three or four conceptual metaphors for the model.
3.	 Generating additional associations with each metaphor.
4.	 Exploring the metaphorical expressions.
5.	 Translating the data that has been generated into a sequence of ‘how’ 

questions.
6.	 Describing a feedback loop for each ‘how’ question; T.O.T.E. (Test-Oper-

ate-Test-Exit).
7.	 Describing the ‘Operating Principles’. 

Step 1: Delineating the model
The aim is to formulate the skill to be modeled, while exploring the contexts 
in which the skill is applied. In a generic sense, it is a formulation with the fol-
lowing characteristics:
‘How <verb> <what> <where>?’ An example in line with the research ques-
tion of this thesis:
How <verb: do you create> <what: openness in policy development> 
<where: in a policy context at a Ministry with prohibitive unwritten rules>?

Step 2: Describing three or four conceptual metaphors
Metaphors have two qualities (Ankersmit, 2008: 25-27). They form a semantic 
sieve and place some meanings in the foreground and others in the back-
ground. For instance, the metaphor ‘the earth is a spaceship’. This metaphor 
focuses attention on the bio-system and our dependence on it. Abstract con-
cepts can be understood through metaphors, whereby each metaphor em-
phasizes separate aspects of a concept (Lakoff & Johnson, 1980a). 

‘There are always “concepts” in people’s experience through which that expe-
rience is structured metaphorically’
Lakoff & Johnson, 1980b: 475). 

Secondly, a metaphor suggests a course of action. For instance, comparing 
the earth to a spaceship urges us to be careful with our planet. Metaphors 
teach us something about the people using them. They are ‘mental models’ 
with which people imagine something in the world (Ankersmit, 2008: 25-27). 
One way to express the essence of a metaphor is through the following com-
parison: 

‘Conceptual domain A (for instance the Earth) = conceptual domain B 
(here: spaceship)’
(Kövecses, 2010: 4). 
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Using metaphors proves to be a useful way of making people aware of their 
tacit knowledge. The respondent is asked to give three metaphors with which 
the skill can be compared. These three metaphors are seen as a form or tri-
angulation within an interview. It increases the construct validity, because the 
model is examined from different angles. 

Step 3: Generating additional associations for each metaphor
Next, each metaphor is complemented with additional associations, usually 
expressions that are close to the concrete experience (Kovecses, 2002: 4). 
The associations can be obtained by asking open questions like ‘what are 
you thinking of with metaphor X’ or ‘can you tell me more about metaphor X’. 
To make the knowledge explicit of someone who is at designing a certain 
type of products, they are asked for a metaphor. That person compares de-
signing with ‘woodcarving’ (conceptual metaphor). 
Answers to the open questions can be: 

• It is wrestling with your subconscious.
• You have to ‘let something go’.
• You are looking for the essence of the product.
• You act a little ‘crazy’ to do it a little differently. 

Step 4: Exploring the metaphorical expressions
The first three steps provide the contours of the model, but not enough to 
create a transferable protocol. That makes it important to know what exactly 
the interviewee means by the words he uses. What does he mean by ‘wres-
tling’ or ‘letting go’ in the woodcarving example? Or other words that he 
uses?
To that end, the meta-model developed by Bandler and Grinder (1975) can 
be used. The model’s underlying principle is Korzybsky’s (1948: 59) idea that 
‘the map is not the terrain’. Language can best be seen as a map. Words are 
not the objects, but representations of objects. In line with Korzybsky (1994: 
XVII), the following applies:

• No individual representation reflects the entire assumed terrain.
• Representations are self-reflective. We can map our own maps.
• Each representation is a map of the mapmaker himself.

So how can we use language to explore the real underlying terrain? Accord-
ing to Chomsky’s Transformational Grammar, all language can in essence be 
structured on three levels (Linden & Perutz, 1997: 226):
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• Surface structure: refers to sentences and words people pronounce.
• Deep structure: provides details about who, what, where, when and how 

exactly.
• Reference structure: the sense-specific experience itself. 

Language is seen as an abstract representation of actual experience. The 
words that are used are openings/gateways to the experience. It is important 
to realize that the opposite is also true. Language is used to make a ‘map’ of 
an experience, structuring it from a certain perspective. Language is a tool 
with which a stored experience can be transferred as an individual ‘map of 
reality’ (Yeager & Sommer, 2009: 47). 
There are three process to get from an actual experience to a linguistic ex-
pression at surface level (Bandler & Grinder, 1975: 33). 

• Generalization: whereby parts of the person’s model are separated from 
the experience and become representative for the category to which the 
experience belongs.

• Deletion: whereby selective attention is paid to certain aspects of the 
experience, while other aspects are left out (in the surface structure).

• Distortion: whereby relationships between parts of a model are repre-
sented differently from the relationships they are supposed to represent. 
One of the most common examples of distortion is a process represent-
ed as an event; this is called nominalization.

The function of the meta-model is to detect and analyze generalizations, de-
letions and distortions in order to obtain a representation of the deep struc-
ture (Zamfir, 2009: 69). The table presented below contains a simplified form 
of the meta-model.

Table 16: Simplified representation of the meta-model (Bandler & 
Grinder, 1975)

Type of words Challenge
Too much, too high, better, etc. Compared to what?
Nouns and pronouns. Who, what, where, when exactly?
Verbs. How exactly?
Nominalization (non-tangible 
nouns). How exactly?

Step 5: Make a sequence of ‘how’ questions from the obtained information
In step 5, an outline of a protocol is made. In the researcher’s experience, this 
can be done via ‘how’ questions, which bring a person in the feeling of the 
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actions. The sequence of the ‘how’ questions becomes the cornerstone of 
the future model and can be seen as a schematic, generic modus operandi. 
The set of ‘how’ questions forms the connection between generating implicit 
data and creating specific instructions. 
For both the interviewee and the interviewer, it is not always easy to deter-
mine the sequence of ‘how’ questions. Often, because of their education 
and profession, people are trained to answer ‘how’ questions and assuming 
a ‘critical attitude’, which is something that should not be done during the 
modeling interview. The aim is to determine a sequence of ‘how’ questions 
from the perception of the person being interviewed. 

Step 6: Describing the T.O.T.E. for every ‘how’ question
The answer to every ‘how’ question needs to me a modus operandi. That is a 
concrete set of instructions with which the ‘how’ question is answered or ad-
dressed. Ackof, according to Allio & Russel (2003), states:

‘Knowledge is transmitted through instructions, which are the answers to 
how-to questions. Understanding is transmitted through explanations, 
which answer the why questions. Herein lies a very fundamental 
difference’
(Allio & Russel, 2003: 21).

If these instructions are structured in the form of a T.O.T.E., they become 
transferable and testable. T.O.T.E. stands for Test-Operate-Test-Exit, and is a 
feedback loop (Miller, Galanter & Pribram, 1986: 31). According to T.O.T.E., to 
reach an objective, it has to be tested continuously what the position or state 
is in relation to the desired objective. For the test phase, it has to be indicat-
ed what information is needed to compare the current state (feedback) to 
the instructions that indicate what you can do on the basis of that information 
(Miller, Galanter & Pribram, 1986: 31). This involves questions like: 

• What is your starting point?
• What do you do exactly?
• What is your endpoint?
• How do you know you are on the right path?
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Diagram 3: The T.O.T.E. Feedback Loop (Dilts, 1994)

Fixed Future Goal

Evidence of the 
achievement of the Goal

Flexibility of Means to 
Accomplish Goals

Operate Test

Exit:
You have reached your goal

Test:
Where are you? 
What is your baseline?

It is important for a T.O.T.E. to take place in a context, which means that not 
only the objective itself, but also aspects of the environment are part of the 
feedback loops. Another issue is that resources and means are part of the 
T.O.T.E., as is how to gain access to them and how they are used. 
To describe a T.O.T.E., the following questions are posed:

1.	 Can you indicate to which (concrete) result the answer to this ‘how’ ques-
tion leads? When are you satisfied?

2.	 What is your starting point? What is present, what is absent, what is going 
on?

3.	 What do you do exactly in terms of behavior to answer this question?
4.	 What means of resources do you use? (And possibly: how do you use 

them?)
5.	 How do you know you are on the right path?

It is important that the result has to consist of concrete, specific instructions 
that the interviewer personally has to understand. During this step, the me-
ta-model can help make the information being provided more concrete. 

Step 7: Describing the main Operating Principles
After the ‘how’ questions have been made instructive and testable through 
the T.O.T.E’s, it is time to describe the main operational principles. These are 
principles, often crucial do’s and don’ts, that are considered to be important 
for working with the model. 
Whereas, in the previous steps, the subject was interviewed in a way that 
helped him be in the actions, at this stage, it is important to step back and 
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look at the model in its entirety.  
5.4 Conclusions

‘Coping strategy’ is the third central variable in this research. As part of the 
theoretical framework, two research questions have been answered in this 
chapter:

• What are coping strategies?
• How do you analyze coping strategies?

While existing literature tends to focus on coping strategies for ‘front-office 
workers’, in this study, we argue that civil servants also use coping strategies 
in their daily activities. The specific factor with regard to civil servants, the so-
called stressor, that is central to this research is the tension between vertical 
and horizontal. The target group ‘customers of public services’ in the case of 
civil servants involved in policy development becomes ‘usual suspects’ and 
‘unusual suspects’ from a horizontal perspective, and the hierarchical line 
(politics) from a vertical perspective. 
When talking about ‘rules’, which is the focus of Tummers et al. (2015), a dis-
tinction can be made between written and unwritten rules, a distinction that 
is not made explicitly by Tummers et al. (2015). 
The skill analysis method used in this study makes coping strategies concrete 
in such a way that they can be easily transferred ‘from professional to profes-
sional’ in the form of practical knowledge management. The form of this skill 
analysis method in part determines the ultimate definition of coping strate-
gies used in this study. 
Ledeneva (2001) shows that hard unwritten rules can be followed, but also 
used creatively. This study focuses on the coping strategies that civil servants 
use to realize open policy development by using hard unwritten rules in a 
smart way. 
A coping strategy is defined as principles on the basis of which people act 
(operational principles) and the associated set of structured actions. Those 
coping strategies can be analyzed, as skill-related knowledge, from a la-
bor-analytical, managerial perspective. The steps include:

1.	 Delineating the model.
2.	 Describing three or four conceptual metaphors for the model.
3.	 Generating additional associations with each metaphor.
4.	 Exploring the metaphorical expressions.
5.	 Translating the data that has been generated into a sequence of ‘how’ 

questions.
6.	 Describing a feedback loop for each ‘how’ question; T.O.T.E. (Test-Oper-

ate-Test-Exit).
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7.	 Describing the ‘Operating Principles’. 
Tummers et al. (2015) have described clusters of coping strategies for the 
target group ‘front-office workers’. This study provides clusters of coping 
strategies for civil servants involved in policy development wanting to realize 
open policy development with a given stressor vertical-horizontal. 
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Chapter 6 Research structure and justification

In the previous three chapters, the three central research questions were dis-
cussed and defined that are the theoretical framework of this research. The 
following questions were answered:

• What is openness?
• What are levels of openness?
• How can openness be measured?
• What are (hard) unwritten rules?
• How do you find (hard) unwritten rules?
• What are coping strategies?
• How do you analyze coping strategies?
 
For the research itself, three sub-questions and one central research question 
were determined:

1. Why does the approach to ‘wicked problems’ require openness in policy 
development?

2. What are the hard unwritten rules civil servants are expected to observe in 
their own organization?

3. What discrepancy is there between the required openness in policy de-
velopment and the internal hard unwritten rules?

The central research question is:
 What coping strategies are available to civil servants to deal with cer-
tain hard unwritten rules and enable openness in policy development?

In this chapter, we discuss how the answers to these questions were translated 
into a research structure.
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6.1 Research structure: two phases

In this chapter, we discuss the research structure and justification. Table 19 
shows the research structure. The research took place in two phases, the first 
of which focused on finding hard unwritten rules and their effects on open-
ness. 
In the second phase, the coping strategies were reconstructed of civil ser-
vants who know how to realize openness in policy development. 
Three sub-questions and a central research question were formulated:

Both the questions regarding the theoretical framework and the research 
questions have been put in a logical order and translated into a planned re-
search structure, as shown in the table below.



Chapter 6

132

Table 17: Research structure 

Research question Data collection method Data analysis method
What are ‘wicked prob-
lems? Exploratory literature study

Comparison definitions, 
concepts, conclusions

Why is there attention 
for ‘wicked problems’?

Comparison definitions, 
concepts, conclusions

What is openness? Exploratory literature study Comparison definitions, 
concepts, conclusions

Why does the approach 
to ‘wicked problems’ re-
quire openness in policy 
development?

Exploratory literature study Comparison definitions, 
concepts, conclusions

What are (hard) unwrit-
ten rules? Exploratory literature study Comparison definitions, 

concepts, conclusions

How do you find (hard) 
unwritten rules? Exploratory literature study

Comparison definitions, 
concepts, conclusions 
+ oefenen in interview-
methode

What are levels of open-
ness? 

Exploratory literature study Comparison definitions, 
concepts, conclusionsHow can openness be 

measured gemeten?

Phase I: 
 
What discrepancy is 
there between the re-
quired openness in poli-
cy development and the 
internal hard unwritten 
rules?
 

1. Selection of three Direc-
torates General at three 
different Ministries.
2. Interview rounds 
(semi-structured) at the 
different Directorates Gen-
eral (DG) of three different 
Ministries, looking for hard 
unwritten rules, their effect 
on openness, explanations 
and initial insights into 
coping strategies.
Six respondents per DG.

See interview schedule 
Appendix 9.

Coding the results 
via Maxqda software 
package.
Looking for differences 
and similarities.
 

3. ‘Member check’, respon-
dent validation, (semi-
strucured) of the unwritten 
rules found in round 1 in a 
second round of interviews 
at the different Directorates 
General.
Four respondents per DG.
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What are coping strat-
egies? Exploratory literature study Comparison definitions, 

concepts, conclusions

How do you analyze 
coping strategies? Exploratory literature study

Comparison definitions, 
concepts, conclusions + 
oefenen interviewmeth-
ode

Phase II: 
What coping strategies 
are available to civil ser-
vants to deal with cer-
tain hard unwritten rules 
and enable openness in 
policy development?

Detecting and analyzing 
coping strategies of em-
ployees who manage to 
realize a greater level of 
openness.

Analyzing coping strat-
egies using modeling/
skill analysis technique. 
See protocol described in 
chapter 5
Coding the results 

‘Member check’ of results 
via four presentations at 
the Ministries to which the 
Directorates General in 
question belong.

Ibid: looking for differ-
ence and similarities.

Phase I consists of two rounds. In the first round, the unwritten rules were 
collected and, in the second round of Phase I, they were presented to civil 
servants. At least two interviews per interviewee took place to find unwrit-
ten rules and explore the relationship to openness. More concretely: in the 
first interview, the focus was on finding unwritten rules and, in the second 
interview, the relationship between the hard unwritten rules and openness 
was explored. In round 2 of Phase I, the check of the interviews from round 
1 involving specific dossiers, one interview per interviewee turned out to be 
sufficient. 

In terms of research functions, adopting the categorization by Oost & 
Markenhof (2002), phase I can be characterized as an explorative explanatory 
research. On the one, it involved looking at the effect of hard unwritten rules 
on the level of openness, on the other hand, the interviewees were asked 
why the effect of certain hard unwritten rules on the level of openness was as 
they described. 

In phase II, for the sake of modeling, at least two interviews per interviewee 
were conducted, to make (implicit) coping strategies explicit. In terms of the 
research functions categorized by Oost & Markenhof (2002), phase II can be 
characterized as explorative designing research. According to the Handbook 
Design-oriented Scientific Research (Van Aken & Andriessen, 2012), design 
science is:

Table 17: Research structure (continued)

Research question Data collection method Data analysis method
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‘focused on developing and testing solutions for field problems, which 
means it is not only concerned with describing and analyzing said field 
problems’
(Van Aken, 2012: 13).

A result of design research is a design statement:

‘in which that generic intervention is described to deal with the type of 
field problems, together with the outcomes one can expect and prefera-
bly an explanation as to why that intervention will generate that outcome 
in the context described’
(Van Aken, 2012: 3).

Solutions can also have underlying design principles:

‘Design principles also often have a broader application domain than 
design statements …. An example of a well-known design principle in the 
area of designing itself is: “Never marry your first design idea”.’
(Van Aken, 2012: 11).

The research into coping strategies via the skill analysis method provides 
both design statements (concrete interventions) and underlying principles 
(operating principles). Coping strategies are analyzed and described as they 
are represented by the civil servants. They have not been formally tested in 
the organization by a group of ‘developers’ (alpha tests), or via beta tests. 
In the latter case, users conduct the tests in everyday life (Magnée, Cox & 
Teunisse, 2015). The coping strategies that were found were presented to 
and discussed with civil servants in the Masterclass “From the Outside In”, 
which was organized by the Learning and Development Square of ECS/SAW/
HWS, which is why this research is described as ‘explorative design research’. 

Paragraphs 6.2 – 6.5 address important aspects for both research phases. 
Paragraph 6.6 addresses the research structure, validity, reliability and gen-
eralizability of the results of phase I, and paragraph 6.7 looks at the research 
structure, validity, reliability and generalizability of the results of phase II.

Table 18: number of interviewees per phase

Where
Phase I Phase II

Round 1 Ronde 2 Round 3
Target: 18 Target: 12 Target: 6

HWS 6 5 4
EA 6 4 3

ECS 6 4 2



135

Research structure and justification

6.2 Accessibility contacts

In the case of research into unwritten rules, networks and existing contacts 
turn out to be useful when it comes for arranging initial appointments with 
civil servants within Ministries. There were plenty of these contacts within the 
Ministries of HWS and ECS. At ECS, in part as a result of a contribution there 
to a study into unwritten rules in connection with the quality of policy. Within 
the Ministry for Economic Affairs, there were also many contacts available, 
because a number of the Ministry’s employees had taken part in the Open 
Masterclass From the Outside in, mentioned in Chapter 1. As a result, the re-
searcher had access to a wide pool of potential interviewees. 

In phase I, the participants were selected ‘from the phonebook’ of the Minis-
tries in question, and an attempt was made to get both ‘employees’ and ‘se-
nior employees’ to take part. 

To find civil servants who are able to realize openness in policy development 
for phase II, we asked the people we interviewed earlier. In addition, the re-
search was able to approach his own network. 

6.3 Not) recording interviews

Prior to conducting the interviews, the question was whether or not to record 
the interviews digitally. Yin (2009) says the following about that: 

‘A common question about doing interviews is whether to record them. 
Using recording devices is a matter of personal preference. Audiotapes 
certainly produce a more accurate rendition of any interview than any 
other method. However, a recording device should not be used when 
(a) an interviewee refuses permission or appears uncomfortable in its 
presence, (b) there is no plan for transcribing or systematically listening 
to the contents of the electronic records – a process that takes enormous 
time and energy, (c) the investigator is clumsy enough with mechanical 
devices that the recording creates distractions during the interview itself, 
or (d) the investigator thinks that the record device is a substitute for 
“listening” closely throughout the course of an interview’ 
(Yin, 2009: 109).

We decided against recording the interviews. On the one hand, during the 
test interviews it became clear that not everybody liked being recorded. They 
were talking about ‘sensitive information’. On the other hand the focus was 
on finding unwritten rules. 
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During a first interview, they were written down and, during a second inter-
view, they were presented to the interviewees for additions and/or correc-
tions.

6.4 Interviewers and authenticity data

Although the researcher conducted most of the interviews, some of the in-
terviews in phase I were conducted by other interviewers. They were familiar 
with the concept of unwritten rules. The researchers discussed and practiced 
the interview protocol with them. This turned out not to be possible in phase 
II. Even though two of the three interviewers had taken a course in ‘model-
ing’, their work situation did not allow them to practice, which is who the re-
searcher conducted all the modeling interviews in phase II himself. 

To safeguard the authenticity of the data gathered during the interviews, all 
the interviewees were asked to send the interview report to an independent 
scientific supervisor of the research themselves, which happened in all cases.

6.5 Influencing factors selection research methods

There are three factors that influence the choice of research method.

• Experiences of the researcher
• Exploration of research methods.
• Conversations with research coaches. 

Experiences researcher

In 2006, the researcher conducted a study at the Ministry of SAE into the 
management culture using Scott-Morgan’s method. The study led to a pre-
sentation to the board’s management team. It appeared to be desirable to 
change the existing culture, but that was prohibited by the unwritten rules. 
Later, the researcher assisted in a study at the Ministry of ECS into unwritten 
rules that affect the quality of policy. In addition to assisting in the structure 
of the study, this meant conducting interviews, including group interviews 
using the so-called Group Decision Room, and assisting in the analysis of the 
results. Various test interviews were conducted at the Ministry of SAW to get 
a better idea as to whether, and how, to use Scott-Morgan’s method to deter-
mine how unwritten rules affect the level of openness in policy development. 
In addition, it is noteworthy that, each year, in the Open Masterclass From 
the Outside In, organized by the then ECS/SAE/HWS Academy (now the 
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Learning and Development Square ECS/SAE/HWS), together with groups 
of participants, unwritten rules were explored using Scott-Morgan’s method, 
including discussions on the influence of those unwritten rules on the appli-
cation of methods with an OMSPD nature. Finally, to examine and analyze 
coping strategies, the structure was used from the handbook ‘Design-orient-
ed Scientific Research’ (Herold, in Van Aken and Andriessen, 2012: 345-360). 

Exploration research methods

Explorative literature research was conducted into qualitative research meth-
ods such as case studies (Yin, 2009), grounded theory (Goulding, 2002; 
Glaser & Strauss, 2009), Naturalist Inquiry (Erlandson, 1993) and Qualitative 
Data Analysis by Miles & Huberman (1994), on the basis of which the notion 
emerged that an analysis of unwritten rules can be seen as a kind of ‘ground-
ed theory’. Principles from ‘Naturalist Inquiry’, mentioned by Erlandson et al. 
(1993: 16), with reference to Guba (1981), provided a basis for the creation of 
a research design: 

1.	 Go for in-depth interviews
 In-depth interviews provide ‘thick descriptions’ that express the relation-

ship with the organizational context, in terms of unwritten rules and cop-
ing strategies, from the point of view of the interviewees.

2.	 Go for relevance in the form of applicable knowledge
 Knowledge that helps civil servants to enable openness in policy devel-

opment. 
3.	 Fit with the context
 To that end, the research results have to have a ‘fit with the context’ and 

‘everyday realities’.
4.	 Interview people in their own context
 Talk to people in their own context, where unwritten rules are experience 

and coping strategies applied. 
5.	 Civil servants who use coping strategies possess ‘tacit knowledge’
 The challenge is to transform ‘tacit knowledge’ into ‘propositional knowl-

edge’, explicit knowledge that can be applied. 

Conversations with ‘research coaches’

Conversations with research coaches, like Prof. Dr. Geert Teisman, Prof. Dr. 
Mathieu Wegeman, Prof. Dr. Peter van Hoesel, Prof. Dr. Mirko Noordegraaf, 
Prof. Dr. Annemieke Roobeek and Dr. Daan Andriessen, have helped focus 
the research and the research method, in particular for phase I of the re-
search. 
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Choice of generic research method

Based on the conversations with the research coaches, literature studies and 
personal experiences, it was decided to opt in favor of in-depth interviews 
and ‘replication logic’. In this study, the latter was applied to the in-depth in-
terviews. Yin writes about replication logic: 

‘A common question about doing interviews is whether to record them. 
Using recording devices is a matter of personal preference. Audiotapes 
certainly produce a more accurate rendition of any interview than any 
other method. However, a recording device should not be used when 
(a) an interviewee refuses permission or appears uncomfortable in its 
presence, (b) there is no plan for transcribing or systematically listening 
to the contents of the electronic records – a process that takes enormous 
time and energy, (c) the investigator is clumsy enough with mechanical 
devices that the recording creates distractions during the interview itself, 
or (d) the investigator thinks that the record device is a substitute for 
“listening” closely throughout the course of an interview’ 
(Yin, 2009: 109).

In-depth interviews are necessary to gain insight into the relationship be-
tween unwritten rules and openness and why that relationship is as it is in 
the perception of the civil servant. In part II of the study, in-depth interviews 
make the tacit knowledge explicit (coping strategies). 

6.6 Phase I: Research structure and justification

Next, the target group for phase I was demarcated and it was determined 
how to collect and analyze the data. Inaddition, the validity, reliability and 
generalizability (external validity) of the results of this phase are discussed.

Demarcation target group  

In the choice of which Ministries to include in the research, two criteria were 
applied:
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1.	 Uniform characteristics type of Ministry/position.
2.	 Civil service pay scales 11, 12 and 13 in policy boards at a Directorate 

General. Usually, these are the scales in which the employees do not oc-
cupy managerial positions. The assumption is that the inability to create 
openness in policy development in the presence of unwritten rules is 
particularly relevant among employees ‘in the vertical line’ with several 
layers above them. 

Literature distinguishes between night watcher and non-night watcher Min-
istries (Heldeweg, 2006). In the night watcher mode, government focuses on 
core activities like peace, security and public order. Non-night watcher Min-
istries are part of the welfare state. After discussions with Dr. Jaap Uijlenbroej 
of the Ministry for Internal Affairs and Kingdom Relations (IAK) and Prof. Roel 
Bekker (former secretary general), the idea emerged that non-night watcher 
Ministries have to prove themselves more than night watcher Ministries, and 
the decision was made to focus on the non-night watcher Ministries of Social 
Affairs and Employment (SAE), Economic Affairs (EA) and Education, Culture 
& Science (ECS). 

The assumption was that, although night watcher Ministries may not have dif-
ferent accents in terms of ‘wicked problems’, they do have different accents 
when it comes to unwritten rules. 
Within the three night watcher Ministries, attention focused on job scales 11, 
12 and 13 of three Directorates General.

• Ministry of SAE: Directorate-General Work and boards Labor Market & 
Socio-Economic Affairs, Labor Relations, Work Health and Safety, Inter-
national Affairs, Implementation Tasks Legislation Working Conditions, 
Project Management Learning and Working.

• Ministry of EA: Directorate-General Business and Innovation with the 
boards Industry and Services, Entrepreneurship, Innovation, Program 
Management Regulatory Pressure, Project Management Top Sectors, Pro-
gram Bio-based Economy, ACTAL.

• Ministry of ECS: Directorate-General Primary and Secondary Education 
with the boards Childcare, Primary Education, Secondary Education, 
Labor Market and Personnel, Project Management School Drop-out and 
Youth, Education and Care (JOZ), Board of Education.

 We focused on policy boards in the regular line. These are:
• DG Work: Management Boards Labor Relations and Work Health and 

Safety.
• DG Business and Innovation: Management Boards Entrepreneurship, 

Innovation and Top Sectors.
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• DG Primary and Secondary Education: Management Boards Childcare, 
Primary Education, Secondary Education, Labor Market and Personnel.

 (Note: In the course of this research, the Management Board Childcare 
was transferred to the Ministry of SAE)

The reason for focusing on employees in scales 11, 12 and 13 is that they 
have a hierarchy of three management layers ‘above’ them, before a product/
memo written by them reaches a Minister. 
During the Masterclass ‘From the Outside In’, these employees often made 
comments like ‘great Open Multi Stakeholder Method, but my bosses will not 
allow it’. So the tension is clearly tangible here.

Method data collection: adjustments method Scott-Morgan

We made four adjustments to the method proposed by Scott-Morgan:

1.	 Hard unwritten rules
 Scott-Morgan (1995) does not use the term ‘hard unwritten rules’. For the 

interview protocol, that means that, after exploring with the interviewees 
which unwritten rules existed, the interviewees would indicate what they 
felt were the ‘hard unwritten rules’. 

2.	 Finding deeper practical explanations
 After the hard unwritten rules have been detected and the interviewee 

selects two or three hard unwritten rules, their effect on openness is 
explored through questions like ‘To which participation level does the 
unwritten rule tend to move when looking at policy development from 
there? How far do you go?’ ‘Who do you involve in policy development, 
looking at it from the hard unwritten rule?’

 An explanation is asked in relation to the hard unwritten rule: ‘If this hard 
unwritten rule A leads to participation level P1 and an inclusive/exclusive 
level P2, what is the cause? Why is it like that?

3.	 Underlying written rules
 The interviewee is asked which written rules underlie the hard unwritten 

rules being mentioned. (It turned out that this question was often hard to 
answer by the interviewees.) 

4.	 How to?
 Questions that were asked here are: ‘If you, as a civil servant, wanted to 

realize openness (applying an ‘OMSPD-proof’ method), how would you 
do that?’ This question was included to obtain preliminary insights into 
possible coping strategies. 
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Data analysis

In the data analysis, all the unwritten rules that were mentioned (hard and soft 
unwritten rules) were coded using the qualitative analytical program Maxqda, 
revealing the first common threads in the amount of unwritten rules. 
Next, all hard unwritten rules were clustered and coded separately in Maxq-
da. They are rules that the interviewees see as collectively shared and recog-
nized unwritten rules that are hard to change and that are not determined by 
the leadership style. For the sake of verification, all the hard unwritten rules 
were copied in Word and ordered a second time (Appendix 5), after which 
the most important unwritten rules were selected that can be seen as the ‘es-
sence’ of all the rules that were mentioned. 
The ordering criteria are:

• What respondents indicated in round 1 as being the most important 
hard unwritten rules.

• The number of times they were mentioned.
• Can the other hard unwritten rules be seen as being derived from the 

most important rules?
• Can they be seen as practical interpretations of important written rules of 

the democratic rule of law, such as political primacy, ministerial account-
ability, the rule of trust and official loyalty (Nieuwenkamp, 2001)?

We looked at what the interviewees said about the level of openness allowed 
by hard unwritten rules, taking into account explanations that provide insight 
into why a ‘hard unwritten rule’ allows a certain level of openness. 

Ultimately, we were able to identify four hard unwritten rules that can be seen 
as a ‘core construct’ of ‘collective mental programming’ (Hofstede & Hofst-
ede, 2005: 19). With the exception of the unwritten rule ‘meet your deadline’ 
(which was mentioned by ‘only’ 44% of the interviewees), these unwritten 
rules are broadly shared. However, the research decided to treat the dead-
line rule as a hard unwritten rule anyway, because failure to meet a deadline 
leads to a serious political problem. 
Finally, in addition to round 2 of phase 1 (see Table 19), ‘member checks’ 
were conducted via lectures at the Ministries involved to present the core 
construct, the hard unwritten rules we identified. 

Validity and reliability of the results

This research fits into the social-constructivist line: it is about mental images 
of respondents about their organizational context and the way they order 
and express that organizational context in unwritten rules. These are ‘partial 
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truths’ (Denzin & Lincoln, 2011: 125). 
According to Smaling (2010: 2), the social-constructivist is expressed in the 
old theorem: ‘If men define situations as real, they are real in their conse-
quences’ (Thomas & Thomas, 1929: 572).
Smaling refers to Mortelmans (2007), who states that not every qualitative 
study falls under the header constructivism. Mortelmans did not consider 
some versions of ‘grounded theory’ constructivist, but post-positivistic (em-
pirical-analytical), where social reality – the world of everyday signification – is 
a given. Via comparisons, concentration and reordering of categories, essen-
tial meanings, captured in core concepts, can be revealed. In that sense, in 
light of the depth of the interviews and the wealth of data, this study also has 
post-positivist characteristics. 

In the constructivist corner, some authors object against the use of the word 
‘truth’ in qualitative studies. Rolfe (2006) refers to Sandelowski (1993), who 
states that validity in qualitative studies should not be linked to ‘truth’, but to 
‘trustworthiness’. What is elicited are ‘mental constructs’ that are made ‘cred-
ible’ or ‘plausible’ because multiple persons share (part of) the mental con-
struct. In that sense, Guba & Lincoln see ‘member checks’ as:

The single most critical technique for establishing credibility’
(Rolfe, 2006: 305; Guba & Lincoln, 1989: 239).

Guba & Lincoln describe reliability as a precondition for validity (here: cred-
ibility). They argue that it cannot be assumed that there is similarity between 
observation and reality if repeating the study yields different results (Erland-
son, D.A. (Ed.), 1993: 34; Guba & Lincoln, 1989: 234-235).
Sandelowski (1993) nuances that notion and remarks that, if the reality in the 
qualitative paradigm is multiple and constructed, repeatability is not essen-
tial. She rejects reliability as a useful measure of the quality of qualitative re-
search (Rolfe, 2006: 305; Sandelowski, 1993: 3).
In this study, reliability means that it can be expected that repeating the re-
search will yield comparable unwritten rules. These mental construct translate 
into the behavior of employees in a certain context to allow them to ‘fit’ into 
that context. 
Research validity in phase I of the study is safeguarded as follows: 

1.	 For the operationalization of the concept of ‘openness’ (participation 
level), existing scales have been compared to each other and translated 
into an improved scale (see Appendix 4). For the level of inclusion, an 
existing scale was used. 

2.	 Existing knowledge about unwritten rules, and the way to examine them, 
was used for the content of the interviews; this can be seen as a form of 
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‘content validity’ (are all facets of the construct measured?).
3.	 Control of the interview reports by the respondents themselves, includ-

ing their written statement about that, eliminates any vagueness, errors, 
misunderstandings, misinterpretations, etc., which is good for both 
reliability and validity. On the one hand, this can be seen as a way to 
measure reliability (as a kind of ‘retesting’) and, on the other hand, as an 
improvement of the ‘construct validity’ (do you measure what you want 
to measure?).

4.	 With regard to the unwritten rules that were identified, phase I of the 
study was deliberately divided into two sub-phases. In round 1, unwritten 
rules were collected, which were presented to the a different group of 
civil servants in round 2. Not only does this increase reliability (as a con-
dition for validity), it also deepens the outcomes. This can also be seen as 
a form of ‘construct validity’. 

5.	 In master classes From the Outside In, organized by the Learning and 
Development Square ECS/SAE/TWM, both the unwritten rules and the 
coping strategies were discussed. Discussion of the results with groups 
of civil servants can be seen as a test of the results, a form of ‘construct 
validity’, which boils down to an alternative measurement that shows 
whether a previous measurement is a match.

6.	 A further indication for the validity and reliability of the research results 
are the ‘member checks’ via many lectures in the past years at the Minis-
tries we examined, presenting the core construct, the unwritten rules we 
identified. They yield agreement. 

Box: tweets about the lectures
A tweet during a lecture on February 13, 2017, at the Ministry of Economic 
Affairs.
@mlborsje
Still a strong story: research @maxherold about unwritten rules.
#mustread for civil servants
http://twitter.com/mlborsje/status/831148084889526274?2=04 

Generalizability (external validity) of the results

For the generalizability of the research results, we also looked at Lincoln & 
Guba (1985). Referring to Kaplan (1964), they state: 
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’The generalization must be truly universal, unrestricted as to time and 
space. It must formulate what is always and everywhere the case, provid-
ed only that the appropriate conditions are satisfied …… Generalizations 
are assertions of enduring value that are context free.’ Met als aanvulling: 
’The only generalization, there is no generalization’
(Lincoln & Guba, 1985: 110; Kaplan, 1964: 91).

In principle, the research results apply to the examined domain of civil ser-
vants in the three non-night watcher Ministries. For other contexts that match 
those in a political, hierarchical and bureaucratic sense, analytical generaliz-
ability can be assumed.

6.7 Phase II: Research structure and accountability

Phase II reconstructs coping strategies of civil servants who manage to real-
ize openness in policy development. A coping strategy is characterized by 
its operating principles, on the basis of which actions are carried out, and a 
structured set of actions to deal with a problem or realize a goal. To that end, 
tacit knowledge has to be made explicit. 

Delineation target group

The people who manage to realize openness were found via the interview-
ees from phase I and via personal contacts. After explaining to them what we 
meant by ‘hard unwritten rules’, ‘openness’ and ‘coping strategies’, we asked 
them if they knew civil servants who managed to create openness in policy 
development. That led to a set of civil servants who were approached and 
whose coping strategies were analyzed. Occasionally, we let go of the focus 
on civil servants and examined employees who managed a project that was 
started in a policy board, but that had been transferred into a project outside 
of that policy board’s responsibility, due to their large-scale nature and the 
level of freedom they required. In addition, people were interviewed (mod-
eled) who managed open policy processes for policy boards, even though 
there were not employees of the policy boards. 

Data collection method: Modeling

It turns out that coping strategies can be analyzed from a labor-analytical, 
management perspective. The skill analysis method that is used is called 
‘modeling’. It includes the following steps:
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1.	 Delineating the skill.
2.	 Describing 3 or 4 conceptual metaphors for the model to be modeled. 
3.	 Generating additional associations for each metaphor. 
4.	 Exploring the metaphorical expressions.
5.	 Translating the generated data into a sequence of ‘how’ questions. 
6.	 For each ‘how’ question, describing a feedback loop; the so-called 

T.O.T.E. (Test-Operate-Test-Exit).
7.	 Describing the ‘Operating Principles. 

For each interviewee, the collected data was transferred in phase II into a 
protocol that represents the though/action strategy of the civil servant. 

Data analysis coping strategies

To analyze the ‘How To’s’, the data collected in phase I was used. At the end 
of each interview, the interviewees were asked what they would do it they 
wanted to create openness in policy development. Phase II produced a pro-
tocol per interviewee with transferable instructions of their approach. On the 
basis of the data of phase I and II, we looked at similarities, additions and dif-
ferences. The analysis of the coping strategies consisted of six steps:

1.	 Open coding: dividing into small sets of instructions that can be repeated 
or applied by someone else.

 Dilts (1994: XXV) describes modeling as ‘dividing a complex skill into 
small parts that can be repeated or applied by someone else.’ This step 
yielded 62 coping strategies (see Appendix 6).

2.	 Axial coding step 1; comparison of the 62 coping strategy clusters.
 The 62 coping strategies were compared and clustered. In Tables 35-39, 

column 4 of Appendix 6, this leads to ‘subdivision coping strategies gen-
eral’. 

3.	 Axial coding step 2; ordering according to the four hard unwritten rules 
we identified.

 If hard unwritten rules can be seen as (part of) the collective mental pro-
gramming of employees in an organization and implicit rules that they 
follow collectively, the ‘subdivision coping strategies general’ can be 
ordered according to the four hard unwritten rules. Column 3, Tables 35-
39, Appendix 6 shows that that is possible. 

4.	 Axial coding step 3; following or using unwritten rules.
 The focus in this study is on the use of unwritten rules. The ranking of 

coping strategy clusters on the basis of this criterion is found in column 2 
of Tables 35-39, Appendix 6. The grey shaded coping strategies are ex-
amples of ‘uses’. 
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5.	 Selective coding
 Finally, core categories were assigned and, with regard to the informa-

tion in columns 3 and 4, the question was asked again: ‘Of which group 
are the clusters a part or expression?’ This leads to the core categories in 
column 1, Tables 35-39, Appendix 6. 

The coding and main categories, as in the analysis of the unwritten rules, 
were arrived at via observation and information processing by the researcher. 
During the interviews, the interviewees were also asked about operational 
principles that are the basis of the coping strategies. With that, three order-
ing steps were carried out in the data analysis. 

1.	 Open coding
 Categorizing/clustering the operational principles that were mentioned 

via the underlying question: ‘What is this about?’
2.	 Axial coding
 Comparing the categories/clusters to operational principles with the 

question: ‘Of which more general category are these “operational princi-
ples”, when I compare them to each other, a part or an expression? And 
‘What do I call that?’

3.	 Selective coding
 Ordering the operational principles based on the question: ‘What is the 

core of this operational principle?’

Validity and reliability of the results

In this study, validity is above all ‘pragmatic validity’ (Van Aken, 2013: 8), a 
concept with a learning component. 

’The issue is not to understand what has happened at one point in time in 
a given context, but what can be learned from similar experiences in sev-
eral contexts that can be transferred to inform skillful and informed action 
in other contexts’ 
(Van Aken, 2013: 12).

When we analyze the coping strategies of civil servants who managed to 
reconcile openness in policy development with hard unwritten rules in non-
night watcher Ministries via the seven steps discussed in the previous chap-
ter, and compare them to each other, that yields operational knowledge that 
can be applied in other, comparable government policy contexts. 
Validity with regard to the analysis of coping strategies in phase II, using the 
skill analysis method, is safeguarded as follows:
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1.	 In recent years, the skill analysis method was taught and tested frequent-
ly in a multitude of situations and subjects. 

2.	 Prior to this research, two scientists have conducted a test and demon-
stration.

3.	 The skill analysis method has been published and studied by scientists 
prior to publication. 

4.	 In accordance with the discussion about validity regarding unwritten 
rules, the control by the interviewees themselves, including their written 
statement about it, eliminates vagueness, errors, misunderstandings, 
misinterpretations, etc., which is good for both reliability and validity. 

5.	 The 62 coping strategies, and the associated coping strategies, have 
been discussed in the aforementioned Master Class From the Outside In. 
The participants recognized the strategies and associated principles as 
ways to enable OMSPD. 

Generalizability (external validity) of the results

With regard to generalizability, we refer to our comments about the subject 
with regard to phase I (paragraph 6.5).

6.8 Discussion research methods phases I and II

The method proposed by Scott-Morgan was adjusted with regard to finding 
hard unwritten rules and exploring their effect on openness and the deeper 
explanation of that effect. The method proved to be applicable and yielded 
rich data. At the same time, some methodological comments can be made.

External validity: generalizability of unwritten rules and their effect on open-
ness
The research results are valid for the domain under examination: three 
non-night watcher Ministries ECS, SAE and EA. It is indicated that, for other 
contexts that are similar to these Ministries in a political, hierarchical and bu-
reaucratic sense, generalizability can be assumed. There may be differences 
in emphasis. For example, at the Ministry for Financial Affairs, where it seems 
to be less problematic when a Minister approach a specialist civil servant and 
bypasses the hierarchy, which could create a problem for the civil servant in 
question at the Ministries we examined, although we did not test that. 

A second example involves the game ‘via the band’. Whereas it was not done 
dot play something via the ‘external band’ at the night watcher Ministries, 
at the more technical Ministries (Finance/Instructure and Environment) that 
was seen differently. At least, that was what the researcher was told during 
informal conversations after completing the research. Content has a higher 
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priority at the night watcher Ministries. These are differences between night 
watcher Ministries and other Ministries. It is realistic to assume that provinces 
and municipalities also differ, among other things because they operate clos-
er to citizens, and at the same time further removed from the media. 

The reliability of the (hard) unwritten rules that were identified
Reliability means that it is expected that, when the research is repeated, it will 
again yield similar mental constructs in language (i.e. unwritten rules). In ad-
dition, the assumption is that these mental constructs, in a given context, will 
translate in similar behavior of employees. 
Some nuances with regard to reliability in relation to the unwritten rules that 
were identified are in order. Several persons conducted the interviews. The 
researcher has taken that into account when ordering and classifying the 
data. Where he believed there was a real risk, further talks took place with the 
people who conducted the interviews. During ‘member checks’, there was 
agreement with the results. 
It cannot be ruled out that a different researcher would order the data dif-
ferently and may formulate the outcomes differently. The researcher expects 
that that will not lead to hard unwritten rules with a different meaning. 

Completeness of the (hard) unwritten rules that were identified
Have all the hard unwritten rules been uncovered? Again, a different re-
searcher may use different phrasings or arrive at a different number of hard 
unwritten rules as a core construct. The aim was to find a core construct of 
hard unwritten rules. The research has yielded important hard unwritten rules 
that determine the everyday activities of civil servant. 

Coping strategies: remarks regarding research method

The researcher has described steps to make tacit knowledge in Van Aken & 
Andriessen (2011). In this research, those steps yielded focused data regard-
ing coping strategies. In addition, it yielded a ‘bonus’ that has been translat-
ed into an ordering of policy processes. 
The coping strategies are an addition to the method proposed by Scott-Mor-
gan. The unwritten rules provide a mixture of ‘why you have to do something’ 
and ‘how you need to do something’ at a more general level. Research into 
coping strategies deepens the insight into the question ‘how exactly should 
(or can) you do something to realize a result in a certain organizational con-
text?’. It is a way to map tacit knowledge and provides an image of the orga-
nizational culture. 
As a formula: (Hard) unwritten rules + coping strategies = analyzing/describ-
ing a form of culture from the perception of a certain target group/goal. 
Some comments can be made here. 
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External validity: generalizability of the coping strategies that were found
Can the coping strategies be generalized to civil servants in other politi-
cal-administrative organizations? The idea is that that is possible, based on 
the argument that all organizations are formed on the basis of similar verti-
cal structures. Underlying concepts like vertical policy marketing, strategic 
selling and framing (Chapter 8) and their translation into coping strategies 
will not sound alien to civil servants in other political-administrative organiza-
tions, although that assumption was not tested. 

Reliability of the coping strategies that were found
Is it expected that repeating the study will yield similar coping strategies? 
Chances are it will. After completing the research, the researcher noticed that 
civil servants mentioned coping strategies in conversations for a different 
purpose than OMSPD, but they did mention coping strategies that emerged 
in this study. 

Completeness of the coping strategies that were found
Finally a remark about the completeness of the coping strategies. Have ALL 
coping strategies been mentioned? This research contains the coping strate-
gies that were mentioned by the civil servants we interviewed. It is expected 
that the most common coping strategies that civil servants can use to get 
OMSPD accepted will have been mapped. At the same time, it can be as-
sumed that the inventory is not complete. For instance, two unorthodox cop-
ing strategies were not mentioned:

1.	 Seduce the Secretary, Minister or Director-General
 For instance, the example a Secretary of a Ministry who became involved 

with one of his employees. Next, encourage him to accept OMSPD ap-
proaches within the Ministry and/or in a specific policy area. 

 Note: This strategy is loosely translated from Helen Gurley Brown, who 
published the book ‘Sex and the Single Girl’ in 1962. She advised every 
secretary to give her boss whatever he needed. And although there is no 
need to actually sleep with him, she needs to care for all his needs and 
become his best friend (Landin, 2014; Gurley Brown, 1962).

2.	 Keep working as a civil servant but make sure you become famous for 
something else, to the extent that the administrative and/or political top 
loves having their picture taken with you and can score in public opinion. 
That will give you more influence when it comes to implementing policy 
projects using an OMSPD approach.
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6.9 Conclusions

In this chapter, we discussed the research structure and accountability. In 
addition to delineating the target group, a description was provided of the 
Directorates-General and policy boards involved of the Ministries involved. 
In phase I, we examined what unwritten rules are and what their effect is on 
the level of openness. To identify causal relationships between hard unwrit-
ten rules and openness and to explain them from the perspective of the in-
terviewees, we adjusted Scott-Morgan’s method, which allowed us to answer 
the question ‘What discrepancy is there between the required openness and 
the internal hard unwritten rules?’.
In phase II, we looked for coping strategies that are helpful (in the eyes of 
civil servants) to realize openness in policy development, given the hard un-
written rules. 
This research structure allowed us to answer the central research question:

What coping strategies are available to civil servants to deal with hard 
unwritten rules and enable openness in policy development?

The seven core concepts were defined as follows:

• Openness 
 All concepts to do with horizontality have been reduced to one theoret-

ical variable in policy development itself, which needs to be made mea-
surable: openness. Openness has been made operational via the partici-
pation level and the level of exclusion – inclusion. 

• Open Multi Stakeholder Policy Development (OMSPD)
 Pursuant to that, policy development that contains a sufficient level of 

openness is called Open Multi Stakeholder Policy Development.
 OMSPD involves utilizing the collective knowledge/intelligence in a net-

work or letting the network serve as network (Roobeek, 2014), in function 
of the quality of the policy. 

• Hard written rules
 Fundamental formal aspects that determine the design of an organiza-

tion. For instance, mandate regulations and procedures as a ‘phenom-
enon’. These have generic (bureaucratic) characteristics. Mandate reg-
ulations, for instance, organize in a top-down, hierarchical layering with 
associated accountability. 

• Unwritten rules
 A result of written rules and the way in which leadership behaves. The re-

sult is expressed in the way written rules are interpreted (from their mo-
tivators) and given shape by employees in everyday practice (Scott-Mor-
gan, 1995: 30). 
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· Hard unwritten rules
 Collectively shared and recognized unwritten rules in an organizational 

segment that are hard to change. They can be seen as interpretations, 
from the employees’ motivators, of fundamental written rules which, un-
like Scott-Morgan’s definition of unwritten rules, are not determined by 
the style of leadership. 

• Coping strategy
 Principles on the basis of which people act (operating principles) and the 

associated set of actions designed to deal with a problem or realize an 
objective. 

In this study, we chose to follow the definitions proposed by Scott-Morgan 
(1995), to which we added the descriptions of hard unwritten rules and cop-
ing strategies. The reason we adopted this approach is that, in principle, we 
could use the research method proposed by Scott-Morgan (1995) to identify 
unwritten rules and the skill analysis method developed by the researcher. 
Scott-Morgan’s division into motivators, authorities, levers and the associated 
questions offer the interviewee the opportunity to detect and explicate un-
written rules. Adjusting Scott-Morgan’s method made it possible to find hard 
unwritten rule and determine their effect on the variable ‘openness’ from the 
point of view of the civil servant being interviewed (see diagram 4). To exam-
ine coping strategies at a deeper level in phase II, a separate approach was 
used. 

Appendix 9 contains the complete research protocol for phase I, round I. The 
concepts of motivators, authorities and levers have been discussed in para-
graph 4.4.

Diagram 4: Research diagram unwritten rules– openness

In the following chapter, the results of phase I of the research, the hard un-
written rules and their effect on openness, are discussed.





Chapter  7
Hard unwritten rules and openness
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Chapter 7 Hard unwritten rules and openness

Chapter 6 provided a detailed description of how each research question was 
examined and conclusions were drawn. This chapter contains the results of 
phase I, which answers two of the sub-questions; 

‘What are the hard unwritten rules that civil servants are expected to ob-
serve in their own organization?’

‘What discrepancy is there between the required openness in policy de-
velopment and the internal hard unwritten rules?’

From the interviews that were conducted, four hard unwritten rules were re-
constructed. Discrepancy between externally required openness in policy 
development and internal hard unwritten rules could be identified and ex-
plained from the perception of the respondents, using the scales that were 
used (participation levels and level of inclusion).
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7.1 Four hard unwritten rules as core construct

In the first interviews in phase 1/round 1, with all 18 respondents, both un-
written rules and the relationship, in the perception of the interviewees, 
between the hard unwritten rules they perceived and the level of openness 
were explored. 
Analysis of the results of those explorations and presenting the clustered re-
sults of round 1 in round 2 (12 respondents), yielded 112 models of hard un-
written rules. (Appendix 6 provides an overview of all the 112 hard unwritten 
rules in question). These are clustered in four main rules, which together form 
a core construct of the organizational culture. A core construct is a collective 
mental model, an interpretation of hard written rules by civil servants. The 
core construct of this research can be summarized in three words: calculat-
ed hierarchical subservience. Every civil servant depends on approval ‘from 
above’. The underlying question is: ‘How does what I do appear to those 
above me?’ Or: ‘How do I get those above me to do what I want?’ With the 
Minister as the top layer. The core construct consists of four hard unwritten 
rules: 

1.	 Be aware, we serve the Minister here (via the line). Closely observe 
the personality/character traits and interests of the Minister (and the 
hierarchy). How does he like to be served. Take those into account.

2.	 Be visible to the line.
3.	 Meet your deadline, especially with things that are politically import-

ant, because those in particular will be under a magnifying glass.
4.	 Cherish your network. Your network is crucial (especially with ‘usual 

suspects’). 

The four rules illustrate that, in the functioning of the civil servants we exam-
ined, it is ultimately the Minister who (via the line) occupies the central posi-
tion. As such, the ‘quality assurance’ of the production process ‘developing 
policy’ is more vertical than it is horizontal. 

In the following paragraphs, we discuss the four unwritten rules separately, 
using the following format:

1.	 The unwritten rule itself and a detailed description.
2.	 The number of times the unwritten rule was mentioned in interviews in 

round 1. 
3.	 Underlying written rules.
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1.	 Hard unwritten rules and collectively shared, recognized unwritten rules 
that are hard to change. They are seen as interpretations, based on mo-
tivators (income, job security, recognition, career, social effect, etc.) of 
written rules. They are not determined by the style of leadership. The 
combination of hard written rules and motivators produces hard unwrit-
ten rules. 

Diagram 5: Combination fundamental hard written rules and basic mo-
tivators as causal complex for hard unwritten rules

1.	 Similar formulations/practical interpretations that were mentioned.
 Formulations that are comparable to hard unwritten rules that are part of 

the core construct. 
2.	 Effect on the level of openness.
 Both the effect on the level of exclusion – inclusion (who is involved in 

policy development and who is not) and the participation level (how ac-
tors are involved) are discussed.

7.1 Be aware, we serve the Minister here (via the line)
 
To define its effect in more precise terms, the hard unwritten rule ‘Be aware, 
we serve the Minister here (via the line)’ can be complemented with an un-
written rule that is derived from it:  ‘Closely observe the personality/character 
traits and interests of the Minister (and the hierarchy). How does he like to be 
served. Take those into account.’ This unwritten rules shows that attention fo-
cuses upward. A civil servants always has to realize that he is a representative 
of the Minister. The unwritten rule expresses obedience and hierarchical loy-
alty. A civil servant primarily does what he is told to do. 
Based on that notion, information, in the form of memos, have to be sent to 
the Minister regularly. Before a civil servant can bring something to the Min-
ister’s attention, it will go through several hierarchical filters, each with their 
own perceptions. Looking at the personalities, character traits and interests 
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of the various hierarchical levels helps answer the question: ‘How does it ap-
pear to those above me?’. 
It is good to realize that civil servants, in line with the abovementioned rule, 
adapt to a large number of different political masters. ‘Passing ships you have 
to serve’, one civil servant characterized the situation in an informal conver-
sation. Off the record, a high-ranking civil servant called it ‘keeping amateurs 
in the saddle’. ‘Passing ships’ are new Ministers, with their own wishes and a 
coalition to implement them. 
In serving the Minister (via the line), there are three specific criteria that are 
important to a civil servant in terms of policy development: 

• The political agreements that have been made.
• The quality of the policy content.
• Support (especial politically).

The political component was complimented by a civil servant, and by a Direc-
tor-General, as follows:

• Negative publicity: when something appears in the media, that will lead 
to parliamentary questions.

• Is something risky? Or is there a perceived potential risk? The media are 
quick to make something of that too. 

• Individual positioning politicians. Does a subject allow a politician to im-
prove his profile?

• Difference substantive question/problem and political dimension:
o What is the problem in a substantive/technical sense?
o What is the political issue with regard to the problem?

Number of times mentioned in round 1
• Be aware, we serve the Minister here (via the line) 
 Number of times mentioned by 18 civil servants: 18. 
• Closely observe the personality/character traits and interests of the Min-

ister (and the hierarchy). How does he like to be served. Take those into 
account.

 Number of times mentioned by 18 civil servants: 11 times. 

Underlying written rules

The presence of the unwritten rule ‘Be aware, we serve the Minister here (via 
the line) can easily be explained from hard written rules/laws, like ministeri-
al responsibility, ministerial mandates, organizational decisions, functional 
structures and initialing procedures, in which that responsibility is delegated 
in a layered manner and refined down to the individual civil servant. 
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If the ministerial responsibility and the complementary layering are the struc-
ture that a civil servant experiences, it may be clear that, based on motivators 
like income and job security, career, recognition, etc., serving the Minister via 
the line is the top priority at a Ministry. 

Other formulations
Other formulations of the unwritten rule ‘Be aware, we serve the Minister 
here (via the line)’ are: 

• Be aware, we serve the Minister here. Be loyal. Even if he is from a differ-
ent party. You have to be able to work regardless of political preference. 

• Make sure that the Minister makes a good impression, that he can score 
and, if necessary, protected. 

• Ministers must not make a bad impression with respect to Parliament. 
They have to be able to score political points and show they have accom-
plished something. For a civil servant, this is more important that a posi-
tive effect in the field itself. 

• Make sure that the Minister is able to accomplish something without be-
ing exposed to risks. That there are no obstacles, for instance from the 
social partners. How to pass something through Parliament in a smooth 
way?

• When something goes really wrong and the Minister is angry, he will vent 
to the people below him. Minister   Director-General   Director  
  Cluster leader    Civil servant.

• The work processes (policy development, memos, etc.) preferably yield 
information that the line itself can use and matches their direction (is in 
line with the political direction/coalition agreement/the Minister’s wishes). 

• Do not antagonize your superiors, because you need them to reach your 
goal.

Effect on openness
Based on the rule, a civil servant has to pay attention to: 

• What is going on in Parliament in relation to Ministers.
• What is going on in the field (especially usual suspects).
• What is going on in the media.
• Which developments there are outside the work field that may directly or 

indirectly affect the own dossier. 

Solutions that are suggested by a civil servant are checked for two criteria:

• See what is possible politically.
• Check where the risks are for the Minister. 
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Based on those criteria, a civil servant formulates a certain solution, which is 
checked for the following criterion:
• See in what way Ministers can score with a certain solution. 

In short, the focus of attention and checks is above all on the Minister and 
his political field, the media and usual suspects. With that, the unwritten rule 
‘Be aware, we are serving the Minister (via the line)’ encourage the creation 
of a boundary that is ‘More Exclusive’. In particular usual suspects with polit-
ical influence that has to be taken into account are consulted. Based on this 
unwritten rule, openness often does not go beyond ‘consulting’. Information 
is collected and the civil servants themselves decide what is done with the 
information. The following factors play a role in that: 

• Risk reduction and profiling opportunities
 Avoid unexpected effects by involving too many parties too quickly.
 (Respondents: ‘We don’t want a Polish country fair, with lots of unwanted 

noises. Nor are you bothered with irrelevant sub-interests. Things are less 
chaotic’).

• Political parties and usual suspects
 For the internal hierarchy, political parties and the political system with its 

usual suspects are the most important. The latter have political influence 
(Respondents: ‘Other outside parties are not important to the internal 
line/hierarchy. Only political parties and the political system with its usual 
suspects are’).

• Control of the end result
 The assumption is that there is less control of the end results when more 

other parties are involved. The Minister has to be able to explain the re-
sult in Parliament.

 (Respondent 1: ‘The more others, the less control, and the Minister has 
to be able to explain it in Parliament. You need to stay in control and not 
present the Minister with a fait accompli. If you go further, you reduce the 
level of freedom for yourself and for the Minister.’)

 (Respondent 2: ‘Don’t give room away to outsiders. That will cause prob-
lems for the internal hierarchy!’).

 The hierarchical line has trouble receiving deviating, original products 
and taking them further. To prevent derailing, the creativity and room for 
maneuver of civil servants is restricted. There is management on details. 
Although the intention is to manage on broad outlines and give the poli-
cy development process room to grow, it goes against the unwritten rule. 

The findings presented above are in line with the idea of policy as a ‘plan rat-
ified by politicians’ (Hoppe and Van der Graaf, 1996: 43). In this case, ‘politi-
cians’ means ‘Ministers’.  An explanation provided by one of the interviewees 
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not to go beyond consultation also shows how the written rule of ministerial 
responsibility works: ‘Policy development is the responsibility of the Minister. 
Formally speaking as well! That is why we do not go beyond consultation.’
And Parliament, to which Ministers are accountable, plays a role, about which 
two of the interviewees state: 

•  ‘The more quickly and strongly the position in Parliament, the fewer par-
ties you will involve. After all, what would be the point?’

• ‘The more political an item is, the more it is closed off. If somethings be-
comes really political, it is taken out of the hands of the civil servant. The 
level of openness correlates with the sensitivity of a subject. If it is polit-
ically sensitive, you are told with whom to sit down. Decisions are made 
for you. If you go further, that is considered to be troublesome. In other 
words, preferably not.’

7.2 Be visible to the line

Being visible to the line appears to be important to civil servants. If someone 
is invisible to the line, there may be doubts about what they are doing. And 
in particular about your added value to the people immediately above you in 
the line and ultimately the Minister. It has occurred regularly that civil servants 
solved a serious problem in the field without writing a memo about it. It turns 
out that that is not rewarded internally. One of the important things remains: 
‘Can the people immediately above you in the line use that solution to score 
visibly with their bosses’. If that is not the case, the solution to a problem is 
not interesting. 

Respondent: ‘The common thread in the hierarchy: I can do well for you 
(higher up in the line), so that you can show that you are doing well. How-
ever, as a civil servant, you do not want a superior to score without him 
knowing about the glorious role you have played. And incidentally: if 
things go wrong, you, the civil servant, are to blame.’

Number of times mentioned in round 1

‘Be visible to the line’
Number of times mentioned in round 1 (18 civil servants): 10

Underlying written rules

The unwritten rule ‘Be visible to the line’ can be explained on the basis of 
written rules regarding ministerial responsibility, ministerial mandates, orga-
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nizational decisions, functional structures and initialing procedures. Based 
on motivators like income and job security, career, recognition, etc., the peo-
ple immediately above in the line are seen as ‘legitimized’ persons who can 
make or break a civil servant. 

Other formulations/practical interpretations

Other formulations of the unwritten rule ‘Be visible to the line’ are:
• That the work you have done is visible. What you have contributed.
• Make sure that your achievements and qualities are visible.
• Be careful towards the director. Do so by sending CC’s at convenient mo-

ments, so what the work you have done and what you have contributed is 
visible. 

• If you want to be appreciated by the managers/organization, make sure 
to work on high-priority dossiers.

• If you do things well, make sure they are visible, tell people about it (Be 
Good and Tell It). Primarily do things that are important and urgent.

• Show results. Make sure that the feedback about you overhead is positive. 
That you don’t cause trouble. 

• Create visibility in the (memo) productions with those who are considered 
important by the line and anyone who has even the slightest influence on 
the survival of the board. 

Effect on the level of openness

This unwritten line also encourages a ‘More Exclusive’ approach. Civil ser-
vants are expected to be in regular contact with usual suspects. They are 
supposed to know what goes on with those actors. A civil servant is visible in 
a positive way towards the hierarchy if he shows that the usual suspects have 
been consulted. There is a tendency only to consult powerful usual suspects 
with political influence. To maintain control of the end result. However, that is 
impossible. The usual suspects have political power that the Ministers (and 
hierarchy) have to take into account. As a result, the participation level moves 
up a few rungs on the ladder, to the level of partnerships. As one civil servant 
remarked: 

‘We have a number of contacts that we talk to regularly. This has been laid 
down at SAE in the tripartite system (employers, employees and govern-
ment). If you want to go further in terms of involving parties, the question 
you get asked is “why?” Formally speaking, it is not our task to talk to 
those parties (i.e. unusual suspects). In discussions, the opinions of the 
usual are seen as the “truest”, especially because they are connected to 
politics.’
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From that visibility, it is important for the civil servant to serve both the Min-
ister and the line on time, which underlines the importance of the new hard 
unwritten rule: ‘Meet your deadline’.

7.3 Meet your deadline!

Meeting deadlines is important. In particular in relation to the necessary in-
ternal and formal coordination. Deadlines are sacred, especially when they 
involve politically sensitive, officially controlled dossiers. Failing to meet a 
deadline, especially involving politically important dossiers, means losing 
momentum with which the civil servant can score visibly. Failing to maintain 
that momentum can land a Minister in political trouble. This reverberates 
back down the hierarchical line and ultimately to the civil servant in question. 
How important that is becomes clear from an additional unwritten rule that 
says that, for important dossiers, you have to be available 7 days a week, 24 
for hours a day, regardless of whether you work part-time. 

Number of times mentioned in round 1

‘Meet your deadline, especially involving cases that are politically important’
Number of times mentioned in round 1 (18 civil servants): 8

Underlying written rules

Here, too, especially ministerial responsibility, mandates and associated re-
sponsibilities, etc. play an important role. Failing to meet a deadline means 
that the ministerial responsibility in relation to Parliament can come under 
pressure. Based on motivators like income and job security, career, recogni-
tion, etc., failing to meet a deadline means negative visibility, through which 
a civil servant disadvantages himself. 

Other formulations/practical interpretations

Other formulations of the unwritten rules ‘Meet your deadline, especially in-
volving cases that are politically important’ are: 

• Meet your deadline. It is sacred. Speedy delivery: deliver documents on 
time. A memo that is too late is not a memo. Loss of momentum. Do that 
ESPECIALLY with cases that are politically important. Be aware that they 
are put under a bigger magnifying glass. If you fail to meet your deadline, 
the Minister can get angry. Nobody likes that.

• When there are conflicting interests, we do not tend to be openly interac-
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tive. It is better to keep things small-scale, clear and closed. If you do not 
do that, you will usually be unable to meet your deadline. 

• If you do not know what the final product will be (in the case of open pro-
cesses), that in no way matches the thinking in terms of deadlines, project 
goals and results, etc. Deadlines have to be met, which can be tricky in 
the case of projects where you want to adopt an outside-in (OMSPD) ap-
proach. 

• The end date is sacred, but at the same time, you are increasingly depen-
dent on complicated processes. You are dealing with administrative vesti-
bules (sub-councils, ministerial vestibules, etc.), all with fixed dates when 
information has to be submitted. 

• In short, all regular government circuits withdraw a lot of capacity and, 
combined with the ‘sacred’ end dates, that means you will not tend to in-
volve many parties in policy development. 

Effect on level of openness

The unwritten rule focuses on the internal, administrative environment, rather 
than on the external environment. When there is time pressure, limiting one-
self to consulting important parties is safe and responsible. The civil servants 
themselves can decide (quickly) what should be done with the outcomes of 
the consultation and thus control the lead time. Ministerial responsibility is 
safeguarded. The Minister can report to Parliament that authoritative parties 
have been consulted. The idea is that meeting deadlines is easier with closed 
networks. 

Because of the unwritten rule, civil servants limit themselves to consulting the 
usual suspects. The assumption is that, the more quickly policy needs to be 
developed, the fewer parties will be involved. Openness takes a back seat. In 
addition, internal coordination takes a lot of time and it is hard to get every-
one together with the increasing number of people working part-time. That 
is a problem for planning. Multiple people need to be in agreement in the 
initialing line. 
Last but not least, to be able to serve the Minister and the line and to visibly 
serve the hierarchy in a positive way (and on time), ones network is crucial, 
especially the network of usual suspects.

7.4 Cherish your network

The discussion above shows that networks are crucial in the work of civil ser-
vants. The assumption is justified that a civil servant who is a poor networker 
cannot be a good civil servant. Civil servants depend on their network for 
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relevant information if there is something they want to realize. 

Number of times mentioned in round 1

‘Cherish your network. Your network is crucial’
Number of times mentioned in round 1 (18 civil servants): 16

Underlying written rules

In this case, ministerial responsibility plays a role, with rules that govern the 
external communication and actions of civil servants. For instance, the rules 
of conduct regarding administrative integrity and the oath taken by every 
civil servant: 

‘I swear/promise that I will dutifully and conscientiously carry out the tasks 
that have been entrusted to me and that I will safeguard the confidenti-
ality of matters that are entrusted to me in confidentiality by virtue of my 
position or of which I have to see the confidential nature to others than 
those I am officially obliged to inform; I swear/promise that I will behave 
as befits a good civil servant/good employee, that I will be careful, incor-
ruptible and reliable and will do nothing that will damage the respect of 
the office’
(National Government, 2015). 

As a result of this oath, civil servants are unable to communicate openly with 
third parties and regularly ask themselves questions like: ‘What am I allowed 
to do? What can I say and what can I not say?’ Based on motivators like in-
come security, job security, career, recognition, etc., this makes civil servants 
cautious about who they interact with and how they handle their interactions. 
Not too much via e-mail and, especially when it involves sensitive issues, pri-
marily exchange insights face-to-face. 

Other formulations/practical interpretations

Other formulations of the unwritten rule ‘Cherish your network. Your network 
is crucial’  are:

• ‘Your network is crucial, so managing your network, especially with the 
usual suspect, is important. Without your network, you get nothing done. 
Also, things go a lot more quickly, for instance when you talk to recog-
nized stakeholders.’

• ‘Through your network, you can also gauge how something will do po-
litically in a broader sense. Make sure you know people of the usual sus-
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pects and that they know you. For that the 2nd and 3rd meeting moments 
are important, and will allow you to approach them informally with a 
question to explore themes, where there are real problems and what new 
insights or other types of solutions there are. Look at opinions/interests 
externally.’

• ‘You can only answer questions from above quickly and adequately when 
you have built a good and reliable network and you know who has what 
knowledge/abilities.’

• ‘Make sure you have a committed network that you can use when it turns 
out that an alternative road needs to be taken to realize a policy issue.’ 

• ‘Build a network around politically relevant themes so that, when neces-
sary, you will be able to come up quickly with solutions that have support, 
or present interesting ideas.’

• ‘Be reachable, talk a lot with people inside and outside your network. That 
means signaling and where possible connecting. Compare initiatives 
from outside with the internal image and check internally for feasibility. 
Does it fit within how we work here, important themes and the coalition 
agreement. Look at what does and does not match the vision of the Min-
ister/Secretary and whether it can be connected to that. Also look at opin-
ions/interests externally. 

Effect on level of openness

Relationships with usual suspects are considered extremely important. Bad 
relationships, or insufficient coordination in that network, can create political 
risks for Ministers, especially if usual suspects have relationships with MPs 
and/or the media. 
At the same time, as a result of this hard unwritten rule, in addition to usual 
suspects, also experts who do not belong to authoritative parties become im-
portant. These ‘ordinary’ professionals in the field are only consulted (there is 
no collaboration ‘as equals’) and have less influence. They do, however, allow 
the civil servant to hear ‘something new’. 
Three reasons are given for contacting experts who do not belong to the 
usual suspects:

• Keeping in touch with the field that the policy affects in practice.
• Obtaining input and new insights other than regular contacts.
• If a civil servant doubts the reliability of the input provided by usual 

suspects, which means there is a risk that the Minister is informed 
incorrectly. 

Usual suspects do not always appreciate it when other parties in the field are 
contacted in connection with policy development behind their back. Because 
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they want to maintain good relationships with usual suspects, civil servants 
are very cautious about this. If you do involve others, you will have to explain 
that to the usual suspects. 
As a result of the unwritten rule, civil servants focus on the usual suspects, 
while at the same time obtaining wider information so as not to be unpleas-
antly surprised. He approaches the usual suspects when he considers it nec-
essary. 

When civil servants are dealing with key people/institutions with influence 
on politicians and on the field, sometimes, when gathering information, they 
need to go beyond merely ‘consulting’ (participation level: how do you in-
volve actors). They are interdepartmental colleagues and/or recognized and 
trustworthy usual suspects who are respected by the Ministers and/or higher 
echelons in the line. These usual suspects are given a full part in policy devel-
opment at the level of advising. Otherwise, it can lead to situations in which 
something cannot land in the field, which can cause trouble for the Minister 
and the hierarchy. 

In terms of networks, these are more equal, but closed collaborations, with 
the characteristics of ‘respecting and maintaining relationships’ and ‘negoti-
ating’. This is called ‘hard on content and soft on the relationships’. 

The ‘being soft on relationships’ and at the same time ‘negotiating’ was ex-
pressed by the interviewees as follows: 
• ‘Cherish the relationships with colleagues from other Ministries (not just 

with those in your own Ministry).’
• ‘Don’t do too much via e-mail. When sensitive issues are involved, face-to-

face is better. You have to be able to look each other in the eye’. 
• ‘Take what you can take away from other Ministries that does not cause 

trouble for the Mister.’

If someone is able to play that game well, they have a career as a civil servant 
ahead of them. A connection can be established with desired forms of visibil-
ity, managing relationships and moving ahead in the policy hierarchy, as one 
civil servant stated: ‘People who move ahead in the administrative hierarchy 
are people who are strategically strong. They have the right answers to the 
following questions: What will contribute to the policy of the Ministry? What 
are the political risks? How can you negotiate with other Ministries (usual sus-
pects) and safeguard your Ministry’s bottom line?’
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7.5 Do unwritten rules restrict openness?

Based on the research results, the conclusion is justified that unwritten rules 
emphasize vertical organization and restrict horizontal organization. Look-
ing up is more important than looking out. In addition, it appears that the 
four unwritten rules reinforce each other in their emphasis on verticality and 
closedness. If the Minister needs to score in his system, the line scores by 
letting the Minister score. The civil servant needs to be visible to the line to 
count. The three rules focus on the inside rather than on the outside. The 
focus on the outside is limited primarily to usual suspects. Sometimes, unwrit-
ten rule 4 (Cherish your network. Your network is crucial) yields exceptions 
beyond usual suspects, to detect potential risks and/or opportunities for the 
Minister and for policy.

Table 19: Assumed mutual effects of unwritten rules 

  Serve the 
Minister

Be visible 
to the line

Meet your 
deadline

Cherish your 
network

Serve the 
Minister

 
+ + +-

Be visible 
to the line +   + +-

Meet your 
deadline + +   -

Cherish your 
network + +- +-  

The rules restrict openness above ‘consulting’ and beyond ‘experts who are 
not usual suspects’ (level of exclusion-inclusion). In the case of politically 
sensitive problems, at the most, usual suspects are involved. Sometimes, with 
parties who are perceived as ‘More Exclusive’, things go beyond consulting, 
especially when they are powerful actors with political influence. 
The tendency, based on the hard unwritten rules, to develop policy with the 
same parties (the ‘standard interests’), the likelihood increases that the own 
policy theories are not tested sufficiently. This can threaten knowledge integ-
rity, pushing things into a direction that matches the interests of the ‘More 
Exclusive’ network. 
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Table 20: Effect of hard unwritten rules on level of openness 

HARD  
UNWRITTEN 
RULE

OPENNESS

PARTICIPATION LEVEL LEVEL OF  
INCLUSION/EXCLUSION

Be aware,  
we serve the 
Minister here 
(via the line)

Only consulting and 
retain ‘power’ over end 
result.

Only usual suspects. They have 
political power that Ministers 
(and line) have to take into ac-
count.

Be visible tot he 
line

Only consulting, maintain 
‘power’ over end result 
and score in a positive 
way in the line. 

A civil servant is visible in the line 
in a positive way if he shows that 
goes on at usual suspects and 
they have been consulted.

Meet your dead-
line

Only consulting so that 
your are ready in time 
and can determine the 
end result

Only internal, administrative 
environment and main usual sus-
pects. Under time pressure, that 
is safe and responsible. 

Cherish your 
network

With authoritative peo-
ple/institutions that af-
fect politice/media and 
field, there is a need for 
partnership (formal and 
informal).

Bad relationships and insufficient 
coodination with usual suspects 
can pose political risks for Min-
isters. For new ideas, sometimes 
experts are consulted who are 
not usual suspects. 
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7.6 Conclusion research phase I

What are hard unwritten rules that civil servants are expected to observe in 
their own organization?
Four hard unwritten rules emerged that can be seen as the core of the orga-
nization:

1.	 Be aware, we serve the Minister here (via the line).
 Closely observe the personality/character traits and interests of the Min-

ister (and the hierarchy). How does he like to be served. Take those into 
account.

2.	 Be visible to the line.
3.	 Make your deadline, especially with things that are politically important, 

because those in particular will be under a magnifying glass.
4.	 Cherish your network. Your network is crucial.

What discrepancy is there between the required openness in policy develop-
ment and the internal hard unwritten rules?

The second conclusion is that hard unwritten rules restrict openness. Par-
ticipation levels beyond ‘consulting’, combined with levels beyond ‘experts 
who are not usual suspects’ (level of exclusion-inclusion) rarely occur. In the 
case of politically sensitive problems, at the most, the ‘More Exclusive’ usual 
suspects are involved. Sometimes, with parties who are perceived as ‘More 
Exclusive’, things go beyond consulting, especially when they are powerful 
actors with political influence.

The rules make openness not self-evident. In the next chapter, we address 
the question what civil servants can do. What coping strategies do they have 
at their disposal to deal with hard unwritten rules and enable openness in 
policy development?
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Chapter 8 Combining openness and hierarchy

In this chapter, we discuss the research results that answer the central re-
search question: 

‘What coping strategies are available to civil servants to deal with hard 
unwritten rules and enable open policy development?’

A coping strategy is described as a structured set of actions to deal with a 
problem or realize a goal and the principles on the basis of which actions take 
place (operating principles). First, a set of coping strategies is discussed and 
the action set of the respondents are addressed, before examining the under-
lying operational principles. 

Finally, we pay attention to the integrity of civil servants who want to realize 
an open approach. Integrity 1.0 does not appear to relate well to open policy 
development. We close by addressing the question how the tension between 
vertical and horizontal can be translated into a constructive connection.
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8.1 Coping strategies for realizing openness in hierarchy

Hard unwritten rules reinforce the tendency civil servants have to stay inside 
internal playing fields, in terms of ‘participation’ and ‘partners’. At the same 
time, civil servants apply OMSPD. How do they manage to do that with cer-
tain hard unwritten rules? Although the hard unwritten rules restrict open-
ness, civil servants have ways of dealing with unwritten rules and realize open 
policy development. It turns out that the coping strategies identified in this 
study are not ‘eccentric findings’. On closer inspection, they meet three crite-
ria:

1.	 They are part of the ideas of civil servants and can be recognized as 
such.

2.	 They can be implemented quickly and usually do not require any 
long-term planning.

3.	 They do not have a tendency to place a civil servant in a visibly ex-
ceptional position in relation to the hierarchical line.

The respondents were asked about the coping strategies, underlying operat-
ing principles and generic (desired) convictions with the following questions 
(see end interview protocol Appendix 9): 

• What is a possible coping strategy for enabling a higher degree of open-
ness (how can you do that in concrete terms, making openness possi-
ble)?

• What are the assumptions underlying this potential coping strategy? 
(‘Operating principles’) (Herold, 2012).

• What does the use of such a coping strategy tell you about the convic-
tions of the person applying the coping strategy? 

At the same time, we asked the respondents in phase I is they knew col-
leagues who had managed to realize openness. This new group of respon-
dents as approached in phase II for an in-depth interview in line with the pro-
tocol of the skill analysis method. 

This research has elicited these strategies inductively, with a rich yield of 62 
coping strategies, which were ranked and written out in Appendix 6. They 
can be seen as a pallet of possibilities: what can a civil servant apply when he 
wants to develop OMSPD-proof policy?

To shed light on the ranking of coping strategies, we return to the insights 
provided by Ledeneva (2001), who indicated that written and unwritten rules 
can be followed or utilized.
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Table 21: Written rules /unwritten rules /what to do with them? 

Written rules Hard unwritten rules: (collec-
tively shared) What to do with them

    Follow

   XXXXXXXXXXXXXXXXXXXXX Utilie

For this chapter, the coping strategies that, based on Ledenava’s thinking, are 
‘merely following’ or ‘just doing, without looking at the consequences of what 
you do in the internal organization’, are less interesting. They merely confirm 
our earlier conclusions. Of greater interest are the strategies that deliberately 
utilize or circumvent hard unwritten rules to realize open policy development. 

Table 22: (Sub)dvision coping strategies general

Main categories
Coping strategies Follow or use unwritten rules?

Non-influencing ori-
ented strategy Follow

The ‘cover’ strategy Follow

The ‘Just-do-it!’-strat-
egy Not follow/not use

Strategies aimed di-
rectly at influencing Use

Strategies aimed indi-
rectly at influencing Use

The shaded coping strategies that deliberately utilize hard unwritten rules to 
realize openness are the focus of this chapter.
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8.2 Coping strategies without influencing

Coping strategies in the non-shaded part respect and adhere to the unwrit-
ten rules. There is no focused influencing or deliberate use of hard unwritten 
rules in favor of openness. Based on the empirical research, three categories 
of these coping strategies were identified:

• Not aimed at influencing.
• Following and covering.
• Just do it.
• The ‘not aimed at influencing’ strategies

This type of strategy conforms to the top-down decision-making authority of 
the line. Decisions are submitted to the line and leadership determines and 
selects. Although the civil servant does draw attention to the field, he does 
not do so without covering himself and matching the preconditions that a hi-
erarchy has with regard to a policy theme, which determine the playing field 
for what can be discussed with outsiders. Only then does the question arise: 
‘What is possible in terms of OMSPD?’

This strategy starts with approaching the manager to find out what he thinks 
is important about the policy theme. The civil servant asks the manager that 
comes to mind first to involve in policy development. The civil servant asks 
colleagues additional questions like ‘Who is involved in this internally? What 
all is involved? Who are the people involved on an interdepartmental level?’ 
The list of people provide by colleagues is then submitted to the manager, 
after which a selection takes place. After this thorough exploration of ‘who to 
involve’, the participation level is discussed. 

A memo that supports an OMSPD approach has all the necessary initials. In 
the memo, the Director-General can be asked who else he wants to involve. 
That can be done in a meeting with him. After this formal coordination, the 
contacts with the field are organized via representative bodies, usual sus-
pects who are not overlooked. In meetings that are part of the process of 
policy development, if necessary, the service of professional facilitators are 
used. Where possible, whatever is said is checked via research and in-depth 
explorations. 

If the immediate manager asks to build a network of interested parties and 
knowledge experts, the Internet is useful in finding contacts/experts/interests 
and determine how the problem is linked to adjacent knowledge areas. 
Sometimes, it is necessary to appear to be ‘helpful’ to the outside. In other 
words, there may be issues that the field finds it hard to solve. The civil ser-
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vants presents that to the line and asks if the Ministry can make a contribution 
via OMSPD. With this strategy, the hard unwritten rules and adherence to 
them can be seen as the underlying operating principles. 

•  The ‘cover yourself’ strategy: Record and stick to the rules

Sometimes, a manager proposes a closed policy development project where 
the civil servant senses that things can go wrong and create a political discus-
sion. The unwritten rules show a pattern whereby, if things go wrong in the 
eyes of the Minister, this lands on the desk of the civil servant, via the director 
and cluster manager, and the dossier in question is removed from the civil 
servant in question. 
It is smart to record agreements with the department manager/immediate 
supervisor and carry out instructions in accordance with what the line pre-
scribes. That way, the civil servant is covered and cannot simply be blamed 
when things go wrong. Come the next project, he can point to experiences 
with closed networks and thus create momentum in favor of an open ap-
proach. 
With this strategy, the hard unwritten rules and adherence to them are the 
underlying operating principles. If the civil servant records his actions pre-
cisely and meticulously, the blame shifts to the person telling him what to do. 

• The ‘just do it’ strategies

A civil servant can also just get to work without a lot of internal and external 
analysis. This ‘just do it’ approach presents the hierarchy with a fait accompli. 
The difference with strategy I is that, with this strategy, either the civil servant 
is not familiar with the unwritten rules or pretends not to be familiar with 
them. 

A possible underlying principle with this strategy can be, in line with the 
thinking of a Housing Experiments Steering Group in the past: 

‘It is better to ask for forgiveness than permission’
(Krijger, Driest & Stoelenga, 2002). 

This strategy can lead to a situation where the civil servant is deemed a ‘loose 
cannon’, which can damage his or her career. Whereas, in the case of the 
non-influencing-oriented and covering strategies, leadership is followed, that 
does not happen with this strategy and, instead, leadership is faced with a 
fait accompli. In the next paragraph, we take a look at strategies that do aim 
at realizing openness. 
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8.3 Directly influencing coping strategies and unwritten rules

The first category of strategies designed to realize OMSPD consists of ‘direct 
influencing’. In line with Frazer & Summers (1984), direct influencing involves 
civil servants analyzing the interests and priorities of the hierarchical line 
themselves and determining how to respond. Without using third parties and 
playing the game ‘via the cushion’. The strategies that belong to this main 
category use the hard unwritten rules. They are the inductive result of em-
pirical research. A civil servant looks at how the hierarchical line can be in-
fluence without using colleagues and third parties. The civil servant analyzes 
the situation, the hierarchical line, possible connections and actors involved, 
focusing on the question: ‘How do I get this past the Director-General as key 
to politics?’
The interviews yield a wide range of influencing strategies (see coping strat-
egies 5-46 in Appendix 6). A civil servant goes to work and focuses on in-
fluencing the hierarchical line on his own, without sparring with colleagues. 
Below, we present the data that provide insight into the way in which hard 
unwritten rules are combined with OMSPD. We call them connection rules. 

Connection rule I: Determine how Minister (and line) can score with OMSPD

The unwritten rule ‘Be aware, we serve the Minister here (and the line)’ means 
that the Minister has to be able to score politically. He has to be able to show 
results. If a civil servant wants to deploy OMSPD, he has to show how a Minis-
ter can score with it and/or distinguish himself in a positive sense from other 
politicians. For instance by identifying new policy options that makes it easier 
to implement policy (which requires support and practical insights) and/or 
increase long-term sustainability. In addition, media exposure plays a role as 
well. How can OMSPD improve the Minister’s image in the media?
Intermediate layers in the hierarchy also look at the layer immediately above 
them wants. In Chapter 7, as an addition to the hard unwritten rule ‘Be aware, 
we serve the Minister here (and the line)’, respondents added: ‘Closely ob-
serve the personality/character traits and interests of the Minister (and the 
hierarchy). How does he like to be served. Take those into account.’  Applying 
this rules starts with the Ministers at the top of the hierarchy. What do they 
say in the media and how can that be used in OSMPD? And what do relevant 
internal ‘superiors’ say, and how can a civil servant use that when he wants to 
apply OMSPD? In addition to the media and information and ‘incidents’, the 
civil servant can also look at the coalition agreement, legislation, departmen-
tal documents (including reports) and recognized (preferably scientific) liter-
ature, looking for clues on how to get the hierarchy to agree to an OMSPD 
proposal. Clues that answer the question: ‘How do I translate the OMSPD 
proposal into language and texts that the Minister and hierarchy themselves 
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could have expressed or have indeed expressed and to which they are sensi-
tive?’
A next step is to determine whether the hierarchy itself can improve its image 
through OMSPD, for instance by positioning OMSPD as something new with-
in the Ministry, even though it has already been applied elsewhere. The latter 
reduces the feeling of risk and puts OMSPD in a positive light by comparing 
it to ‘how others do it’, in particular when those ‘others’ have been successful, 
that can reduce the risk perception and create a sense of ‘we are running be-
hind’. That helps reconcile hard rules and OMSPD. 

Internal acceptance depends on making it clear that an open approach can-
not lead to a situation where promises have to be made that cannot be kept 
and where other public authorities do not comment on the approach. The 
latter also do not want to get into trouble. The policy issue and OMSPD have 
to be formulated in such a way that no promises are made to third parties 
during the process. That also covers any risks. Emphasizing the added val-
ue of new stakeholders or utilizing incidents that have to do with the policy 
themes in question and bring other parties into the picture also help recon-
cile the rules and OMSPD.
Public remarks by authoritative stakeholders with which an open approach 
can be supported also help. In addition, it helps to frame OMSPD as ‘infor-
mal’, which is where the unwritten rule ‘Cherish your network. Your network is 
crucial’ comes into effect. Should a civil servant meet with authoritative stake-
holders ‘informally’, and they suggested additional parties (unusual suspects), 
these suggested can be ‘exaggerated’ to own management. 

Another coping strategy is to label OMSPD as research. Research is import-
ant in the development of policy and provides a sense of ‘thoroughness’. 
With an open approach, the research is exploratory in nature. In addition, 
researchers have more freedom than employees working ‘in the line’. In ad-
dition, calling it research makes it possible to outsource the OMSPD, which 
means that, should the results be unwelcome, ‘not the civil servant, but some-
one else is to blame’. 

Furthermore, civil servants can decide to gain experience with OMSPD by 
tackling ‘niche’ issues. They are politically speaking less sensitive or not at all. 
This allows him to show how OMSPD works. After a few successes, trust in 
open approaches grows and a foundation is laid for ‘doing things differently’. 

Finally, the civil servant can write a memo and divide the memo in two parts. 
The first memo is used to gain approval for an OMSPD-proof approach and, 
if that is given, the second memo can be used to ask for funds and capacity. 
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Connection rule II: Check how you can avoid or reduce risks for the Minister

The Minister and the hierarchical line are not only served by allowing them to 
score, but also by shielding them from potential risks. Sometimes, that is pos-
sible by staying at the participation level of consulting and not going further 
on the participation ladder. In the case of consulting, a deliberate distinction 
is made between policy exploration and policy decisions. In the policy explo-
ration, there is a further option to focus above all on content. The number of 
stakeholders to be involved can be expanded, but the Ministry remains lead-
ing and a Minister can still have the final say. 
There are stakeholders that are considered politically risky, but that have in-
teresting policy insights. It is possible to consider ways to involve them in a 
politically responsible way in policy development, keeping in mind that not 
involving them can also be a political risk. 
A political risk of an entirely different kind are the usual suspects who also 
need to bring something home for their own constituency. That will also have 
to be taken into account in the organization. For instance by the abovemen-
tioned distinction between ‘substantive exploration’ and ‘decisions’. They can 
play a somewhat different and freer role in the exploratory phase than in the 
decision-making phase. 

It is also important to organize the policy exploration in such a way that it 
does not turn in a ‘Polish country fair’ and one-sided influencing by one or 
a few parties is prevented. Furthermore, risk perception can be reduced by 
giving OMSPD, in the way it is organized, an ‘informal character’ and to call 
it that as well. The perceived risk of involving more parties in the policy de-
velopment is also reduced if the civil servant tells the hierarchical line that he 
knows the unusual suspects. That gives the hierarchy confidence in a good 
result when these new actors participate in policy development. 
Other ways to further reduce risks and risk perception in policy development 
is to incrementally increase the number of participants, as well as organizing 
lots of smaller meetings, starting with a closed (Internet) group on the basis 
of invitation and, last but not least, subdividing a policy development project 
and seeing which parts of the development process is suitable for an open 
approach. In the latter case, it is possible, for example that the solution phase 
in a policy project can be open, because the causes of a policy problem are 
sufficiently clear and no elaborate exploration is necessary. 
Finally, for the organizational manageability, it is important to know how 
much money and capacity an OMSPD-proof approach costs. A cost-benefit 
analysis is useful in that regard. 
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Connection rule III Will you meet your deadline when you want OMSPD?

The hard unwritten rule ‘Meet your deadline’ often clashes with the assump-
tion that OMSPD costs more time. It is, therefore, good to disprove that as-
sumption by giving examples where a well-chosen form of OMSPD actually 
speeds things up. On the one hand, that can be for the policy development 
itself, but also by pointing to the implementation of policy measures after the 
policy development. If bad policy is being developed, that may cause prob-
lems over time, which means the Minister will have to address Parliament to 
discuss the negative side-effects. 
The interviews provide various coping strategies for dealing with the factor 
time in a smart way. An example is to claim more time at the start of a policy 
trajectory by indicating all the parties that you need to involve. Or by em-
phasizing ‘carefulness’ in the policy development and claiming more time 
for that. If that is not possible, there is always the possibility of designing an 
OMSPD that can be carried out quickly. Think, for instance, at a combination 
of open online Internet consulting and group decision meetings that can be 
organized relatively simply and quickly. 
Another form suggested by the respondents is to start as early as possible, 
so that you have optimum room. You can also point out that talking about 
OMSPD means losing time and that it would be better to get started right 
away. 
If direct influencing should fail, there are always indirect ways.
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Table 23: Relationship ‘directly influencing’ coping strategies and hard 
unwritten rules (via connection rules)

Category Connection rule/ way to use for OMSPD

Directly 
influencing  
coping
strategies 

Determine how Ministers (and line) can score with OMSPD:
· Find political connections between OMSPD and what is politically 

relevant to Ministers
· Show how a Minister can use OMSPD for positive media cover-

age
· Use what media say for OMSPD
· Indicate that new policy options have to be found
· Use the practicability of policy
· Use what relevant internal ‘superiors’ say for OMSPD 
· Use the coalition agreement, legislation, departemental docu-

ments (including reports) and acknowledged (preferably scientif-
ic) literature for OMSPD

· Find a way in which your own leadership can use OMSPD to inn-
crease their profile

Determine how risks to Ministers (and the line) can be reduced or 
avoided:
· Make a distinction between policy exploration and policy deci-

sions. Focus on the substance in the exploration (separate the 
technical and political aspects)

· Determine how you can involve stakeholders who are less ‘politi-
cally savvy’

· Indicate that unusual suspects with a constituency can play a freer 
role during the exploration compared to the decision-making 
phase

· Show it will not be a ‘Polish country market’ and that one or a few 
parties will not dominate the proceedings. 

· Give OMSPD an ‘informal character’ 
· Tell the hierarchical line that you know the unusual suspects 
· Build meetings incrementally in terms of the number of partici-

pants, or organize lots of small meetings
· Start with a closed (Internet) group based on invitation
· Split up a policy trajectory and see which part lends itself to an 

open approach
· Provide a responsible cost-benefit analysis
Determine how to meet/use your deadline if you want OMSPD:
· Give examples of OMSPD speeding things up 
· Design a quick form of OMSPD
· Claim time by indication who all you have to involve
· Emphasize the ‘diligence’ and claim time for that 
· Start as early as possible, that way you have the most (political) 

room
· Say that taling about OMSPD is what takes up time 
· Choose the right moment for OMSBO
See who in your network you can use (especiall with usual suspects):
· Ask authoritative stakeholders ‘informally’ for additional parties 

(unusual suspects), and exaggerate them when talking to your 
own management
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8.4 Indirectly influencing coping strategies and hard unwritten rules

The second category consists of options to adopt an indirect approach, 
involving other people. There is a distinction between mobilizing internal 
colleagues or external stakeholders to put pressure on the hierarchy and 
politicians to realize OMSPD. The internal approach involves employees from 
the civil servant’s own Ministry, while the external approach involves network 
contacts outside of the Ministry. If the line says ‘no’ to OMSPD, the external 
approach offers a way to get OMSPD accepted in the Ministry. This can be 
estimated before even talking to the hierarchy. 

Connection rule: Examine who in your network can be used to get OMSPD 
accepted

‘Cherish your network’ is the unwritten rule that is the core for this main cate-
gory. The network is deliberately used to put pressure on the hierarchical line 
and political top to adopt an OMSPD approach to policy development. That 
is possible by carefully planning the order in which you talk to people and 
use the conversation with person A when you talk to person B. 
These indirect coping strategies involve organizing political support in a 
roundabout way, that can persuade a Secretary, Minister or Director-General 
to back an OMSPD approach. If that works, intermediate layers in the line will 
also follow, because they, in turn, serve the people above them. In that sense, 
there is also a connection to the unwritten rule ‘Be aware, we serve the Minis-
ter here (and the line)’. 
For political support, interdepartmental and/or external ‘sponsorship’ can 
be created; a ‘crowbar’ in the form of a network with authoritative (and visi-
ble) people. For each policy theme, that network and who has authority can 
change. 
To build such a network, it is examined who at the other Ministries are in-
tensely committed to the policy themes or who experiences the blockades. 
Realizing informal contact with those people is important. 
In the case of strategies that use an external approach, a distinction can be 
drawn between authoritative third parties who will act on your behalf, and 
parties who themselves lobby to make themselves visible. The civil servant 
can show them how they can make themselves visible in an effective way in 
terms of a specific policy theme. 
Internally, it is important to build enough ‘critical collegial mass’ that is able to 
influence the line. Find out where there is internal skepticism and how to deal 
with it. How can you meet opponents halfway in the organization of OMSPD?

Adopting an indirect approach has characteristics of ‘Strategic Selling’ 
(Miller & Heiman, 2011), the underlying idea being that a decision to ‘buy’ 



183

Comining openness and hierarchy

something always involves multiple persons influencing the decision. Those 
persons are mapped, along with the influence they exert. In addition, an as-
sessment is made of various decision-makers who are in favor of or against a 
given product (in this case: the OMSPD approach). Sponsors are ‘created’ for 
the product that needs to be sold. They influence the network and the per-
son(s) making the final decision whether or not to buy the products.

Table 24: Relationship ‘via-the-cushion’ coping strategies and hard un-
written rules (via connection rule)

(Sub)category Connection rule / way of using for OMSPD

Via the exter-
nal cushion

Use ‘serve the Minister (and the line)’ by first having Ministers 
influenced and then, via him, the line:
· Determine who within other Ministries is closely committed 

tot he policy theme or experiences blockades and how to 
use them for OMSPD

· Determine which authoritative persons have a positive atti-
tude towards OMSPD and can serve as a ‘crowbar’

· Make an explicit distinction between authoritative third par-
ties who go to bat for you, versus perties who lobby to make 
themselves visible

· Provide them insight, if they do not know, on how to make 
themselves visible effectively in relation to a specific policy 
theme

Via the inter-
nal cushion

Determine how the line and colleagues can score with OMSPD:
· Determine which internal authoritative (and visible) persons 

are important to the line
· Determine who internally is positive about OMSPD and can 

serve as a ‘crowbar’ with regard to OMSPD
· Determine where there is internal skepticism and how to 

deal with that
· Build a çritical mass’ bottom-up and move up ‘through the 

line’. Have colleagues from other departments, their manag-
er and their director influenced, so they can then talk to your 
own line about an OMSPD wish 

Network de-
velopment  

formula

for

internal and 
external cush-

ion

Determine how you can meet/use your deadline if you want OM-
SPD:
· Start working your network as early as possible. That takes 

time.
Determine who you will use in your network (especially usual 
suspects):
· Build a network by thinking about an order in which to ap-

proach people. Where you can use the conversation with 
person A with person B
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It is not possible to turn OMSPD into a success only using coping strategies 
in the form of giving instructions. It takes more. An underlying foundation is 
desirable. A basis attitude that helps turn coping strategies into a success. 
That basic attitude is formed by an operating principle.

8.5 Operating principles/basic attitude

Coping strategies require underlying operating principles. They form a basis 
attitude to turn coping strategies into a success. A basic attitude can be de-
scribed as:

‘A fundamental attitude with regard to something or someone, the way 
people approach their work and their lives’
Riepma & Van Aken, 2009: 29). 

In the case of a coping strategy, the attitude and focal points are the ‘operat-
ing principles’ on the basis of which people act. Here, we discuss operating 
principles that were mentioned by the interviewees and that provide insight 
into a generic basic attitude of civil servants. The subject was included in ev-
ery interview. In the descriptions presented below, the operating principles 
that the interviewees mentioned have been clustered into three blocks: 

• Be entrepreneurial
• Be convinced of the added value of OMSPD
• Be convinced of the importance of respectful long-term relationships

Be entrepreneurial!

Entrepreneurship is about ‘discovering and utilizing opportunities’ (Bruijns, 
2006: 5). OMSPD requires a civil servant to move outside of secure frame-
works and think and act outside the box. For that, they need to be able to be 
independent and to have courage, despite the risk of rejection and disap-
proval.
Being entrepreneurial also means that the civil servant places his organiza-
tion in a broader perspective. There is a tendency to see the world in a strictly 
political frame, with all the actors who have an influence on policy. But the 
world is more than that small political arena. It is not just about what the hier-
archy, which primarily pays attention to the chain of command, wants to hear, 
there is also a wider world, which also has something to say. Civil servants 
understand that any thoughts and actions that are completely adjusted to the 
line run the risk of becoming rigid. 
It helps to ‘read between the lines’. To be able to do that well, a civil servant 
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is ‘anti-hierarchical’. That means that, in his contacts with the outside world, 
he does not think in terms of hierarchies, but sees each actor as an equal, 
interesting party who can make a valuable contribution. On the other hand, 
he has a keen eye for hierarchies and knows how to use them in policy devel-
opment. That changes the way hierarchy is perceived, which is not necessary 
in a ‘vertical’ way, but as way of (organizational) ordering: who decides what? 
From management assistants to policy specialists, they all have their own 
contribution to make from their particular position. If you take them all seri-
ously, within distinction, looking at their respective contributions, hierarchy 
becomes less important. It becomes about ‘how can we help each other?’.
Being entrepreneurial means that civil servants set their own boundaries and 
make their own considerations; stubborn and loyal at the same time. They 
understand that they help realize the objectives of the coalition agreement, 
but not blindly and without taking insights into the policy measures to be 
developed into account in his approach. On the one hand, this means stick-
ing to the OMSPD approach and, on the other hand, it means being open to 
new insights, with the aim of arriving at an OMSPD approach that is geared 
towards relevant actors. 
It is important for the civil servant to understand whether he has the stamina 
needed to push through an OMSPD approach. If that is not the case, it is like-
ly that he will be unable to deal with resistance. In short, relevant questions 
that require an honest answer are: Do I have the stamina and can I do this on 
my own? Is it something I feel like doing? Can I commit to the goal I am try-
ing to realize (OMSPD)?
As one of the respondents remarked explicitly: ‘You can improve your con-
fidence by realizing that a civil servant may just be a cog in a large machine, 
he is an important cog that has influence on the entire machine. A “cog” that 
transcends the classic approach to machines and can find his own way. Con-
vinced of the value of his OMSPD product.’

Be convinced of the added value of OMSPD

A civil servant has to be genuinely convinced of the added value of OMSPD. 
He needs to understand the value of involving others than the usual suspects 
in policy development. Even when Ministers and larger ‘policy objectives’ 
stand in his way, the importance of ‘field reality’ is an integral aspect. To the 
civil servant, implementation, which primarily involves carrying out political 
objectives, equally important as shaping policy. For a civil servant, that im-
plies an inherent curiosity about the question as to how policy works in prac-
tice. 
The added value of OMSPD is that it involves all stakeholders and the com-
mon good. Presenting maximum differences of opinions, images and ideas 
and arrive at constructive insights. The assumptions is that maximum open-
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ness leads to less loss of energy and fewer games. It is the civil servant’s re-
sponsibility to safeguard the common good in an OMSPD process. 
The added value and common interest of OMSPD can come under pressure 
when a party involved in the OMSPD process abuses the network. For in-
stance, someone from a commercial company telling people that he works 
together with the Ministry, serving only his own commercial interests and 
promoting his company in the network. If that happens, the civil servant has 
to contact the person involved and give them feedback. Although OMSPD 
approaches work on the basis of trust, it is important to remain business-like. 

Finally, a civil servant can be convinced that OMSPD makes the administra-
tive role (and the role of the Ministry) more legitimate when the complexity 
of a theme is made visible to the outside world, creating more respect for 
the civil servant who has to deal with the complex theme in question. The 
remarks presented above make a third operating principle explicit. It is im-
possible to be entrepreneurial without the ability to build and maintain long-
term network relationships. 

Be convinced of the importance of respectful long-term relationships

Being convinced of one’s own network qualities is relevant (of course, they 
have to exist). A civil servant has to build long-term relationships with the 
playing field. After all, parties have a network relationship with each other 
and with the Ministry. The better the civil servant is able to improve the quali-
ty of the relationships with external parties, the smaller the chance of political 
risk. It means that the parties trust the civil servant in question. It is easy to 
promote this by honoring one’s agreements and not abuse, in an administra-
tive sense, what one has heard from third parties. 
Promoting network relationships also means that the civil servant in questions 
behave respectfully to all parties. To treat everyone equally, in terms of re-
spect, whether policy or field, without looking at their positions and, last but 
by no means least, being respectful towards ‘outsiders’. The core question is 
always: ‘How are you as a human being?’ Networking also about people. 
What else is there to say about coping strategies and underlying operating 
principles from an entrepreneurial point of view? What relevant information 
can we find in research and literature?

8.6 Reflection on operating principles

Most of the coping strategies that were mentioned have to do with the add-
ed value of OMSPD (Appendix 8). This ‘added value’ is mentioned multiple 
times by the respondents. The need to find ways to connect to Ministers and 
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hierarchical line can be called ‘vertical policy marketing', analogous to sup-
pliers who market products in the chain ‘supplier – seller – buyer’ (Wuyts, Ste-
mersch, Van den Bulte & Franses, 2004). 
Marketing involves examining the needs and wishes of the customers and 
providing products that the customer wants to have (Verhage & Cunning-
ham, 2004: 19). If we replace the terms customer and marketing chain by 
hierarchy and Ministers, this means finding out what the needs of the line are 
and the product (OMSPD) is tailored accordingly. A civil servant can be com-
pared to a product manufacturer who thinks ‘in between retail’. 
Even though it is the hierarchy that has the ultimate say when it comes to 
applying OMSPD, there are other players who can either torpedo or support 
an OMSPD approach, which explains why ‘building a critical mass’ was men-
tioned a number of times by the respondents. There are always adjacent poli-
cy dossiers that have to be taken into account. If colleagues from other policy 
boards or Ministries think OMSPD is a good idea and bring that into the line, 
that creates the impression of coordination, which reduces the sense of risk 
in the line and makes it easier for director or Director-General to give their 
approval. At the same time, many of the coping strategies that were men-
tioned use ‘framing’. De Bruijn (2011) talks about ‘rhetorical frames’, which he 
describes as:

‘A substantive political message, that is used in the political debate and 
leads to a specific interpretation of reality. Certain aspects of reality are 
enlarged, others are pushed below the perception of our radar’
(De Bruijn, 2011: 16).

Entman (1993) also states that ‘framing influences thinking’, which he de-
scribes as: 

‘To select some aspects of a perceived reality and make them more sa-
lient in a communicating text, in such a way as to promote a particular 
problem definition, causal interpretation, moral evaluation, and/or treat-
ment recommendation’ 
(Entman,1993: 51).

Marketing, framing and creating market share (critical mass) for a certain ap-
proach, combined with the three operating principles, are based on policy 
entrepreneurship, which Brouwer & Huitema describe as: 

‘Entrepreneurs who, like their colleagues in the private sector, see oppor-
tunities in certain ideas and have the capacity to “sell” and “market” them’
(Brouwer & Huitema, 2010: 10).
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Bekker and Veerman (2009) additionally speak of:

‘Civil servants who take action to create a “window” for a certain problem. 
He does so by entering into intensive contacts with relevant persons and 
organizations, organizing meetings to create a dialog, writing opinion 
pieces for a newspaper, etc.’
(Bekker & Veerman, 2009: 47)

When the issue in question is politically sensitive, the policy entrepreneur 
often uses informal contacts to create a common perception about a prob-
lem and the desired policy solution. At the same time, he adopts a wider 
approach and brings people together who, previously, had little or no con-
tact with each other (Bekker & Veerman, 2009: 28). That aspect of policy 
entrepreneurship, bring people parties or individuals, is not only part of the 
‘practical signaling and design process’, but a necessary basis for developing 
OMSPD. 

The policy entrepreneur can be seen as what Van Hoesel, during a meeting, 
called an ‘un-civil servant-like civil servant’, who find the boundaries of the 
unwritten rule culture. They think and act more based on what is possible 
than in terms of risks. They understand the prevailing government culture, 
but at the same time are able to move in networks outside government, 
increase their own network and from there create opportunities and possi-
bilities. They act on the basis of what entrepreneur Kim Spinder, during a per-
sonal meeting in mid-2011 called: ‘Give a problem a network and an effective 
network process!’  It leads to ‘win-win-win’ situations for the actors involved, 
although that does not change the fact that there is also a darker side to cop-
ing strategies.

8.7 Integrity: the darker side of the coping strategies

Coping strategies also have an element of what could be described as ‘con-
structive (policy) manipulation. Market manipulation is described as: 

‘A form of improper action, whereby the price of an effect is determined 
by the manipulative transaction or information'
(Aarnink, 2013, 3). 

In that case, the coping strategies are a form of ‘proper’, or accepted, actions, 
whereby the effect is determined by a manipulative use of contacts and infor-
mation, while the market includes all the players that play a role in a certain 
policy theme and do or do not compete with interests. That indicates that the 
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truth needs to be violated a little to do justice to the truth in the policy devel-
opment process via OMSPD.
The current form of ministerial government organizations and the associated 
unwritten rules do not appear to stimulate the honesty and sincerity in the 
execution of policy-related activities. This notion echoes the thinking about 
integrity 3.0. Karssing & Spoor (2010) indicate that the first generation of in-
tegrity was about fraud and corruption, while the second generation involved 
concepts like service, functionality, independence, openness (open informa-
tion), reliability and carefulness. Integrity stands for incorruptibility. Karssing 
& Spoor (2010) wonder whether or not an incorruptible civil servant is a 
good civil servant. If integrity-related policy is limited to gifts, side jobs and 
declarations, that does not give direction to the primary process, nor to poli-
cy development. That is where integrity 3.0 comes in. Integrity 3.0 stands for: 

‘Acting in a careful, explainable and steady way’
(Karssing & Spoor, 2010: 76).

The authors say the following about it:

‘Civil servants with integrity act on the basis of the responsibility that 
comes with their job and position, in accordance with the values, stan-
dards, rules and guidelines of the organization and society, with an eye 
on the well-being, the interests and the rights of citizens and other parties 
involved – including in new, fluid and complex situations where there are 
no clear guidelines (yet) … It is not the question “which action is allowed 
within my position?” that is at the forefront there, but “which action is fit-
ting to my position?” … How can I do my job right?’
(Karssing & Spoor, 2010: 76).

According to the authors, independence, morality and professionality (in-
cluding ‘professional pride’) go hand in hand.
Finally, policy entrepreneurship, ideas and seeing opportunities, and con-
necting actors in networks, matches the need to stimulate government inno-
vation, with the aim of letting government and society function better. That 
need for innovation touches policy development processes and the level of 
openness. That issue is explored in paragraph 8.8. Because that was not a 
core question in this study, it involves going back to an earlier internal study 
the researcher conducted at a Ministry and literature.
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8.8 Policy innovation and policy entrepreneurship

The Netherlands has joined the Open Government Partnership (OGP), a 
global initiative that was initiation by the Obama administration, with the aim 
of letting governments function better through openness. That means more 
transparency about government activities, being open to initiatives from soci-
ety, being accountable and using innovative technologies (Ministry for Inter-
nal Affairs and Kingdom Relationships, 2013).
There is a similarity between substantive policy innovation and innovation of 
the way policies are developed, and innovative thinking. There is a relation-
ship between substantive policy innovation and new policy options and new 
policy theories. A policy theory is defined as: 

‘The entirety of assumptions that are the basis of a policy’
(Hufen, 2009: 2).

They are testable (new) concepts in a certain field. Van Roosbroek (2008) re-
fers to Thompson (1965), who described innovation as: 

‘The generation, acceptance, and implementation of new ideas, process-
es, products or services’ 
(Van Roosbroek, 2008: 25).

The fact that The Netherlands has joined the OGP is no guarantee for suc-
cessful innovation. The unwritten rules we identified display hierarchical-bu-
reaucratic characteristics. Thompson stated that, although a bureaucracy 
places a strong emphasis on efficient production, it has a very limited ability 
to innovate. Managers in a bureaucracy want to perfect functions and pro-
cesses, and control the behavior of employees in the organization. Certainty 
is key. In a bureaucracy, employees are cautious when it comes to innovation. 
If the result is undesirable, that can damage the employee. 
In addition, hierarchy can block innovation. Innovation has to move up the 
management ladder to be accepted. But that process becomes more difficult 
when there are multiple hierarchical layers, which is why Thompson saw a 
negative relationship between innovation and the level of bureaucracy (Roos-
broek, 2008; Thompson, 1965):

’The bureaucratic orientation is conservative. Novel solutions, using re-
sources in a new way, are likely to appear threatening’ 
(Thompson, 1965: 7).

That statement by Thompson still applies today. In a study into unwritten 
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rules by the researcher and a colleague in 2006, a distinction was drawn 
between the relationships ‘Management Team Board of Directors – Top Man-
agement Team Ministry’ and ‘employee – MT/board (member)’. It showed an 
‘archetypal’ pattern in both relationships and can be summarized by the fol-
lowing assumptions:

• Docility (to the top) is rewarded, independence is punished.
• Docility is seen as ‘customer orientation’.
• Docility leads to ‘incident politics’ within a board.

Incident politics in a board emerge when the ministerial top management 
is ‘capricious’ in what it wants and thus engages in ‘incident politics’. That 
affects the line. Staff management that is docile and submits to the capri-
ciousness get a negative image among other managements in the primary 
process. That has a negative impact on the development of craftsmanship 
and professionalism. The ‘capriciousness’ is passed on to the employees and 
can easily lead to an atmosphere that is not geared towards cooperation and 
improvement, but to people covering themselves and a game for survival. 
Managers do not provide their employees with a ‘heat shield’ for the noise 
from above (Weggeman, 2013: 159).

Diagram 6: Systemic effects of docility (reinforcing feedback mecha-
nism)

In addition, a second ‘archetypal’ pattern was observed:
• An employee ‘claims’ an expert role and fails to deliver.
• An employee is sometimes unable to live up to his expert role as a result 

of incident politics.
• Due to incident politics, employees are addressed less on their expert 
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role and more on the question: ‘What impression do I make, as a manag-
er, to the administrative top?’

• That makes employees passive when it comes to developing expertise.

Analogous to Thompson (1969), in a government environment, genuine 
innovation and the development of expertise are difficult to realize. Exper-
iments with OMSPD approaches can be seen as a form of administrative 
innovation and developing new forms of expertise. It uses a different policy 
‘production’ paradigm (horizontal instead of vertical). The paradigm behind 
the unwritten rules we identified has a tendency to shape policy with usual 
suspects and, at the most, experts who are not usual suspects. In essence, 
OMSPD is the opposite. Never less than consulting and preferably one step 
further on the participation ladder, and always involve experts who are not 
usual suspects, unless ….

Diagram 7: Incidents, control and expertise in a feedback loop

OMSPD principles undermine the need for and power of the ‘intermediate 
trade’ (hierarchy), making it more obsolete. Democracy is embedded in pol-
icy development itself. That means a shift in the role of policy managers and 
policy management. Mintzberg (2014) shows which way that is headed in 
terms of management styles. From top-down towards supportive manage-
ment.  



193

Comining openness and hierarchy

Table 25: Management by managers shifting to non-managers (Mintz-
berg, 2014: 110)

Only managers                                                          No managers                            

Maximum 
management

Participating 
manage-

ment

Shared 
manage-

ment

Distributed 
manage-

ment

Supporting 
manage-

ment

Minimum 
management

It is a shift from the combination ‘check, followers and exchange rate man-
agement’ towards ‘professionals manage themselves’. A development that 
Mintzberg (2014) considers desirable when he states: 

‘The glorification of leadership makes us look down on others. We create 
groups of followers who need to be motivated to perform, instead of us-
ing the natural tendency people have to work together in communities. 
In this context, effective management can be seen as being involved to 
involve, being connected to connect’ 
(Mintzberg, 2014: 186).

There are parallels between Mintzberg’s management ideas and Pröpper’s 
(2013: 17; table 28) overview of management styles. What Mintzberg con-
siders to be desirable in managers, Pröpper sees a desirable management 
style for increasing openness, for ‘wicked problems’ that require OMSPD as 
a policy development style, with managers and civil servants increasingly be-
coming ‘webbers’. According to Roobeek, 2014: 2):

‘Naturally networking people who can supervise horizontally and possess 
knowledge of multiple markets’
(Roobeek, 2014: 2). 
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Table 26: management styles and increasing substantive openness 
(Pröpper, 2013: 17)

  
Increasing substantive openness 

      
Closed au-
thoritarian 
style

Open au-
thoritarian 
style

Consulta-
tive style

Participa-
tory style

Delegat-
ing style

Coopera-
tive style

Facilitat-
ing style

No role 
participant

Participant 
is specta-
tor/recip-
ient infor-
mation

Participant 
is advisor 
decision

Participant 
is advisor 
from start

Partici-
pant is 
co-de-
cider

Participant 
is collab-
oration 
partner

Partic-
ipant 
takes 
initiative/
is policy 
owner

The development towards facilitating matches De Geus (1996), who, in his 
study about long-living organizations, concludes that innovation cannot be 
centrally managed. It turns out that innovation thrives when it occurs in the 
margins and is self-managed (Vermaak, 2007; De Geus, 1996). Then it is pos-
sible to arrive at ‘disobedient innovation’, a term used by Vermaak (2007) in 
his study into tough issues. 
When management is unwilling and/or unable to change, civil servants have 
to be a little ‘disobedient’, without losing sight of (system) morality. Which 
brings us to a final question: ‘How can knowledge integrity, openness and 
verticality go hand in hand in political-administrative policy contexts?’

8.9 The connection vertical – horizontal

Whereas, in the previous paragraph, the focus was on the alleged dangers of 
and resistance to coping strategies, in this paragraph, the emphasis is on the 
opportunities, with a focus on neutral values underlying coping strategies. 
Values provide criteria for behavior or, as Dilts (1998b: 1) formulates it:

‘Criteria refers to the values or standards a person uses to make decisions 
and judgments’ 
(Dilts, 1998b: 1).

From the 62 coping strategies, five criteria were deduced for the design of 
open policy development trajectories. Appendix 6 contains an overview of 
coping strategies and underlying core values, which allow us to answer the 
question from the Council for Public Administration (2011) in its report ‘Con-
necting horizontal to vertical: the responses to trust in democracy’:
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‘How can a vertically organized political administration reconnect to a 
horizontal society?’
(ROB, 2011: 9). 

Criterion 1: political manageability/process manageability
Can OMSPD stay manageable politically? Design variations suggested by the 
coping strategies are: 

1.	 Play with process characteristics like ‘informal/exploring’ and ‘formal/
deciding’.

2.	 When a process phase is open, informal and exploratory, more can be 
discussed then when something is decisive. It is about managing the ex-
pectations of the actors involved. 

3.	 Vary between ‘large-scale – small-scale’ and more closed or more open. 
 An open process can be started on small scale or closed (via ‘Group De-

cision Room sessions’) to identify a shared central issue in a policy trajec-
tory and then, in a next phase, increase the scale and level of openness, 
and involve more actors in the process. 

4.	 Organize the process in such a way that knowledge and insights from 
all parties are included and the process is not taken over by a dominant 
lobby-party. 

Criterion 2: Image Minister (scoring)

The assumption is that the external political system, the internal hierarchical 
bureaucracy and the associated hard unwritten rules will not disappear. They 
can be taken into account when designing an open approach: ‘How can the 
open process be “embedded” in scoring opportunities and statements by 
the Minister?’ That is the message of various coping strategies and it means 
that the process has to be consistent with what the Ministers say in the me-
dia. Have they made any statements that count as hard conditions for the 
policy trajectory? Think of questions like: “Can an open policy trajectory be 
designed in such a way that Ministers (and the line) can score with something 
genuinely new and something that is sustainable in the long term?’ How can 
Ministers and the line score with intermediate products? These are questions 
that can be considered together with a communications department of a 
Ministry. 

Criterion 3: policy quality

How can the OMSPD design contribute to the quality of policy? The larg-
er picture is important. What is the connection to other themes? How can 
they be included in the open policy trajectory, to prevent possible negative 
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side-effects and stimulate desirable effects? In addition, things like new pol-
icy options (if desired), obtaining support, practicability of policy, potential 
savings and long-term effects also play a role with regard to the quality of 
policy. 

Criterion 4: Process legitimacy (parties and substantive)

Coordination with important actors is crucially important, otherwise they will 
resist. Are the internal colleagues and important stakeholders are behind 
an open approach? Take that into consideration in the process design, or 
indicate how you have already realized that. Another aspect of process legit-
imacy is substantive legitimacy. How can the open approach that has been 
designed be connected to or embedded in the coalition agreement, frame-
work legislation, departmental documents/departmental goals and scientific 
literature?
Show that there is experience with open policy approaches, and in particular 
the OMSPD design forms that have been selected. That will reinforce internal 
and external legitimacy. 

Criterion 5: organizational manageability

Last but not least, there is the question as to what it costs, financially, time-
wise and in terms of the capacity required. A process design with a low level 
of financial investment, that fits within the time-frame and does not take up 
too much capacity has a higher chance of success. 

Depending on the policy theme in question, the criteria discussed above will 
vary in terms of their weight and different forms of OMSPD can be explored. 
That changes the ‘necessary manipulation to realize an open approach’ be-
comes the ‘creativity to design an open approach based on the five criteria’.  
The vertical organization (the hierarchy) connects itself to horizontal policy 
development and encourages civil servants to work with an OMSPD ap-
proach, giving rise to management questions like: 

• Where is there room for openness?
• How can you organize OMSPD, taking into account the five criteria?
• From an integrity 3.0 perspective, how can we safeguard knowledge in-

tegrity and system morality?
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8.10 Conclusions research results phase II

The central research question is: 

‘What coping strategies are available to civil servants to deal with hard unwrit-
ten rules and enable open policy development?’

We identified 62 coping strategies, divided into strategies that are aimed at 
‘directly influencing’, ‘indirectly influencing via the departmental cushion’ and 
‘indirectly influencing via the external cushion’. From the 62 coping strate-
gies, a meta-strategy can be distilled, which connects to the hard unwritten 
rules we identified.

1.	 Use that to which the line is sensitive, what they ‘obey’ or what they think 
they can use to score.

2.	 Find to what extent an open trajectory has process legitimacy and can be 
kept manageable.

3.	 Make sure that your colleagues/other internal parties know and share 
your ideas about openness.

4.	 Frame/translate in the words of the Minister/line.
5.	 Empower who you need to empower (empower third parties to support 

OMSPD). 

OM, SPD cannot be made into a success with these steps alone. An underly-
ing foundation is required, in the form of operating principles. From the inter-
views, three operating principles were distilled:

• Be entrepreneurial.
• Be convinced of the added value of OMSPD.
• Be convinced of the importance of respectful long-term relationships.

Finally, it was argued that coping strategies can be somewhat dubious in 
terms of integrity (manipulation), but that, within the idea of integrity 3.0, they 
can also be looked at in a positive way.
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Chapter 9 Conclusions

The core reasoning underlying this research was summarized in the introduc-
tory chapter in three hypotheses to be tested:

1.	 Openness is necessary in policy development for the solution of ‘wicked 
problems’; these are problems in which increasing numbers of actors 
play a role in a context of diminishing knowledge certainty. 

2.	 Hard unwritten rules restrict openness in policy development.
3.	 There are coping strategies (How to’s) that civil servants, if they want, can 

use to enable openness anyway.

These three hypotheses were translated into three research (sub-)questions:

1.	 Why does the approach to ‘wicked problems’ require open policy devel-
opment?

2.	 What are the hard unwritten rules that civil servants are expected to follow 
in their own organization?

3.	 What discrepancy is there between the required openness in policy de-
velopment and the internal hard unwritten rules?

With the central research question:

What coping strategies are available to civil servants to deal with hard 
unwritten rules and enable openness in policy development?
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9.1 General impression research results

This thesis offers a contribution to scientific theory formation, research meth-
ods and administrative practice. 
Despite many government studies and experiments, OMSPD has as yet not 
been generally accepted. This study shows how hard unwritten rules restrict 
openness. Unlike earlier studies, this study looks above all to what this means 
for policy-makers in departments. The study shows what coping strategies 
are for civil servants who want to apply OMSPD, recognizing and using the 
hard unwritten rules. It is possible to connect the vertical orientation of the 
rules to the horizontal characteristics of OMSPD. The study offers civil servant 
insight into the possible combinations, while offering their managers in the 
vertical line insight into the way they can manage openness without coming 
into conflict with the rules. 
The ‘added bonus’ of this study is a new policy typology of openness based 
on the level of inclusion and the nature of the involvement of the actors. The 
typology offers insight into the range of closed and open policy trajectories.

9.2 Conclusion 1: openness necessary for ‘wicked problems’
 
Sub-question 1: Why does the approach to ‘wicked problems’ require 
open policy development?

Although this study focuses in particular on the internal rules that restrict 
openness and the question on how to deal with this, attention was also paid 
to the question whether or not openness is needed. The underlying reason-
ing here is that society develops in such a way that the number of ‘wicked 
problems’ is growing. According to many authors, this changes the context 
for government organizations. Dijstelbloem (2008), referring to Habermas 
(1985), talks about ‘new obscurities’ and complexities, Frissen (2002) about 
pluralism, variety and fragmentation. 
According to Noordegraaf (2004: 50), the current playing field for public or-
ganizations has three conditions: ‘diffuse knowledge, headstrong citizens and 
powerful companies.’ More and more actors can, if they so desire, influence 
policy development. The amount of information with which civil servants 
have to deal is growing. 
Sargut & McGrath (2012: 45) see a development ‘from complicated systems 
to complex systems’. Complicated systems have moving parts, which interact, 
but according to a fixed pattern. It is still possible to make (accurate) predic-
tions about the behavior of the system. Complex systems contain functions 
that may operate according to certain patterns, but with changing interac-
tions. This has four consequences:
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• What happens when parts of the context interact cannot be predicted. 
Identical starting conditions can cause different results.

• Apparently simple actions can have unexpected consequences.
• Manager can no longer understand the system, and can refuse to admit 

their ignorance. 
• Rare events can become more significant and can occur more often than 

expected compared to average events.

In complex systems, problems become ‘wicked problems’. They are impos-
sible to describe with accuracy. ‘The boundaries of the problem are diffuse, 
so it can hardly be separated from other problems’ (Hisschemöller & Hoppe, 
1995: 43). It is not exactly clear which knowledge is relevant, which is one of 
the reasons it is unclear in which directions to look for solutions, which in turn 
affects the kind and type of actor involvement. These problems involve many 
stakeholders, with different values, standards and ideas about goals and 
means. 
‘Wicked’ problems have a multiple rationality and can no longer be grasped 
by one person or organization. Houppermans (2011) establishes a connec-
tion to openness: when a problem lies about the ‘wicked’ line, with a multiple 
rationality, openness should play an important and necessary role in policy 
development. That way, relevant tacit knowledge, practical experiences and 
other relevant knowledge is included in policy development in a respectful 
way. Houppermans (2011: 283) calls that ‘respectful participation’. It is on the 
basis of that insight that this thesis was written.

9.3 Conclusion 2: the restrictive effect of hard unwritten rules

Sub-question 2: What are the hard unwritten rules that civil servants are 
expected to follow in their own organization?

Although there is external pressure to arrive at a more open approach, the 
way policy is developed does not change overnight and perhaps not at all. 
This thesis assumes that there is a ‘deep structure’ in government organiza-
tions that resists openness. The structure limits the approach:

‘First to prevent the system from generating alternatives outside its own 
boundaries, then to pull any deviations that do occur back into line’
(Zuboff & Maxim, 2002: 19; Gersick, 1991: 19).

Mintzberg (2010) also observes that restriction, when he states that, over de-
cades, much has stayed the same in organizations: 
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‘The more things change, the more they stay the same’
(Mintzberg, 2010: 208). 

Mintzberg argues that the Internet and social media, although they may have 
a superficial effect, the effect they have does not run deep. 

‘Internet does not change the practice of management fundamentally, 
but it establishes the characteristics with exists for decades’
(Mintzberg, 2010: 208).

This thesis has revealed the implicit deeper structure using the modified ap-
proach by Scott-Morgan (1995). We have managed to elicit a large number 
of formulations of unwritten rules, that yield observations similar to those by 
Mintzberg (2010). Four hard unwritten rules were distilled from the many for-
mulations, as a core of ‘unwritten deep value system rules’ of Ministries: 

• Be aware, we serve the Minister here (and the line)!
 Closely observe the personality/character traits and interests of the Min-

ister (and the hierarchy). How does he like to be served. Take those into 
account.

• Be visible to the line.
• Meet your deadline, especially with things that are politically important.
• Your network (in particular with the usual suspects) is crucial!

There are indications that the four hard unwritten rules that apply to large 
(government) organizations have not changed over the course of decades. 
When we look at popular literature like Parkinson’s Law (Parkinson, 1955), Sex 
and the Single Girl (Landin, 2014; Gurley Brown, 1962), The Pyramid Climb-
ers (Packard, 1963), The Peter Principle (Peter, 1969), Peter’s Panacea (Peter, 
1973), The Peter Principle After Fifteen Years (Peter, 1985), and The Peter 
Pyramid (Peter, 1986), we see similarities with the four hard unwritten rules. In 
‘The Peter Principle After Fifteen Years’, Peter says about that: 

‘What do Murphy’s Law, Parkinson’s Law and the Peter Principle all have in 
common? They were the result of careful observations of true events and 
yielded a generalization that gave a new meaning to all those events’
(Peter, 1985: 35-36).

The following table contains advices and commands by Brown (1962) and 
Packard (1963). They show a remarkable similarity with the hard unwritten 
rules identified in this study, to which both managers and employees are 
subjected. 
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‘Bureaucrats can rise inside the hierarchy through negative qualities. Their 
competence is measured against the extent to which they do not violate 
rules and do not rock the boat. In an organization where this condition 
exists, the boss is only a figurehead. There is little difference between the 
behavior of the leader and that of the follower’
(Peter, 1973, 67).

A decade later, Peter (1986) states: 

‘Because the first principle of the bureaucracy is to maintain the bureau, 
a great deal of value is attached to the care people take to avoid any ac-
tions that might embarrass the organization. Authority, promotions and 
carefulness and the associated feeling …. These things are put in danger 
by independence, decisiveness or almost any hasty action. If someone 
tries to break through the regular course of events to get something 
done, he is accused of “overstepping his authority”, “bypassing his su-
periors”, “ignoring the proper guidelines” or, in extreme cases, “being 
disloyal to the department, management or the organization”. Needless 
to say, under these conditions, the true bureaucrats emerge – the hierar-
chically ranked men or women. They are a perfect match for the structure. 
They conform to the authority and are obedient to their superiors in the 
pecking order, while being authoritative and meddlesome with regard to 
those with less authority – ultimately the public’
(Peter, 1986: 85-86).

The fact that nothing has changed is also a recent observation by Homan 
(2013):

‘First of all, I ask myself if all the management tales about successful or-
ganizations, organizations 3.0, post-hierarchical organizations, network 
organizations, etc., really deliver what they promise. As far as I am con-
cerned, the answer is: no. Despite the fancy packaging, research shows 
that our organizations are moving backwards rather than moving ahead. 
Backwards in the sense of: more Taylor-like, more control, more manage-
ment, more managerialism and instrumentalism. The management mes-
sage and reality would appear to contradict each other in that respect’
(Homan (2013: 1). 

Or, as he puts it at a later point: ‘Despite lots of fancy-sounding variations, 
it would appear that the bureaucratic organizational archetype is in fact 
unchanged’ (Homan, 2013: 7). As such, whether or not there will be more 
room for open policy processes in the future remains to be seen. Following 
Drucker (1994: 101), we can assume that a bureaucratic ‘Theory of the Gov-
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ernment’ will not last forever and sooner or later will (gradually) show signs 
of wear: 

‘But eventually every theory (of business) becomes obsolete’
(Drucker, 1994: 101).

Table 27: recommendations and commandments of Gurley Brown and 
Packard (1962/1963) 

Gurley Brown 
(Landin, 2014; Gur-
ley Brown, 1962)

Packard (1963)

You have to admire 
your boss.

Be a dedicated worker. 
Conclusion research Amercan Business Asociation: ‘A man 
who wants to reach the top, better get himself some blinders 
to close himself off from everything that does not have to do 
with his organization.’

You must NEVER criti-
seze your boss!

Be loyal. 
This is translated as: ‘It is your duty, no matter your personal 
feelings, to support and help execute management decisions.’

You improve your chances if you  
shield your boss from the consequences of his own mistakes, 
maintain the authority delegated by him, are satisfied with 
your role as subordinate, see your boss as he likes to be seen 
and don’t do anything unexpected.

Be enthusiastic about 
all his decisions.

Be malleable. 
Malleable means adjusment. A study in Nation’s Business 
(april 1959) magazine called this ‘the creative conformist’. The 
study tells the story of a promising, but unconventional young 
employee who is warned to adjust if he wants to keep his job.

Give him hem com-
pliments and tell him 
office gossip as a sign 
of your love.

Be deferential in a low-key manner. 
A study concludes that ‘there are virtually no organizations 
that object to the caste system’. The behavior in the hierarchy 
‘make a certain deference towards authority necessary’.

Current developments appear to deprive bureaucracies of exactly those ad-
vantages that they had. According to Naím (2015): 
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‘Large organizations were more effective because they applied centraliza-
tion and stored resources; but resources like raw materials, information, 
human talent and customers are easy to find and serve these days.
Large organizations have an aura of authority, modernity and refinement; 
these days, newspapers are full of stories about newcomers challenging 
superpowers’
(Naím, 2015: 114). 

So there was a reason we used the term ‘hard’ unwritten rules in this thesis. 
They have existed for a long time, are deeply embedded and have changed 
little, and are unlikely to disappear any day soon. And at the same time, there 
are wicked problems to solve.

9.4 Conclusion 4: Unwritten rules, discrepancy and necessary openness

Sub-question 3: What discrepancy is there between the required openness 
in policy development and the internal hard unwritten rules?

The four hard unwritten rules echo Houppermans (2011), who concludes: 

‘It has become clear that politics, like the will of the Minister, serves as a 
kind of disclaimer for the policy analyst: the room for, or rather the bound-
aries of, an optimal policy preparation are to a large extent determined by 
the influence of politics’
(Houppermans, 2011: 306). 

The conclusion is that there is a discrepancy between unwritten rules and 
openness, with regard to (the combination of) levels of participation beyond 
‘consulting’ and levels beyond involving ‘experts who are not usual suspects’.

The rules indicate that, in the perception of the civil servants, the vertical sys-
tem is more important that open horizontal policy development. 

In the case of politically sensitive problems, it is at the most the usual sus-
pects who are involved. Sometimes, when parties are involved who are 
perceived as being ‘More Exclusive’ (interdepartmental and usual suspects), 
things can go a little further than consulting.
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Table 28: Effect of hard unwritten rules on level of openness 

HARD  
UNWRITTEN RULE

OPENNESS

PARTICIPATION LEVEL LEVEL OF  
INCLUSION/EXCLUSION

Be aware,  
we serve the Minis-
ter here 
(via the line)

Only consulting and 
retain ‘power’ over end 
result.

Only usual suspects. They 
have political power that Min-
isters (and line) have to take 
into account.

Be visible tot he 
line

Only consulting, maintain 
‘power’ over end result 
and score in a positive 
way in the line. 

A civil servant is visible in the 
line in a positive way if he 
shows that goes on at usual 
suspects and they have been 
consulted.

Meet your dead-
line

Only consulting so that 
your are ready in time 
and can determine the 
end result

Only internal, administrative 
environment and main usual 
suspects. Under time pressure, 
that is safe and responsible. 

Cherish your net-
work

With authoritative peo-
ple/institutions that af-
fect politice/media and 
field, there is a need for 
partnership (formal and 
informal).

Bad relationships and insuffi-
cient coodination with usual 
suspects can pose political 
risks for Ministers. For new 
ideas, sometimes experts are 
consulted who are not usual 
suspects. 

9.5 Conclusion 4: coping strategies
 
Central research question: What coping strategies are available to civil 
servants to deal with hard unwritten rules and enable openness in policy 
development. 

Although the hard unwritten rules have a tendency to be less open, civil 
servants who really want OMSPD can use the rules to enable openness. We 
identified 62 coping strategies that help civil servants. They can use them 
as levers to enable OMSPD, especially when they show that an OMSPD ap-
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proach is successful in terms of policy options and support. It is important to 
connect to Ministers and the hierarchical line by using ‘hooks’. 

From the 62 coping strategies, we deduced five directional criteria that con-
nect horizontal and vertical: (1) political manageability/process manageabil-
ity, (2) image, (3) policy quality, (4) process legitimacy and (5) organizational 
manageability. These five stimulate civil servants to think and act on the basis 
of what is possible. They create opportunities to play with the design of open 
policy issues. It is important to develop an OMSPD approach for each issue 
or policy dossier that creates a ‘win-win-win’ situation for the civil servant him-
self, the hierarchy within a Ministry, politics and society. Managers can en-
courage establishing a constructive connection to the directional criteria. At 
the same time, that places demands on the same managers. Mintzberg calls 
that ‘minimal management’, Pröpper calls it a facilitating style. 
Civil servants need to become familiar with the various methods and tech-
niques to involve actors. Varying from the use of so-called Group Decision 
Rooms and social media applications to the Klinkers method, Future Search, 
futures explorations, World Café and Appreciative Inquiry. Methods that can 
be applied in part or in their entirety, or they can be combined. That is where, 
in addition to knowledge about how to conduct scientific research, the future 
lies for the profession of civil servant when it comes to dealing with ‘wicked 
problems’. From that perspective, politics and government could establish a 
better connection to the network society or, as the Council for Public Admin-
istration (ROB) formulates it: 

‘… be brought onto the track of the horizontalized network society’
(ROB, 2010: 21).

According to ROB (2010: 23), so far, Dutch politics has yet to give a concrete 
answer to the equalizing effects of social democracy, when it writes:

‘As such, the representative democracy suffers from the same ill as all ver-
tical organizations: the formal authority no longer covers the position in 
a public democracy …. How can the legitimacy of our democratic system 
be increased?’ (ROB, 2010: 39). ‘How can the vertically organized public 
administration be reconnected to the horizontal society?’ (ROB, 2010: 40). 
‘What is the difference between a vertical administration that is not con-
nected and a vertical administration that is connected with the horizontal 
public space?’
(ROB, 2010: 41).

A recommendation for stimulating the connection is to translate openness 
into the policy function structure. 
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As a bonus, this study yielded a typology of policy processes: 

1.	 The ‘classic’ closed policy consultancy/advice process.
2.	 Closed policy consultancy/advice process by invitation.
3.	 The ‘classic’ closed policy – co-creation – process.
4.	 Practical signaling and design process (half open – half closed).
5.	 Open consultancy/advice process.
6.	 Open co-creating knowledge (sharing) process, for instance of best prac-

tices.
7.	 Open co-creating vision process.

The seven types of policy processes can be translated into functional descrip-
tions to realize a focused match with ‘wicked problems’. That way, Ministries 
can pay serious attention to translating OMSPD into the functional structure. 
In an analogy with Meuleman’s hierarchy, market and network, that can be 
done as follows: 

• The classic civil servant
 Matches the more closed forms of policy development; works predomi-

nantly with usual suspects and science.
• Policy entrepreneur in two forms
 Matches the more open forms of policy development.

• The policy marketer who constantly moves around in the field and 
picks up and tests signals, respectively.

• The policy entrepreneur who handles policy processes in such a way 
that the end result is a product for a problem in a target group.

• The OMSPD civil servant
 An expert in the application of open consultation and co-creation 

methods in policy processes.

9.6 Core contribution managerial scientific theory formation

If the conclusion are summarized in a managerial theory about the tension 
between vertical and horizontal, the following picture appears: 

I      Axiom 1: ‘Wicked problems’ require open policy processes as an expres  
       sion of more horizontal relationships
 This means that other actors, besides the usual suspects, need to play a 

more serious role in policy development.

II     Axiom 2: There are hard written rules
 Hard written rules are fundamental formal rules that determine the de-
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sign of an organization. Think, for instance, at mandates and procedures 
as a ‘phenomenon’. They have generic (bureaucratic) characteristics. 
Mandates, for instance, structure the organization in a top-down, hierar-
chical layering with associated accountabilities. For the national govern-
ment, they are the written standards of the democratic state, to with the 
political primacy, ministerial responsibility, the rule of trust and adminis-
trative loyalty. 

III    Axiom 3: There are unwritten rules in organizations
 These are the result of written rules and the way in which leadership 

behaves. The result is expressed in the way written rules are interpreted 
(based on their motivators) and given shape by employees in everyday 
practice. 

IV    Axiom 4: As there are hard written rules, there are also hard unwritten    
       rules
 These are collectively shared and acknowledged unwritten rules in an or-

ganizational segment that are hard to change. They can be seen as inter-
pretations, based on the employees’ motivators, of fundamental written 
rules and, contrary to Scott-Morgan’s definition of unwritten rules, are not 
determined by the style of leadership. 

V     Axiom 5: There are coping strategies for civil servants for dealing with 
       hard unwritten rules
 Coping strategies are principles on the basis of which people act (oper-

ating principles) and an associated structured set of actions for dealing 
with a problem or realizing an objective. 

 By defining openness via participation level and level of inclusion, this 
thesis offers science a new way of determining when a policy develop-
ment trajectory is open or closed. 

In the case of Open Multi Stakeholder Policy Development (OMSPD), policy 
is developed in collaboration and interaction with citizens, social organiza-
tions, companies and/or other governments. On the participation ladder, 
that happens from the consultation level (Table 7) onwards. With regard to 
exclusivity/inclusivity, it happens from level 4 (Table 8) onwards. In terms of 
time, OMSPD focuses on involving stakeholders at an early stage (Pröpper 
& Steenbeek, 1998; Boedeltje & De Graaf, 2004) and preventing one-sided 
lobbies.
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Diagram 8: Open Multi stakeholder Policy Development

By identifying hard unwritten rules, this thesis adds a new element to scien-
tific literature about organizational cultures and the tension between verti-
cal and horizontal. These rules stand in the way of an open approach and 
are hard, and difficult or impossible to change. It would appear they have 
changed little in recent decades. 

The coping strategies to enable openness in policy development, given the 
hard unwritten rules, are a third contribution to managerial theory formation. 
In paragraph 9.9, the contribution of this thesis to theory formation is sum-
marized. In the discussion paragraph (9.10), the question is answered what to 
with constitutional law in relation to open processes. 

The division of coping strategies adds a new name to research and literature 
about coping for the target group civil servants.
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In methodological terms, the thesis contains three innovative elements: (1) 
adjusting the method of Scott-Morgan to examine causal relationships be-
tween unwritten rules and openness, (2) the addition of the concept of ‘hard 
unwritten rules’ and (3) a structured approach (skill analysis) to make tacit 
knowledge explicit. Analyzing hard unwritten rules and skill analyses are a 
suitable way to shape culture research.

9.7 Discussion 1: Integrity 3.0 – basic attitude & darker side unwritten rules

Integrity 3.0, as an enabler of OMSPD for ‘wicked problems’, requires peo-
ple who are able to create open networks in which human relationships can 
realize honest, open shared analyses and find creative new combinations of 
solutions. As one of the respondents stated, it means assuming a neutral po-
sition between the Ministry and actors and together look for what is true, how 
things are structured and what can be done in terms of solutions. 
The vertical orientation of civil servants adhering to the hard unwritten rule 
becomes a problem with integrity 3.0. The hard unwritten rules support in-
tegrity 1.0 and 2.0, but undermine their own morality, because ‘looking up in 
the hierarchy’ and ‘following’ are the central elements, revealing a dark side 
of the hard unwritten rules. 
On the one hand, the hard unwritten rules, combined with an integrity 3.0 
style of leadership, can stimulate the development of a different implementa-
tion of morality and encourage people to take responsibility, but on the other 
hand, they can as easily have the opposite effect. In that regard, Luyendijk 
(2015) provides a deeper insight, when he draws a distinction between im-
morality and amorality: 

‘Being a-moral does not mean being bad or im-moral. Amoral means 
that the concepts of “good” and “evil” never enter discussions in the first 
place. We do not care if a plan is morally sound, we just care about the 
potential “reputational damage”’ 
(Luyendijk, 2015: 88). 

People’s own functioning is, wherever possible, stripped of words that can 
create a (personal) ethical discussion, he argues. As discussed earlier, the 
unwritten rules have not changed in decades. Looking at older studies, there 
are doubts about the moral capacities of civil servants in situations in which 
the hard unwritten rules are used by managers, enabling them to create a 
regime of fear. As Todorov (1996: 183) puts it: 

‘The hierarchical relation has become a power relation’
(Todorov, 1996: 183).
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Creating regimes of fear can be seen as a form of derailing leadership. Based 
on integrity 1.0, which states that assignments need to be carried out loyally, 
amoral behavior then becomes immoral behavior. In a general sense, Kor-
sten (2015) states that explanations for forms of derailing leadership can be 
found with: 

‘The person himself (his psychological characteristics), with the followers 
(an uncritical “court” or a fan club) and with the environment (which is not 
critical enough)’
(Korsten, 2015: 2). 

The hard unwritten rules offer a deeper explanatory interaction mechanism 
between the three system components ‘manager(s) – employee(s) – organi-
zational environment’ and the occurrence of possible moral derailments, of 
which cases can be found in literature. One case is described by Dohmen & 
Wester (2014), who edited the desire to function in a morally correct way and 
the tragic suicide of Arthur Gottlieb at the Dutch Care Authority, who had to 
be ‘pushed out the door’ with subtle games, based on the information that 
Gottlieb has left. Personal image of managers was more important that the 
actual information and cases of fraud that had been detected. 
The study by Todorov (1996) goes a level deeper and provides a clear pic-
ture of morality because he looked at situations of extreme organizational 
fear in concentration camps, drawing a distinction between two kinds of val-
ues, ‘vital values’ and ‘moral values’, of which he says: 

‘Vital values dictate that saving my own life and furthering my well-being 
are what matters most; moral values tell me that there is something more 
precious than life itself’
(Todorov, 1996: 40). 

Incidentally, the differences between everyday life and camps, in his view, are 
less sharp that one might assume at face value: 

’In everyday life the contrast of which I have been speaking are not clearly 
apparent. Egocentric acts pass themselves off as ordinary and routine 
behavior, and furthermore, less is at stake because human lives don’t de-
pend on them. In the camps, however, where it is sometimes necessary to 
choose between holding on to one’s bread and holding on to one’s dig-
nity, between starving physically and starving morally, everything is out in 
the open’  
(Todorov, 1996: 42).
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The hard unwritten rules are primarily connected to ‘vital values’, which 
Todorov (1996: 43) nuances by stating: 

’Most of the time individuals opt for vital values without necessarily losing 
a sense of morality’
(Todorov, 1996: 43).

Hendry (2014) refers to the same moral phenomenon, via sociologist Zyg-
munt Bauman (2013), who was quoted earlier: 

‘… who pointed out that the bureaucratic organization made the Holo-
caust possible; an example of the dehumanizing effects of the bureau-
cratic technology’
(Hendry, 2014; Zygmunt, 1989). 

Until the 1970’s, historians wrote that a war criminal like Eichmann was an 
average bureaucrat (Arendt, 2009). Arendt researched and described Eich-
mann’s legal trial in Israel. Expecting to see a ruthless ‘monster’, what she 
encountered was a clumsy, bespectacled little man who, when he no longer 
had to follow orders, suddenly changed into a peaceful citizen. And that 
made her think. Arendt writes: 

‘The trouble with Eichmann was precisely that so many where like him, 
and that the many where neither perverted nor sadistic, that they were, 
and still are, terribly and terribly normal’ 
(Todorov, 1996: 124; Arendt 1979: 276).

She warns us that there is a little bit of Eichmann in each of us. In the ‘case 
40/61’, some social scientists wonder:

‘… what the best explanation was, not just of Eichmann, but also of the 
police officer and civil servant who helped in the deportation of the Jews 
…. They found that explanation in Milgram’s theory, which would show 
that anyone striving for conformity with the “group” could become an 
Eichmann’
(Arendt, 2009; Mulish, 2010: 105).

Remarks by Eichman were written down by Arendt (2009) and Todorov 
(1996) from countless war criminals that pointed to the diligent following and 
working on the basis of the unwritten rules, the core being: 

‘We were only following orders’
(Todorov, 1996: 165). 
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Eichmann described himself as: 

‘A pawn on a chessboard….Throughout my entire life I’ve been used to 
obeying…. My guilt lies in my obedience, in my respect for discipline, for 
my military obligation in wartime, for my oath of loyalty’ 
(Todorov, 1996: 172; Arendt, 1979: 291).

Apparently, education or intellect are immaterial: 

‘Indeed, people with university educations could be every bit as cruel as 
the illiterate, so long as the life of the mind was cut off from the rest of 
life….. as if a sense of morals were something one learns at universities’ 
(Todorov, 1996: 145).

Todorov (1996: 129) states that ordinary employees are capable of such im-
moral behavior because their thinking becomes instrumental thinking that 
is aimed only on carrying out tasks, while Arendt (1969) indicates that they 
carry out those tasks without realizing what it is they are doing. In that sense, 
Peter (1973) remarked: 

‘The technical expert can become so docile that he becomes an Adolf 
Eichmann, a competent puppet who, in all quiet, can send us to the next 
world. He can become obsessed with his work, his existence starting and 
ending with what he does. Fortunately, the extreme cases are still in a mi-
nority, but none of us is able to really escape the procession effect …. Al-
though quite a lot of people have turned into procession puppets with a 
trace of concern, anyone who knows anything about hierarchical relapse 
and the loss of one’s own personality, is anything but happy. He yearns 
for change, while the silent majority starts displaying procession behavior 
and has no objection to mediocre ethics, mediocre education, halfheart-
ed justice, bad products and a weak government’
(Peter, 1973: 63-64).

It is not by definition the case that: 

‘… a bureaucracy rules out moral behavior; it imposes a certain strict form 
of moral behavior where moral obligations (moral ethics) mean that no 
exceptions are allowed to the rule’
(Hendry, 2013: 139).

The media also play a role. It is excellent that the new media promote trans-
parency and make it easier to reveal immoral behavior. But at the same time, 
media should also look at themselves. Journalists without a sense of morality, 
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whether or not they blindly follow their chief editor, can easily make sensa-
tional headlines of any story and deliberately destroy people. 
As far as politicians and Ministries are concerned, it reinforces the effect of 
the unwritten rules in a negative sense and promotes closedness, which in 
turn can promote political-administrative nepotism, or cause employees in 
Ministries to display the same behavior as immoral journalists in extreme sit-
uations. 
Members of Parliament must also ask themselves if all the questions they ask 
are beneficial to OMSPD. And the intention with which those questions are 
asked. Do MP’s ask questions to reinforce their own position and be reelect-
ed, or is their goal to improve the long-term functioning of society? 
Usually, many of these questions evoke a negative response from a Ministry, 
to prevent any damage to the Minister’s image. They accentuate the hard 
unwritten rules and the associated closedness. 

As a final remark of this conclusion, for the design of integrity 3.0, some 
statements by the American management and organization expert Peter 
Ferdinand Drucker can be seen as relevant, to be found in the Daily Drucker 
(day: April 9). 

• A person should never be appointed to a management position if he 
focuses primarily on people’s weaknesses instead of their strengths. 
Someone who always knows exactly what people can’t do, and never 
sees what they can do, undermines the ‘spirit’ of an organization. 

• A person should not be appointed to a job when that person is more in-
terested in the question 'who is right’ than in the question ‘what is right’. 
Asking the question ‘who is right’ encourages subordinates to play it safe 
and engage in politics in their organization. It encourages subordinates 
to cover things up if they may have made a mistake, rather than learning 
from it openly and together. 

• Never put intelligence above integrity when you hire someone. Col-
leagues usually know quickly which other colleagues or managers have 
integrity and which do not. 

 (Drucker, 2004: 9/4).

9.8 Discussion 2: ministerial responsibility

Ministerial responsibility is one of the underlying written rules that are at 
the basis of the hard unwritten rules. It is a rule that is unlikely to change in 
the near future. But assume it could be changed, with the aim of stimulating 
openness in policy development, what would a new rule or new interpreta-
tion be? In political theory formation, people think about the formulation of 
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coherent concepts and abstractions in relation to issues in society. In a prag-
matic sense, this concerns political decision-making, adequacy of political 
procedures or the framework of constitutional principles (Dijstelbloem, 2007: 
58; Wolin, 2004: 504). 
An ideal democratic organizational form, in accordance with Ashby’s Law and 
the insights by Graves, is also able to handle ‘wicked problems’, with suitable 
rules, ‘policy products’ and ‘problem-solving networks’. If that does not hap-
pen, gradual political decay and social 'entropy’ threaten to occur. 
In the current state structure, government, as the executive branch, is ac-
countable to the legislative branch. It is for that reason that ministerial re-
sponsibility was created. Lubberding (1982) states that this law offers the 
most important safeguard for maintaining the quality of democracy. But does 
that still apply in social contexts that are becoming increasingly complex? 
With regard to the approach of ‘wicked problems’, what exactly would the 
Minister be accountable for? The accountability could extend beyond results/
solution constellations to include the (open) quality of the policy process. 
That should be included explicitly in the Ministerial Responsibility Act. A 
modified ministerial responsibility stimulates direct democracy and makes it 
legitimate for civil servants to apply open policy development. It would also 
help if MP’s were to ask questions about openness, as happened once in the 
Willems motion. In 1993, Groen Links MP Wilbert Willems, together with oth-
er MP’s, filed a motion in Parliament aimed at improving policy development 
by realizing the involvement of citizens:  

‘… request the government to experiment with presenting social prob-
lems and policy plans to citizens in various ways’ (Accepted on Decem-
ber 22, 1993 under number 21427 100. Deetman Committee: political 
administrative and constitutional innovation). 

Questions that fit in with the recognition of the need for open processes are: 

• Minister, who are involved in the development of this policy (inclusion)?
• How is that done (participation quality)?
 A third question involves sub-solutions in solution constellations that 

need to be tested.
• Minister, what is the knowledge quality of sub-solutions? Have the under-

lying policy theories been tested?

Democracy then develops into a deliberative democracy in which both 
the involvement and participation of citizens and quality requirements and 
meaningful participation are important (Verhoeven, 2004). In ‘t Veld (2010) 
calls that a knowledge democracy. In his view, the robustness of policy results 
with regard to stakeholders and the future are central factors, while the role 
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of validity is smaller. In the eyes of the researcher of this thesis, validity is an 
important criterion, including for open policy processes. Research quality is 
essential, in combination with environmental robustness and future robust-
ness in increasingly complex contexts. In open policy development, a distinc-
tion can be drawn of whether the relevant policy network is reflected in all its 
facets in the policy development and one-sided lobby dominance is prevent-
ed. In-depth validity can be seen as additional expert knowledge that needs 
to be collected for the sake of specific technical sub-aspects. 
If the ministerial responsibility is modified in the way outlined above, that will 
have consequences for political and departmental cultures, the assumption 
being that it will become more open and encourage an open exchange of 
knowledge. Boekhof, Iske and Weggeman have signaled a problem with the 
current Rijnland structure.

‘The Rijnland model on which the relationships in our country are based 
assumes and encourages collaboration between parties, unlike the An-
glo-Saxon model, where short-term gains transcend everything. Our 
Rijnland model is, by nature, better equipped to arrive at the exchange 
of knowledge, but at the same time suffers from a lack of action due to 
the endless consultations. Too often, we begin another study, we set up 
another committee of need to hear some additional people, rather than 
implement the findings’
(Boekhof, Iske & Weggeman, 2009).

In addition to modifying the ministerial responsibility, the obligation is need-
ed to include openness in the memorandum of explanation of new system 
laws (as described in this thesis). 
An example: Suppose a Memorandum of Explanation states that usual sus-
pects (institutionalized consulting partners like trade unions, employers’ as-
sociations, etc.) need to be consulted on a given theme. Civil servants within 
Ministries are aware of how these partners think, and vice versa. People can 
take that into account and, together with the civil servants, the usual partners 
make up a relative closed network. 
One can wonder what would happen is that same Memorandum of Expla-
nation stated that the usual suspects and other relevant social target groups 
have to be consulted. In other words, a legal equalization between usual sus-
pects and other parties that can or want to make a contribution. One would 
assume that this would increase the attention to openness inside Ministries. 

Box: the Environment Act

The Environment Act moves in the direction of equalization of usual and 
unusual suspects. The Act, which comes into effect in 2018, integrates 
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hundreds of laws, general administrative measures and ministerial reg-
ulations with regard to the physical living environment, including things 
like building, the environment, water management, spatial planning, 
monuments and nature. The policy letter ‘Simply better’ of the Ministry for 
Infrastructure and the Environment, which addresses this Act, places an 
emphasis on 

‘the importance of investing in the quality of the preparation phase. 
That preparation phase will contain at least: an open issue-oriented 
problem analysis and inventory of directions for solutions, a funneled 
approach in the consideration of alternatives and room for serious 
public participation’
(Ministry for Infrastructure & the Environment, 2011).

In the proposed version of ministerial responsibility, and transformation 
of system laws, knowledge development and (actively) finding/creating 
solution constellations with many parties involved is central. That has 
consequences for political and vertical lines in governments and for the 
administrative craftsmanship, which includes knowledge of research 
methods and techniques, methods to include openness in policy devel-
opment and (interactive) futures exploration methods. That is no easy 
matter and requires education and experience. At the same time, in re-
cent years, master classes were organized at three Ministries that share 
knowledge and experience about research expertise, futures exploration 
and open policy development, creating a foundation of skills that can be 
expanded in the future.
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9.9 Looking ahead: the future of OMSPD in the Netherlands

At the end of this thesis, the question remains: ‘What is the future of OM-
SPD in the Netherlands?’

The development, quality and structure of regular institutions have been an 
important factor in the development of democracy and economic standards 
in Western countries. These institutions are (among those) responsible for a 
balance between elites and citizens and the extent to which these elites were 
able to claim resources (De Soto, 2000; Acemoglu & Robinson, 2012). A bal-
ance that, over the centuries, has shifted towards openness (increased influ-
ence of more actors on the government of a country), and enabled a broad 
development of prosperity. For that to happen, the actors involved also had 
to have possessions of their own. De Soto (2000: 11) zooms in on the formal 
legislation and registration of private property: 

‘The Western nations have so successfully integrated their poor into their 
economies that they have lost even the memory of how it was done, how 
the creation of capital began back when, as the American historian Gor-
don Wood has written, ‘something momentous was happening in the 
society and culture that released the aspirations and energies of common 
people as never before in American history.’ The ’something momentous’ 
was that Americans and Europeans were on the verge of establishing 
widespread formal property law and inventing the conversion process in 
that law that allowed them to create capital’ 
(De Soto, 2000: 11).

Acemoglu & Robinson (2012: 74-75) agree with De Soto, but add a success-
ful variable that explains the shift in the balance between elite and citizens: 
inclusion and associated inclusive institutions, which they describe as: 

‘Those that allow and encourage participation by the great mass of peo-
ple that make the best use of their talents and skills and that enable indi-
viduals to make the choices they wish …… Inclusive economic institutions 
require secure property rights and economic opportunities not just for the 
elite but for a broad cross-section of government’ 
(Acemoglu & Robinson, 2012: 74-75).

Acemoglu & Robinson (2012) then define politics as: 

‘The process by which a society chooses the rules that will govern it’
(Acemoglu & Robinson, 2012: 79).
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The form of the political institutions, and the way they govern, is a result of 
that process. The institutions determine who has power over what in society, 
and how that power can be utilized. The question raised if new inclusive insti-
tutions are desirable. 
An assumption is ‘inclusion’ in the approach of ‘wicked problems’ has to be 
interpreted more broadly, because there are more stakeholders and less 
knowledge certainty. There are other possible reasons why inclusion is im-
portant. For instance because ‘inclusion’ can be a political tool to counter 
the increasing inequality Piketty (2014) signals. Acemoglu & Robinson (2012) 
show that, should increasing inequality lead to a restriction of the distribution 
of political power, there will be serious economic repercussions. They write: 

‘Inclusive political institutions that distribute power widely often put an 
end to economic institutions that exploit the majority of the people, cre-
ate barriers to economic activities and oppose the functioning of the 
market so that only a few can benefit …. Inclusive economic institutions in 
turn are a result of inclusive political institutions’
(Acemoglu & Robinson, 2012: 86-87).

The two authors show that, in countries with ‘extractive institutions’ (a limited 
number of parties controlling and benefiting from the economy), innovation 
is obstructed and the old is preserved to safeguard vested positions. 
In that sense, the idea that our existing institutions, with their limited levels of 
inclusion, are ready for a revision, in part due to the emergence of social me-
dia and other technologies, makes sense. According to Dijstelbloem (2007), 
who refers to Beck (1992), going back is not the way forward. If political legit-
imacy is facing a crisis:

‘The idea that national parliaments could catch up by bringing the differ-
ent forms of politics back under central democratic control, according to 
Beck, is doomed to fail, because, in modern society, there is no longer a 
central controlling body that can bring together all the information flows 
and impose its steering power on society’
(Dijstelbloem, 2007: 18).

This study shows that there appears to be a ‘system inertia’, that expresses 
itself in hard unwritten rules. According to Dijstelbloem, there is no way back, 
but in moving forward, it is important to take the hard unwritten rules into ac-
count. In that framework, it seems sensible to recommend professionalizing 
OMSPD at an institutional level, by setting up an Institute for Safeguarding 
Participatory Democracy, a government organization that periodically checks 
the quality and professionalization of OMSPD in other government organiza-
tions, for instance through Appreciative Inquiry-like visitations. 
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The aim of the Institute for Safeguarding Participatory Democracy is to pro-
fessionalize participatory democracy beyond updating representative de-
mocracy. The aim is not to punish government organizations for what they do 
not to in terms of OMSPD, but to look at what they are doing well and how 
that can be expanded through ‘positive visitations’ on a legal basis, analo-
gous to the ‘appreciative inquiry’, about which Van de Wetering (2008: 3) 
writes: 

‘Appreciative inquiries establish a relationship with the story about a situ-
ation that contains the experience and intrinsic motivation of people. The 
experience contains the feeling that mobilizes people. “Wow, that’s what 
I do it for!”, “That’s what I really find important!’, “That moves me!”. That 
stimulates the intrinsic motivation to want to improve things. Looking for 
the causes of problems during internal audits can cause employees to 
assume a defensive attitude. Uncertainty and fear that the person will be 
held to account also discourages people from learning. A positive ques-
tion is appreciative and gives the person confidence about the subject 
and themselves. It stimulates reflection, which is the first step on the way 
to a climate of improvement. The starting point of appreciative inquiries 
in an audit is the idea that the glass is “half full”, not “half empty”. The 
question as it were transfers that glass half full notion to the thoughts of 
the other person’
(Van de Wetering, 2008: 3). 

This way, the hard unwritten rules we identified are used to serve democratic 
innovation. Based on the insights provided by Acemoglu & Robinson (2012) 
and others, an ‘acknowledged’ inclusion of unusual suspects in policy pro-
cesses is realized. In addition to an Institute for Safeguarding Participatory 
Democracy, it is desirable to create support structures that can help in the 
design of OMSPD approaches in the form of so-called Future Centers. For 
almost a decade, a so-called Future Center was operating in the Ministry for 
Social Affairs and Employment (SAE) which, at an underlying level, contribut-
ed to the design and realization of less closed approaches. Dvir, Schartzberg, 
Avni, Webb & Lettice (2006) write the following about Future Centers: 

’The first future center was conceptualized by Leif Edvinsson and estab-
lished by Skandia, a Swedish insurance company, in 1997 (Edvinsson, 
2003). Since then, additional public and commercial future centers have 
been created. Although little has been written on them in the literature, 
future centers are known in practice as facilitated working environments 
which help organizations prepare for the future in a proactive, collabora-
tive and systematic way. They are used to create and apply knowledge, 
develop practical innovations, bring citizens in closer contact with govern-
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ment and connect end-users with industry. They are used by government 
organizations for developing and testing citizen-centered, future-proof 
policy options with broad acceptance by stakeholders’  
(Dvir, Schwartzberg, Avni, Webb & Lettice, 2006: 111).

A Future Center helps with practical solutions and is a knowledge center for 
open approaches. According to Castelein (2011): 

‘An FC is an organization that has the ability to approach important devel-
opments outside of the box’
Castelein (2011: 25). 

That makes it possible to shape and implement challenging process designs. 
Together with clients and other relevant and interesting internal and external 
stakeholders. A Future Center provides: 

‘Business as usual that adds value to the primary process’
Castelein (2011: 25).

The insights provided in this thesis offer tools for designing an Institute for 
Safeguarding Participatory Democracy and setting up Future Centers for the 
professionalization of a participatory democracy and the design of an inclu-
sive society. Finally, it would be worthwhile considering an update to twenty-
year-old Willems motion. 

This motion can still be seen as a stimulus and opportunity for civil servants 
of the national government to legitimately explore and develop new ways of 
policy development. Looking at the unwritten rules we have found, executing 
the Willems motion turns out to be easier said than done. 
If Parliament has unanimously carried the motion, Parliament can be remind-
ed to help put the motion in practice, to contribute to the further distribution 
and application of OMSPD and, in doing so, create a new level of profession-
al inclusion in society. The ‘political primacy’ should become more the ‘pri-
macy of participation’. In balance with a central authority that can continue to 
execute its enforcement duties in a responsible way.
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Appendix 1: Overview literature bureaucracies and network organiza-
tions

1 Differences between traditional bureaucracies and network organizations
Authors emphasize the characteristics of and differences between hierar-
chies/bureaucracies and network organizations. Hierarchies/bureaucracies 
are seen as vertical organizations, network organizations as horizontal orga-
nizations. De Bruijn & Ten Heuvelhof (2007) identify the differences between 
the two types of organizations as follows:

Table 29: Hierarchy versus network (De Bruijn & Ten Heuvelhof, 2007: 
18, 32)

Hierarchy Network
Uniformity Pluriformiteit
Unilateral dependencies Multilaterial dependencies
Open/receptive to hierarchical 
signals

Closed to hierarchical signals 

Stability Dynamics
Regular and linear Irregular and no clear list of activities
Phases (project) Rounds (process)
Actors are stable Actors come and go
One arena: process (project) has 
clear start and end point

Multiple arenas: no isolated start and 
end point

Substance problem stable Substance problem shifts and changes
Stimulus to see problem as struc-
tured 

Stimulus to see problem as unstructured

Consistency and predictability Flexibility and unpredictability

The studies offer insight into hierarchy and network and make it clear why 
networks, as an organizational form, are a better fit for contextual complexity 
and the associated unpredictability and for more openness. 

Stephenson (2005: 250) shows that, even with an organization with a formal 
hierarchy, the real value of the organization depends on social networks. She 
describes the following network roles:

• Knowledge hubs
 A knowledge hub is someone who has such connections with others 

(networks) that he is important in keeping the flow of information going. 
He is a point of collecting and sharing. If that is removed from an organi-
zation, a great deal of its tacit knowledge disappears.
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• Pulse takers
 Pulse takers cultivate relationships that enable them to monitor the 

health of the organization and of its top management. They have a good 
feel for the organization. 

• Gatekeepers
 Gatekeepers are information bottlenecks, who determine the flow of 

contacts to a certain part of the organization. 

The roles are a concrete expression of the ‘informal principle of communica-
tive dominance’ of Diefenbach & Sillince (2011). They are not only played by 
managers and, in light of their influence, they can sometimes compete with 
hierarchical management roles. De Bruijn & Ten Heuvelhof (2007) describe 
network management strategies to reinforce the informative and strategic 
position. Civil servants can use those strategies to achieve results that are 
desirable from their position. An example is providing a redundant network. 
Relationships with functional, extra-functional, strong and weak actors are 
maintained, which reinforces the own information and strategic position in a 
network. 

The studies show that networks, as a form of horizontal approaches and 
openness, also play a role in hierarchies and vertical management. Their spe-
cific goal is to maintain and reinforce the own position. 

In this thesis, when it comes to openness/OMSPD, the focus is less on rein-
forcing the own position, and more on using the collective intelligence in a 
network and letting it do its work as a network (Roobeek, 2014) in service of 
the quality of policy. 

2 Development lines from bureaucracies to network organizations

In this thesis, we discussed Roobeek (1996) and Castells (2000). Diefenbach 
& Sillince (2011) provide a division of organizational forms in a climbing scale 
from bureaucratic/orthodox organizations to network organizations. The 
studies provide insight into organizational forms that fit an increasing level of 
openness and social context complexity. 
Diefenbach & Sillince (2011) mention a sequence of different organizational 
forms on the way to a network organization: from bureaucratic/orthodox or-
ganization via professional organization to representative democratic organi-
zation, followed by a hybrid/post-modern organization and, finally, a network 
organization. Even network organizations have bureaucratic characteristics. 
Hales talks about ‘bureaucracy-lite’ versions of organizations (Hales, 2002: 
52). Diefenbach & Sillince (2011), with regard to the ‘bureaucracy-lite’ Hales 
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(2002) talks about, also indicate that network organizations possess – de-
creasing – bureaucratic features. They occur in two forms, to wit (1) hierarchi-
cal communication with a ‘center-to-periphery’ structure and (2) systematic 
patterns of addressing certain issues.

Bureaucratic/orthodox organizations are synonymous with a formal hierarchy, 
rule-based specialization and division of tasks under a single authority. All 
position are located along top-down lines of command and control. They 
refer to Crozier (1964):

’A bureaucratic organization, therefore, is composed of a series of su-
perimposed strata that do not communicate very much with each other. 
Barriers between strata are such that there is very little room for the devel-
opment of cliques cutting across several categories’ 
(Diefenbach & Sillince, 2011: 1521; Crozier, 1964: 190). 

Professional organization

In professions, the formal hierarchical order is translated into the principle of 
seniority. Of seniors supervising juniors. Vertical and horizontal integration 
is realized via formal diplomas and official codes of conduct. Juniors have to 
obey the written and unwritten rules of the profession. Whereas, in bureau-
cratic-orthodox organizations, the maxim ‘obedience or out’ applies, in the 
professional organization, the adage is ‘up or out’. Professional organizations 
do have informal ways of bypassing the formal hierarchy, as well as initial 
forms of network development. 

’Professionals, therefore, also use informal ways in order to practice the 
kind of professional autonomy they believe in and to by-pass formal hi-
erarchical structures. For example, they initiate networks and informal 
collaboration with (like-minded) colleagues within and outside the organi-
zation they work for those colleagues may be at the same or at different 
levels (according to their formal degrees or official position)’  
(Diefenbach & Sillince, 2011: 1523).

Representative democratic organization

The representative democratic organization is designed to make decision 
support processes more cooperative and democratic, not to supersede or 
replace hierarchical structures. Line responsibilities continue to exist. Manag-
ers are selected and appointed, not chosen. Most of the decisions are made 
by ‘superiors’ and carried out by subordinates. The work becomes harder for 
the subordinates, because they have to take multiple ‘superiors’ into account 
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that they have to coordinate with or obey. Although democratic principles 
trump hierarchical principles, the latter stay in effect. However, the quality of 
the network with relevant parties/network relationships becomes more im-
portant with regard to getting things done. 

Hybrid/post-modern organization

In hybrid/post-modern organizations, employees work in temporary of more 
permanent project teams. The teams are organized along orthodox princi-
ples: functional and hierarchical. Project members guard and regulate each 
other’s contributions. That leads to strong informal control, coupled with 
indirect formal hierarchy on the basis of functional roles, next to the formal 
hierarchy. 

 ’Favoritism and political manoeuvring were present in the older style 
bureaucracies……… In the hybrid organi zation actors must strive for in-
formal dominance, or at least participate to some extent in the daily strug-
gle for survival because their formal positions do not automatically pro-
vide security anymore. Over time, the internal struggles produce informal 
leaders and followers (either in line or in con trast to their formal positions) 
and lead to informal hierarchy and to further social dynamics around it. 
Hence, one might say that in hybrid organizations there is a strong infor-
mal principle of continu ous hierarchical positioning at work’  
(Diefenbach & Sillince, 2011: 1527).

Network organization
 
’The internal network organization is conceived as a loose federation 
of informally constituted, self-managing, often temporary, work units or 
teams within which there is a fluid division of labour and which are coordi-
nated through an internal market, rather than rules, and horizontal nego-
tiation and collaboration, rather than hierarchy …. Instead of a hierarchy 
of vertical reporting relationships there is a ‘soft network’ … of informal 
lateral communications, information sharing and temporary collaboration 
based on reciprocity and trust’ 
(Diefenbach & Sillince, 2011: 1528; Hales, 2002: 54).
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In such an organization, although the formal hierarchy is avoided, usually two 
forms of hierarchy develop over time:

’One was hierarchical structures of communication, i.e. official communi-
cation channels representing a very clear centre-to-periphery structure. 
And the other was the content of communication, i.e. members devel-
oped systematic patterns of addressing certain issues in unequal ways 
and of using rhetoric in order to signal superiority or inferiority, domi-
nance or submissiveness’
(Diefenbach & Sillince, 2011: 1529).

Diefenbach & Sillince (2011: 1529) talk about the ‘the informal principle of 
communicative dominance’.
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Appendix 2: Ashby’s Law and the insights of Graves

Complex problems require different skills. The art of ‘managing’ a multitude 
of stakeholders, who have influence, combined with less equivocality in 
knowledge. That requires openness in policy development: involving more 
stakeholders and more equality in the way in which they are involved. The 
need for openness is supported by Ashby’s Law and the insights of Clare W. 
Graves. 

Ashby’s Law of Requisite Variety states that, if a system wants to be stable, the 
number of ‘realization options’ of its management system need to be greater 
than or equal to the number of ‘realization options’ of the system being man-
aged. To put it succinctly: ‘Variety can destroy variety’ (Ashby, 1956: 207). 

Formulated differently, Ashby’s Law indicates that the level of variety in a 
context can be managed if the managing mechanism is able to match that 
context variety. That is a hard condition. If the context variety increases, the 
managing mechanism will have to adjust in terms of its own variety. 
That means that an open system – like an organization – can only respond 
effectively to variations in its environment if the organization’s ability to re-
spond is adequate (Leede, 1997). If regulation is to be adequate, the regu-
latory system has to have at least the same variety in ways to respond at its 
disposal as the system to be regulated (Ridder & Struikema, 2008). 
This can be applied to government. If actors in society have enough variation 
of alternative actions to bypass the control mechanism of a government, with 
its array of alternative actions, that government has a problem in terms of 
managing a problem, and it will have to look for forms of dealing with social 
problems that ‘match’ the variety of alternative actions of social actors. 

According to Ashby’s Law, unstructured problems cannot be handled with 
organizations that are too structure (many procedures, hierarchy and control 
mechanisms). There is simply not enough organizational leeway available to 
develop the variety required to deal with unstructured problems. 

Graves: ordering of ways to solve problems in relation to changing contexts

Ashby’s Law, multi-angulation and the associated ways or problem-solving 
can be put into perspective via the work by Graves (Herold, 2009). Graves 
(1974, 1981), founder of a model called ‘The Emergent Cyclical Levels of Ex-
istence Theory’ (ECLET) (Cowan & Todorovic, 2005), states: 
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‘The biopsychosocial development of a mature man arises from the inter-
action of a double helix complex of two sets of determining forces, the 
environmental societal determinants (THE EXISTENTIAL PROBLEMS OF 
LIVING) and the neuropsychological equipment of the organism (THE 
NEUROPSCHOLOGICAL EQUIPMENT FOR LIVING)’
(Graves, 1981: 1).

Graves points to an interaction between context and its demands for being 
able to function in that context and the abilities/capacities of people. If those 
abilities/capacities do not match the existential problems in the context and 
there is no ‘fit’, it becomes difficult to exist. In Table 31, ‘deep value systems’, 
capacities and contexts are connected. That matches Teisman (2005), who, 
along with Reeves & Eimler (2012), points to the ability to establish connec-
tions in chains, networks and composite processes, even where there are no 
direct possibilities. Connections are organized with regard to opportunities 
that arise and incidental combinations that occur. Roobeek (2014: 2) sup-
ports that: 

‘Solving a large complex issue is not at individual achievement, like skat-
ing 5 kilometers, which can only be done when the knowledge of the col-
lective reaches a higher level. Super-specialists often lose sight of larger 
issues’
(Roobeek, 2014: 2). 
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Table 30:  Levels of Graves, ways of solving problems and types of 
problems

Level  
Graves

Coping skills / characteristics of way 
of solving problem

Suitable for  
contexts with:

1. Hierar-
chical, 
obedient, 
absolutist/ 
thinking in 
dichoto-
mies

A problem ‘deviates from a (uniformly 
desired) norm’.
Solving problems from vertical manage-
ment and norms, rules and guidelines 
that are in (written) handbooks.

Problems that are 
clear or somewhat 
complicated.

2. Individ-
ua-listic, 
personal 
profiling, 
thinking in 
options

Thinking/acting based on options and 
choosing ‘best’ alternative based on 
collecting as much information as pos-
sible.
Solving problems /finding the best solu-
tion through competition

Problems that are 
complicated.

3. Empathy, 
relation-
ships,  
equal,  
relativistic

Us-oriented actions based on the idea 
that there is no best solution but a 
constellation of solutions that emerges 
from connections/relationships in the 
network through open/transparent co-
ordination.
Solving problems through horizontal 
approaches.

Problems that 
are complex and 
can no longer be 
solved with avail-
able knowledge 
(unstructured 
problems).

4. Knowing 
and feeling 
systemically 
withour 
wanting 
to leave a 
footprint

Me-oriented problem-solving by 
knowing and feeling a system with the 
people involved positioned and acting 
in different places in a system to ex-
perience how it is connected to other 
parts of the system. Focus on long-term 
solutions.

Problems that are 
(very) complex and 
can no longer be 
solved with avail-
able knowledge 
(unstructured 
problems).

Reeves & Deimler (2012), Teisman (2005) and Roobeek (2014) can also be 
positioned in Graves’ diagram in the transition from contexts with complicat-
ed problems to contexts with unstructured problems (level 2 to level 3). 

Looking at developments (with the required problem-solving skills), Graves 
talks about ‘increase in conceptual space’ (Graves, 1981: 2). Dichotomous (ei-
ther/or) thinking and acting become optional thinking and acting, followed 
by relativistic thinking and acting. In the latter case, knowledge connects 
itself from empathy and equality between people, creating combinations of 
solutions in and from a network. Finally, the table contains a systematic way 
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of thinking, feeling and acting. A thought foundation that allows people to 
learn to know and feel connections that are unable to know and feel through 
the other thought foundations. Linear causal thinking has to make way for 
thoughts and actions from experiencing complexity in a multitude of system-
ic connections. That has consequences for the top-down (vertical) organiza-
tion from a central point. According to Frissen (1999: 50-51):

‘Linearity is a development towards more and more, better and better, 
faster and faster …. The linear process can best be seen as a process of 
branches that become increasingly detailed …. (structural differentiation)’
(Frissen, 1999: 50-51).

‘All these developments make the idea of linear progress from a singular 
starting point, unidirectional and managed from one center, problematic. 
Although these developments can be described as hyper-differentiation, 
the singularity and central management are lost. In a cultural sense, there 
is even a rupture with modernist rationality’
(Frissen, 1999: 52). 

Where Graves argues that changing contexts require new values and associ-
ated problem-solving skills, the opposite can also be argued: new problems 
can be handled with the same values and coping skills. Value systems and 
coping skills that can easily handle new types of problems. If open policy ap-
proaches are seen as new skills for dealing with new types of problems that 
can fit within the current political and administrative problem-solving frame-
work (i.e. political-administrative paradigms for policy development), there is 
no problem. 
Should such a fit be absent, there is a need for a more fundamental change, 
about which Graves (1974) made the following remark: 

’My research indicates that man is learning that values and ways of living 
which were good for him at one period in his development are no longer 
good because of the changed condition of his existence. He is recogniz-
ing that the old values are no longer appropriate, but he has not yet un-
derstood the new’ 
(Graves, 1974: 72).

That creates a need for a new thought foundation with new rules for solving 
problems, resulting from changes in the context, that cannot be understood 
from the old thought foundation and require new problem-solving skills. 
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Appendix 3: Unstructured problems: comparison authors

Table 31: Unstructured problems 

Rittel en Webbers 
(1973: 161-167)

Schön, D. 
and M. Rein  
(1994)

Australian Public 
Service Commis-
sion (2007)

Korsten 

(2001: 2)
There is no defini-
tive problem formu-
lation.

Unstructured prob-
lems are hard to de-
fine precisely. 
Different stakehold-
ers have different 
problem descrip-
tions. 

There is 
a debate 
about what 
problem is. 
People rarely 
agree about 
problem defi-
nition. Visions 
fight for pri-
ority.

You don’t know 
exactly when they 
end.

'Intractable pol-
icy controversy.’ 
Differences in 
values lead to 
differences in 
searching.

Unstructured prob-
lems have depen-
dencies and are 
multi-causal.
Often there are con-
flicting goals in the 
problem field.

Because 
there are 
conflicts 
about values 
and desirable 
goals. 

Solutions cannot 
immediately be 
classified as either 
true or false and not 
as good or bad. 

Unstructured prob-
lems can lead to 
chronic policy fail-
ures, for decades. 

There is no ultimate 
test for a solution.
Every solution is a 
‘one-shot opera-
tion’. It is not possi-
ble to learn through 
‘trial and error’. All 
attempts tell us 
something.

Attempts to solve 
the problem usually 
have unforeseen ef-
fects.

Unstructured 
problems have no 
exhaustive set of 
potential and accu-
rately describable 
solutions. 

Unstructured prob-
lems have no clear 
solution.

The knowl-
edge to map 
the problem 
is usually lim-
ited.

Each unstructured 
problem can be 
seen as a symptom 
of another problem.
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Rittel en Webbers 
(1973: 161-167)

Schön, D. 
and M. Rein  
(1994)

Australian Public 
Service Commis-
sion (2007)

Korsten 

(2001: 2)
There are more 
explanations for 
unstructured prob-
lems. The explana-
tion steers decisions 
and solutions.

Actors have to 
find each other 
in negotiations 
about problem 
descriptions 
and possible 
solutions. 

‘Solutions’ to un-
structured problems 
require coordinated 
action from more 
stakeholders.

Unstructured prob-
lems are rarely the 
responsibility of one 
organization.
Unstructured prob-
lems are no stable, 
but evolve.
Unstructured prob-
lems require a 
change in behavior 
and innovative ap-
proaches.

Table 31: Unstructured problems  (continued)



267

Appendices

Appendix 4: Participation ladders Edelenbos, Schiphorst & Arnstein

Arnstein (1969) was the first to describe a participation ladder with 8 levels:

1.	 Manipulation: in the name of stakeholder participation, people are 
placed in ‘puppets’, advisory committees or advisory boards, with the 
aim of ‘educating’ them or gain their support. 

2.	 Therapy: as a mask for stakeholder participation in policy plans, people 
ate subjected to clinical group therapy. Citizens are involved via intensive 
activities, but the aim is to cure them of their ‘pathology’. 

3.	 Informing: stakeholders are informed of rights, responsibilities and pos-
sibilities. Usually, the emphasis is on sending the information. 

4.	 Consulting: both conducting research through questionnaires and orga-
nizing neighborhood meetings and public hearings.

5.	 Elaborate advice: stakeholders are offered the opportunity to give elab-
orate advice, but the policy-makers retain the right to decide about the 
legitimacy and practicability of their recommendations. 

6.	 Partnership: planning and decision-making responsibilities are shared 
with stakeholders, via structures like advisory boards, planning commit-
tees and mechanisms to overcome stalemates. Once the basic rules have 
been set, after some negotiation, they are no longer subject to discus-
sion. 

7.	 Delegated power: at this level, the stakeholders hold the most important 
cards to execute policy. To solve differences of opinion, policy-makers 
have to negotiate. 

8.	 Control by citizens: the participants can execute a program and they 
completely determine policy and management, as well as being able to 
negotiate the conditions, should ‘outsiders’ want to change them. 

Arnstein (1969) does not call the first two levels participation: 

‘Their real goal is not to enable people to participate in planning or con-
ducting programs but to enable powerholders to ‘educate’ or ‘cure’ the 
participants’
(Arnstein, 1969: 217).

Arnstein regards levels 1, 2 and 3 as ‘government’, as vertical thinking and 
acting. Informing is often also not participation. Citizens can be informed 
about rights, duties and options, but the emphasis is often on sending the 
information,

‘a one-way flow of information from officials to information’
(Arnstein, 1969: 219). 
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The levels proposed by Schiphorst were used in 2014-2015 in the Mas-
ter Classes From the Outside In at the Ministry for SAE to order interactive 
methods and provide insight into participation levels. Veen (2009) describes 
Schiphorst’s levels:

1.	 Complete autonomy: no interaction with outsiders.
2.	 Formal input: parties can respond to the proposed policy plan at the end 

of the policy process.
3.	 Research: for instance questionnaires.
4.	 Consultation: this word has a different meaning for Schiphorst than it has 

for Arnstein. The civil servant invites people to advise him or her, after 
which the civil servant himself uses the input being provided as he sees 
fit. 

5.	 Participation: stakeholders are invited personally to think about the pol-
icy being developed together with the civil servant. However, the civil 
servant remains responsible for the end result, although the stakeholders 
have the right to object to the end product. 

6.	 Partnership: if stakeholders are invited to think about and determine pol-
icy together with the civil servant. In advance, agreements are made as to 
how stakeholder can object to policy ultimately being developed. 

7.	 Self-management: within certain criteria and limitations, external parties 
are given the opportunity to shape both the policy process and the poli-
cy itself. 

8.	 Free market: no intervention from civil servants.

Edelenbos & Klijn (2005b: 294) distinguish five levels:

1.	 Informing: politicians and administrators let stakeholders know what they 
are talking about.

2.	 Consulting: politicians and administrators set the agenda and stakehold-
ers provide input. Politicians are not bound to use that input.

3.	 Advising: politicians and administrators set the agenda and stakeholders 
have the opportunity to complement and modify it, they play a serious 
role. 

 Politicians commit in principle to take the input into account, but can 
(with good arguments) deviate from that.

4.	 Co-production: politicians, administrators and stakeholder together set 
the agenda and determine opinions and solutions. Politicians are bound 
by the results, provided the relevant conditions are met. 

5 Co-deciding: politicians and administrators leave the development of 
policy and decision-making to the stakeholders, with the administrative 
apparatus playing an advisory role. The results of the interactive process 
are binding. 



269

Appendices

Tabel 32: Vergelijking participatieladders Arnstein, Schiphorst & Ede-
lenbos

Niveau Edelenbos & 
Klijn

Schiphorst Arnstein

1 Informing: politics 
and administration 
let interested par-
ties know what they 
are talking about. 

Complete autonomy: 
no interaction with the 
outside.

2 Formal input: at the 
end of the policy 
process, parties are         
allowed to respond 
to a proposed policy 
plan.

Informing: stakeholders are 
informed about their rights, 
responsibilities and possi-
blities, usually in a one-way 
form of communication from 
policy-maker.

3 Research: think of 
questionnaires, etc..

Consulting: conducting 
research via inquiries like 
neighborhood meetings and 
public hearings.

4 Consultation: poli-
tics and administra-
tion set the agenda 
and the interest 
parties take part in 
the talks. Politicians 
are not bound by 
the results of the 
talks. 

Consultation: civil ser-
vant invites stakehold-
ers for advice, after 
which the civil servant 
decides what to use 
for further action.

Elaborate advice: stake-
holders are allowed to give 
elaborate advice. Deci-
sion-makers retain the right 
to decide about legitimity 
and practicability of the rec-
ommendations.

5 Advising: politics 
and administration 
set the agenda. 
Interested parties 
can add and adjust 
and have a mean-
ingful role. Politi-
cians are bound by 
the results, but can 
deviate (with argu-
ments).

Participation: stake-
holders are invited 
personally to reflect 
on policy together 
with civil servant. The 
civil servant remains 
responsible for end 
product, although the 
stakeholders have the 
right to resist.



270

Niveau Edelenbos & 
Klijn

Schiphorst Arnstein

6 Partnership: if stakeholders 
are invited to reflect on 
and determine policy to-
gether with civil servant. In 
advance, agreements are 
made about ways stake-
holders can resist the even-
tual policy.

Partnership: planning and 
decision-making responsi-
bility are shared with stake-
holders via structures like 
advisory boards, planning 
committees and mecha-
nisms to resolve stalemates. 
Once the basic rules have 
been set, after some negoti-
ating, they are no longer the 
subject of discussion

7 Delegated power: at this 
level, stakeholders hold the 
main cards to implement 
policy. To resolve differ-
ences of opinion, policy 
decision-makers have to 
negotiate.

8 Co-production: 
politicians, 
management 
and interested 
parties togeth-
er decide on 
an agenda, 
positions and 
solutions. 
Politicians are 
bound by the 
results, if they 
meet the con-
ditions. 

Self-management: external 
parties are given, within 
given criteria and limita-
tions, the opportunity both 
to shape the policy process 
and to determine the sub-
stance of the policy.

Tabel 32: Vergelijking participatieladders Arnstein, Schiphorst & Ede-
lenbos (continued)
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9 Co-deciding: 
politicians and 
administration 
leave policy 
development 
and deci-
sion-making to 
stakeholders, 
with the admi-
istration play-
ing an advisory 
role. The results 
of the interac-
tive process are 
binding. 

Control by citizen: par-
ticipants can execute a 
program and completely 
determine policy and man-
agement, as well as nego-
tiate about the conditions, 
should ‘outsiders’ want to 
change them.

10 Free market: no interven-
tion by civil servants.

Tabel 32: Vergelijking participatieladders Arnstein, Schiphorst & Ede-
lenbos (continued)

Niveau Edelenbos & 
Klijn

Schiphorst Arnstein
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Appendix 5: Ordering hard unwritten rules

Table 33: Hard unwritten rules that were mentioned
Unwritten rule Relation to

1.	 You have to serve the Minister
Look at what the Ministers (and their political parties) consider important and 
how they want to be served. This also applies to the Director-General, director 
and department head. The hierarchy is focused on Minister and politics.
The Minister has to be successful in Parliament and cannot be ‘caught’ on a 
theme. There are political dimensions to what you do. You, as civil servant, have 
to anticipate potential risks and opportunities. Ministers cannot be made to look 
bad in Parliament. You have to help them stay in the saddle. They need to be able 
to score political points and show that they have accomplished something. Makes 
sure that the Minister gets something done without running any risks. 
Political sensitivity has three basic components:
· Negative publicity: when something appears in the media, that leads to 

questions in Parliament.
· Are there risks or perceived potential risks? The media are quick to jump 

on those.
· Individual positioning politicians: are there opportunities for the Minister 

to improve his public profile?
NB That always has a negative undertone.
The media play a very important role. You have to keep the Minister out of trou-
ble and difficult questions from Parliament and void unpleasant discussions.
Be quick in establishing connections between your dossier and other current 
matters, by staying well-informed about: 
· What goes on in Parliament in relation to the Minister.
· What goes on in the field.
· What goes on in the media.
· Developments outside the field that can directly or indirectly affect your 

dossier.
Based on the abovementioned, assess/anticipate what the Minister will or 
can encounter.

Deal with policy solutions in a flexible way:
· See what is possible politically.
· Check where the risks are for the Minister
· Determine where there are possible solution, given the answers on the 

previous two questions.
· Determine how a Minister can score with a particular solution.

If necessary, go to Business Support for questions or advice.
It has to be safe, or there will be trouble. Especially in the case of major issues. 
Don’t do anything that casts the Ministry in a bad light. 
There must be no risk to the Minister/Secretary by listening too much to society. 
The field can come up with things that cause problems because they do not 
match what we or the Minister want. If you listen to society, that is essentially 
undemocratic. It can go in all directions and who is to say you will hear a majority 
view? In that sense, it is undemocratic.

Minister

Hierarchy 
Media

Openness

Expertise

Usual sus-
pects

Interdepar-
te-mental 
Non-usual 
suspects

2.	 Be respectful in addressing the Minister

You cannot offend the Minister. If you are with the Minister and he says some-
thing that is incorrect, you have to be careful with how you say it. You cannot be 
direct. You cannot tell him he is incorrect. You say: ‘We will investigate this, but I 
suspect there legal details that require attention’. You recommend having Legal 
Services take another look at it.

The higher you get, the more formal your clothing. You adjust what you wear.

Minister 
Hierarchy

Etiquette
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Unwritten rule Relation to
3.	 Be aware that Ministers have their own personality traits. In other words, every 

Minister has his own wishes. Know what is relevant, what the Minister wants to 
do something with (priorities). What are the REAL issues?

Minister

4.	 The Director-General is the link to the Minister and politics. Be very clear about 
that. If you want something, make sure leadership backs you. Or else you will not 
be successful. You need the hierarchy to support you. They make the decisions 
(authority).

Minister

Hierarchy

5.	 The higher you get in the hierarchy, the lower the tolerance for mistakes. If some-
thing goes really wrong, and the Minister is angry, he will lash out down the hier-
archy. Minister → Director-General → Director → Cluster Leader → Civil Servant.

Minister 
Hierarchy

6.	 Nothing every leaves the department that hasn’t been seen by the coordinator 
and department head. After the director, director-general and Communications, 
the department head has the final say. He will be held accountable if something 
is wrong.
Each following person further on in the hierarchy is led more strongly by what 
politics wants.

Minister 
Hierarchy

7.	 Follow the hierarchical line. Know your role.
Do what you are asked. Carry out. You play it safe by just doing your job and not 
taking too much risk. Just do what you are asked, and do it well. 
When making a proposal, keep in mind what the director and director-general 
want. Do not antagonize your superiors, you need them to reach your goal. Never 
come into conflict with your director or department head. Make sure that he 
(manager) is satisfied with you. He is the first hurdle. Don’t be critical toward the 
line/Minister. Go with the flow. Don’t go against the system/the hierarchy.
Ideally, the work processes (policy development, memos, etc.) yield information 
that the line itself can use and matches their direction (and the political line/coali-
tion agreement/wishes of the Minister himself).
The common thread in the hierarchy: I can do it well for you, so you can show 
other people you are doing it well. Make sure that, when a superior scores thanks 
to you, he is aware of your role. On the other hand: when things go wrong, you 
will get the blame as well.

Minister

Hierarchy

Visibility

Staying inside 
frameworks

8.	 People who move up in the administrative hierarchy have good strategic skills.
They have answers to the following questions:
· What contributes to the Ministry’s  policy?
· What are the political risks?
· How to negotiate with other Ministries without compromising the bottom 

line of your own Ministry?
When talking to other Ministries, never let them know what you want up front. 
Keep your powder dry.
What you take away from other Ministries, without getting in your own Minister’s 
way, take that. But don’t do it on the hard issues. Find out where there is com-
mon ground but never go below the minimum requirements that are important 
to the Ministry.

Minister

Hierarchy 
Expertise 
Openness 
Interdepar-
te-mental 
Interests

9.	 Create visibility in the (memo) production among those who are considered im-
portant by the line and anyone who has even a little influence on the continued 
existence of management. 
If you do everything well, without producing memos, you will not be noticed. 
Or worse, people will criticize you for it. After all, the managers are also held 
accountable for what they deliver to their managers. If you are out a lot and get 
things done there, that’s not always good for your image/internal PR.

Hierarchy 
Visbility

Networking 
Usual sus-
pects 
Unusual 
suspects

10.	 Make sure to visit the MT regularly with something you have made and that can 
score political points.

Hierarchy 
Visibility

Table 33: Hard unwritten rules that were mentioned (continued)
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Unwritten rule Relation to
11.	 Be visible all the way up to the director by:

· Sending CC’s at opportune moments.
· Showing people what you have done. What you have contributed.

Hierarchy 
Viisibility

12.	 Try to be engaged in politically sensitive dossiers. Let people know you are aware 
of what is going on elsewhere. Establish connections to what goes on in society 
and your own or other dossiers. Inform your colleagues about that. Anticipate 
matters that affect you. If you want the managers/organization to appreciate you, 
make sure you are working on high-priority dossiers.

Minister 
Hierarchy

Visibility  
Politically 
sensitive 
dossiers

13.	 You score when you have finished a trajectory/law and it has been published in 
the statute book. Or a General Meeting has been organized. The same with pass-
ing a major policy initiative or having contributed to it.

Minister 
Hierarchy 
Visibility

14.	 Meet your deadline. It is sacred. Speed of delivery: deliver documents on time. A 
memo that is late is not a memo. Momentum lost.
Meeting your deadline: do that especially with things that are politically import-
ant. Be aware that those are under a bigger magnifying glass. If you fail to meet 
your deadline, the Minister can get angry, and nobody likes that.

Minister 
Hierarchy 
Time plan-
ning 
Politically 
sensitive 
dossiers

15.	 Your room for maneuver is determined by the leadership.

The boundary of what you are allowed to say is determined by higher regions and 
politics. Don’t voice things that are not in line with policy or the position of the 
Minister.

Never make promise to the outside. Unless you have coordinated it up to the 
highest level. Keep an eye on the consequences in everything you do. Never make 
any promises externally that you cannot keep. Make sure that other people can’t 
make claims based on the things you say. Be careful. Never give anything away, 
certainly not without checking it with the department head. Look what your man-
date is before going out in relation to a substantive issue. Coordinate in advance. 
Who can you tell what in a conversation? No what you are and are not allowed to 
say. For instance, when something is in the orientation phase of policy develop-
ment, you cannot voice a clear opinion about a direction or end result.

Minister

Hierarchy

Openness 
Usual sus-
pects

Table 33: Hard unwritten rules that were mentioned (continued)
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16.	 Make sure to mobilize opinions on the field that match politically.

When you take to stakeholders, you have thought out a large part and the con-
versation is meant to test and see their response: Will this pass Parliament or 
will stakeholders write letters? The aim is to keep the process quiet. That’s why 
you have an eye for the points of the stakeholders. You wonder if the decision is 
painful, how painful it is and if it will cause a commotion. 
Use deviating situations if that is important for the decision-making of a memo. 
Plan in advance where you want to end up when talking to professional stake-
holders (usual suspects). When you are together, look for a common solution. 
From your end, you decide together when you don’t want to give up and what it’s 
worth to maintain good relationships. 
Who is at the table depends on how important the subject is and whether the 
director is interested and where it can be solved at civil servant level. 
You want colleagues form other departments to adjust their position so that it 
will match yours. You do that by sometimes being formal and sometimes being 
informal. You alternate. 
With regard to outside information, you have to have a policy story. Sometimes in 
favor, sometimes the opposite. The story that the department wants to present to 
the outside world (the broader ministerial picture). You explain why something  is 
the way it is and show you have taken a broad range of interests into account.

Minister 
Networking 
Interdepar-
te-mental 
Usual sus-
pects 
Unusual 
suspects 
Interests 
Informal 

17.	 The more political an item is, the more closed it becomes (in terms of who is 
involved in the policy development).

If something becomes really political, it is taken out of the hands of the civil ser-
vant. The level of openness is related to how sensitive a subject is. If something 
is politically sensitive, you are told who has to sit at the table. People do your 
thinking for you. If you go beyond that, people will think you’re being a nuisance. 
In other words, please don’t.

In the case of ‘niche subjects’, you have plenty of room for consultation and inter-
action, provided you stay below the radar. Once you attract the attention of the 
director/director-general or the subject becomes more political, that room will 
decrease quickly. Up to that point, you have a lot of room. It has to be finished 
quickly, be safe for the Minister, within the rules and within budget. The more 
you move towards heavier subjects, the less you will be allowed to bring on ‘loose 
cannons’. If it is sensitive in Parliament: be less open with whatever can cause the 
Minister trouble. If it is less politically sensitive, you have more room to speak 
with outsiders. Especially when it involves a specific expert subject.

Minister 
Hierarchy 
Politically 
sensitive  
Openness 
Interdepar-
te-mental 
Usual sus-
pects 
Unusual 
suspects

Time plan-
ning

18.	 Your network is crucial, so managing your network is too. That is especially 
important with usual suspects …. Without your network, you will get nothing 
done. Also, things go much more quickly, for example, when you talk to the usual 
suspects. Your network allows you to gauge informally how something will come 
across in a broader political sense. 
Also, carefully check your idea externally. How do they respond? If necessary, go 
beyond the regular intermediaries and interest groups. The latter will give you 
‘ammunition’ against (conservative) interest groups. Consult informally with rep-
resentatives of other organizations, checking how something can be solved. Ask: 
‘What do you think?’ Also, ask your director about that. 
Build a network around political relevant themes, so you will be able to come up 
with concrete solutions that have support, if necessary. Or present interesting 
ideas. Respond quickly and adequately to questions from above is only possible 
when you have built a good and reliable network and know who knows and can 
do what.
Also, network informally. Go to parties. Be aware that certain relationships are 
important.

Networking 
Usual sus-
pects 
Openness 
Informal

Minister 
Coordination 
Interests

Table 33: Hard unwritten rules that were mentioned (continued)
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Unwritten rule Relation to
19.	 Policy often begins with signals from society that you, as civil servant, pick up and 

on the basis of which you can make proposals about what is right and wrong with 
policy. These days, that happens less and less. This has to do with, among other 
things, the fact that governments last less long, voter are more unpredictable and 
media influence. That makes it hard to assess the political effect of something. 
Certain when it involves media-sensitive subject. The following line can be seen. 
Increasing media influence, uncertainty with parties, short government tenure → 
Uncertainty among Ministers → Uncertainty in the hierarchy → Fear that some-
thing could go wrong/more carefulness/risk avoidance.

Minister

Hierarchy

Media

20.	 Finding signals: Be reachable, talk a lot to outsiders, be on the road a lot and 
invest in your network!

That means signaling and, where possible, connecting. Compare initiatives from 
outside to the internal picture and test for internal feasibility. Does it fit within 
how we work here, important themes and the coalition agreement. Look at what 
does and does not match the vision of the Minister/Secretary and whether it can 
be lined to that. Also look at external opinions and interests.

Networking 
Policy entre-
preneurship

21.	 There is a line between what you pick up on the outside and what you can then 
do with it (whether or not matching policy/politics).

Maintain a certain distance to parties in the field. We make the policies and the 
rules, they can think and talk with us about them, but we make a decision. It is 
good to bring in outsiders, because you do not have all the information yourself, 
but there should be some distance. As civil servant, I think it is important to re-
main independent.

Minister

Openness

Coordination 
Interests

22.	 There are three important criteria you have to deal with in policy development:
- Quality of the content.
- Support.
- Political agreements that have been made. 
Familiarize yourself with everything that’s in the political programs.

Minister

Openness

Expertise 
Interdepar-
te-mental 
Usual sus-
pects 
Unusual 
suspects

23.	 Who you involve depends on the policy subject. Sometimes, you want to know 
how you can realize something.
There are four criteria that play a role:
· Level of independence of the (parties in the) environment for implementa-

tion/execution/realization of policy.
Exploration often uses research-like structures.

· Policy phase (are you at the beginning/still looking, or have decisions al-
ready been made).

Extent to which Ministers already know what you want/have made up their 
minds.

Minister

Openness 
Interdepar-
te-mental 
Usual sus-
pects 
Unusual 
suspects

24.	 Some subjects are much more suitable to be worked out internally. Later on in 
the policy process, you can look at possibly problems that can occur when it is 
translated into law.

Openness 
Coordination 

25.	 It is better to score big once in the media than have 10 things that generate half a 
sentence somewhere.

Media

Table 33: Hard unwritten rules that were mentioned (continued)
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26.	 Show that you have an eye for the situation and that you want to give the internal 

communications department input that will allow the Minister to score. Show 
risks and opportunities. 

Minister 
Media 
Coordination

27.	 Never tell the Communications department ‘I know how to do it’. They are the 
outer shell of the Minister. Treat them with respect.

Collegeagues

Coordination
28.	 The fact that external stakeholders (usual suspects) are getting weaker means 

that, as a Ministry, we have more room to do our own things.

Minister
Hierarchy
Openness 
Usual sus-
pects

29.	 Too much contact with the outside world is also not appreciated. People are less 
interested in what other people think than they seem to be. Because we want 
to find the shortest route from A to B, in accordance with the Minister’s wishes 
(or the director’s, or the director-general’s) and in accordance with the coalition 
agreement. There is no longer any room to put things into perspective.

Minister

Openness 
Usual sus-
pects 
Unusual 
suspects

30.	 Be aware that the director-general and directors also have their own networks, of 
which they are a part and which you will have to take into account.
Don’t enter the network of your managers or directors without prior coordina-
tion. Find out the networks higher up in the hierarchy are organized. Who clicks 
with whom. Or not, as the case may be.

Hierarchy

Openness 
Usual sus-
pects

Networking 
Interdepar-
te-mental 
Unusual 
suspects

31.	 If something in existing policy is not quite right, try to sell it so it is accepted 
anyway. You can’t just say that something isn’t right, because that will have a 
negative effect on your director, director-general and the Minister. 
In short, your superiors will be held responsible.
If you make an error judgment with political consequences, it will come back to 
you and you will be held accountable.

Minister

Hierarchy

32.	 Don’t volunteer ideas that deviate too much, that are too far outside the box. If 
you do that, people will take you less seriously. Substantive creativity and out-
side-the-box thinking alone are not enough. That is not the competence that is 
asked for here. You will not get it passed, because you have to get the hierarchy 
on board. The critical elements will be removed and it becomes a run-of-the-mill 
memo. However, be creative when it comes to ‘manipulating information’. That 
you write a text in such a way that people accept it. Write through the eyes of the 
(hierarchical) other. You need to something past them. 

When unsure about your own critical remarks, and how they will be received in 
larger meetings, voice them in smaller gatherings and let them appear in a memo. 

When you voice a position in a meeting that lies outside the frameworks, it is not 
recognized. If it were, something would have to be done with it, which means 
more work.

Be inspired in your contributions. And bring that inspiration in line with the dom-
inant framework. Show that you think in terms of possibilities, not in terms of 
what cannot be done. Show that you are proactive, that you do something to help 
the manager and the director. Don’t carry out blindly. Make suggestions.
If you have a spot, forget it.

Staying 
within frame-
works
Minister
Hierarchy
Criticism
Visibility
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33.	 Don’t elaborate and make things more difficult. Make things simple. Think of a 

solution before mentioning a problem, unless you really have hard problems.
Expertise

34.	 If you go successfully beyond what you have been asked to do, that is rewarded. 
Make sure to be willing to share the credits with someone else (including col-
leagues at the same level), while your own contribution remains visible (also label 
‘visibility’).

Hierarchy

Visibility 
Colleagues

35.	 Make sure not to misinterpret information from the line. It is better to ask and 
make sure.

Hierarchy

36.	 You are allowed to argue something else, provided you are correct. Especially if 
that helps the Minister to avoid making a mistake. If Ministers have an idea about 
something that is too bizarre, try to correct it via the line.

Criticism

37.	 With regard to higher leadership, you will get nothing done on your own. Espe-
cially when it’s an outside-the-box idea. For that, you need multiple parties/civil 
servants who think it is a good idea.

Hierarchy 
Outside 
frameworks 
Coordination

38.	 Make sure you are easy to get along with: walk into his (director’s) office, talk to 

him at an office party, ask him something personal and make a joke, keep it light 

and don’t just talk politics.

Hierarchy 
Visibility

39.	 If you have done something that is not in accordance with the rules (outside 
legal framework) and that at some point can create a problem, make sure you 
coordinate with the line. If there are complaints about you from parties that are 
held in esteem by the vertical line (director-general, directors), make sure you are 
covered. Be careful of conflicts of interests.

Hierarchy 
Covering 
Usual sus-
pects 
Interests

40.	 If it is unclear which department handles which subject, cover yourself and report 
a certain matter (for instance not being able to meet the planning or changes in 
priorities) to everybody. 

Hierarchy 
Covering

41.	 Cover yourself if you are new to a department, because otherwise people may 
find it easy to let you take the blame, instead of themselves.

Covering

42.	 Try to be an independent advisor. If you follow your own path too much, you are 
no longer open to other insights. And that’s not what they hired you for. Being 
able to let go of your own opinions is also part of the job.

Expertise

43.	 Just because you are an expert, does not mean your proposals will always be 
accepted. Keep in mind that other interests play a role in the higher echelons 
(director-general).

Hierarchy 
Expertise

44.	 If you perform normally, there is an automatic promotion pattern, depending on, 
among other things, how long you have been in a pay grade.

Expertise

45.	 Know when it is the right time to involve a director or MT member in what you 
are doing. That is when the impact and sensitivity start playing a role in admin-
istrative and political terms. For instance, when there are problems with a white 
paper, or critical items for a deadline, or when a dossier can get into trouble, or 
when you need a crowbar/bridge-builder to another party. However, only call in a 
director when it is really important.

Hierarchy 
Upscaling

46.	 If people (from other departments) are not encouraged by their director, they 

won’t move. So, if necessary, use your own director to get them moving.

Hierarchy

47.	 If you really want to get something done, get people involved from higher up in 
the hierarchy who have some clout. 

Hierarchy 
Networking 
Bypass

48.	 Align your goals to the coalition agreement/political goals (what is politically de-
sirable) and the goals of the organization. Or ride along on a new policy direction 
of the government. If there is a new coalition agreement, read it carefully, put it 
next to your own ideas and see where they have something in common.

Minister 
Hierarchy 
Own goals
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49.	 If you know something won’t get done along the hierarchical way, think of a 

bypass without harming the hierarchy.
Minister 
Hierarchy 
Own goals 
Bypass

50.	 What do you do with policy that is in accordance with the coalition agreement 
(and that the Minister wants), but that is not good for society?
· Include above all counter-arguments in your memo
· Find a bypass (for instance, via an interest group who opposed the policy 

and has connections to Parliament).

Minister 
Hierarchy 
Own goals 
Bypass

51.	 What do you do when you want something that is not in line with the coalition 
agreement or what the Minister wants, but that is good for society: Find a bypass 
(for instance, an interest group with connections in Parliament).

Minister 
Hierarchy 
Own goals 
Bypass

52.	 You can want something as much as you like, but you have to do it when the time 
is right. When there is political support. Political momentum.

Minister 
Hierarchy 
Own goals

53.	 Always pay attention to who you can use to promote your line or to cover for you. 

Who that is, can vary greatly, for instance your department head, the director or 

legal services. 

Hierarchy 
Own goals 
Covering

54.	 If you want something in terms of social effect, make sure to present something 
that we as directors/Minister consider to be a problem. Something for which we 
are responsible. More particularly, make sure that your director and director-gen-
eral see it as a problem.

Hierarchy 
Own goals

55.	 Make sure you maintain good relationships with Business Support, the Minister’s 
personal assistant and the internal network. 
Also make sure you have good relationships with the secretariat and employees 
of the director-general and the Ministers by invest time in them. Effect: you can 
easily reach them and get them to do something for you. Maintain good relations 
with support. Help them so they will help you.

Hierarchy 
Collegeagues

56.	 In the case of politically interesting dossiers. Don’t think 9 to 5, even when you 
work part-time. Be available 24/7, in particular on your own policy area, and 
always be reachable. You see it in combination with people who are less available, 
for instance because they work 2 or 3 days. They get the regular jobs, not the 
major dossiers.

Minister 
Hierarchy 
Politically 
sensitive 
dossiers

Time plan-
ning

57.	 If you want to make a career, you need to stand close to the higher echelons at 
parties and laugh at the jokes they make. Go to who you need to be seen with. 
Attend informal meetings that the leadership also attends. Also be visible by 
occasionally organizing something or giving a presentation about something 
connected to policy.

Hierarchy 
Visibility

58.	 If you want variety in your work, find out whether the subject has priority (wheth-
er there is political interest). If a subject has priority, you can apply a variety of 
skills. For instance legal expertise, negotiating with the sector, etc. If your subject 
has no priority, the work often has less variation. Switch to a different subject 
with a higher priority.

Minister 
Hierarchy

Politically 
sensitive

Expertise
59.	 Inform the department head a lot about sensitive dossiers or items. Communi-

cate/inform about the state of affairs. Walk into his office. Especially regarding 
MR-recommendations. They do not want to be surprised.

Minister 
Hierarchy 
Politically 
sensitive 
dossiers
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60.	 Working from the outside in is only possible when there is really room for it: in 

terms of time and from the line. 
Due to a limited capacity, it is not always possible to consult with many stakehold-
ers. And there’s always the risk that people bow out.

Hierarchy 
Openness
Interdepar-
te-mental 
Usual sus-
pects 
Unusual 
suspects
Capacity
Time plan-
ning

61.	 In case of conflicting interests, we do not tend to be openly interactive. We prefer 
to keep things small-scale, simple and closed. If you don’t do that, it’s usually 
hard to meet your deadline.

Openness 
Interests 
Usual sus-
pects

62.	 If you don’t know what the end product will be (in the case of open processes), 
that matches in no way with deadlines, project goals, result-oriented thinking, 
etc. Not being able to meet deadlines can make for difficult projects when you 
want to work From the Outside In (OMSPD).

Openness 
Time plan-
ning

63.	 A general rule of thumb is: ‘the earlier you begin, the more room you have’. Openness
Time plan-
ning 
Interdepar-
te-mental 
Usual sus-
pects 
Unusual 
suspects

64.	 Trajectories can be delayed by participation/consultation, which can provide 
critical input. 

If Parliament learns of the project, it will want to know what the end result is, and 
that is not desirable then. For instance subject x. There is a lot of resistance to 
it, but the decision has already been made. That is no good. You look for what is 
good to get policy passed. You have to keep the Minister out of trouble and avoid 
difficult questions from Parliament and unpleasant discussions.

Minister 
Openness

Usual sus-
pects 
Unusual 
suspects

65.	 In the case of political decisions (as opposed to decisions that touch the internal 

organization), make sure to inform the Minister well with clear descriptions. Also, 

sometimes avoid certain terms. 

Minister 
Politically 
sensitive 
dossiers

Expertise
66.	 Writing skills are important to your career. That means writing: 

· The way the Minister wants it (because that’s how the director and direc-
tor-general will also want it).

· Keep the message to the director (or director-general) very short and 
simple. He is a busy man. Tell him what you want and for what. Outline 
the relevant political playing field, he will listen then, and indicate what is 
expected of him.

Minister

Hierarchy

Expertise 
Usual sus-
pects

67.	 Write flat, safe pieces with only the facts and within enthusiasm. ‘To the point’ 
and without frills. That way, people can’t hold you accountable for anything that 
goes beyond the facts.

Hierarchy 
Covering
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68.	 If you bring a story to the director-general, it has to have support. And you have 

to know what the sensitivities involved are. The director-general checks whether 
you have coordinated it with colleagues from other departments. 

The standard question is always: ‘Have you coordinated with other depart-
ments?’. Then you’re legitimate. You cover yourself by telling him what you are 
doing and by coordination a lot. For instance in the case of a memo. If many 
people have looked at it, in principle that means shared responsibility. You cover 
yourself to minimize risks. There is a clear tendency to focus on risks more than 
on opportunities. The risks are emphasized so much that they overwhelm the 
opportunities. 

Cover yourself well, make sure you have coordinated the dossier. At any rate 
internally. Sometimes externally as well, depending on the subject. 
If you don’t cover yourself and something goes wrong, you will be blamed. If 
everyone has agreed, there’s no one to (get the) blame.

Hierarchy

Coordination

69.	 Make sure to fully inform the director: on the substance, pros/cons alternatives, 
what other parties think.
· That it is clear that you have coordinated with relevant parties. 
· With every memo, outline the context and list the issues regarding the 

theme inside and outside the Ministry. What is and isn’t sensitive. 
· How something can be solved.
· Clear and simple advice with a recommendation on what to do, or options 

for him to choose from.

Hierarchy

Coordination

70.	 How to tell someone that what they are saying is incorrect varies per hierarchical 

level. Within a small department and with the department head, it is easier than 

with the director or director-general.

Minister

Hierarchy

Etiquette
71.	 Don’t try to talk your director-general or director out of something they feel 

strongly about. Don’t say ‘this is stupid’. Be diplomatic. If the manager/director/
director-general has an idea that you know to be wrong, say something like ‘what 
if you looked at this from a different perspective? See what it looks like then’. Play 
with perspectives. Or say ‘what would <his manager> think about it?’ In other 
words, make a constructive contribution. Compare it to being courtier trying to 
please your king.

Hierarchy

Etiquette

72.	 If you go somewhere with your director, stay in the background. But be construc-
tive.

Hierarchy

Etiquette
73.	 Don’t become an island in your own department. It’s not good for your career. 

Seek out your colleagues’ managers and make sure you have a good working 
relationship. Network within the organization. Build a network of relationships 
with experts around you. Have coffee regularly with colleagues from other de-
partments; get to know each other personally. Focus on little personal things that 
allows you to create a bond.

Collegeagues 
Networking

74.	 If you want to realize something with regard to a policy theme, don’t do it radical-
ly but in small steps (silent revolutions). Then submit it to a department meeting. 
Do that with multiple people at the same time.

Own goals 
Coordination
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75.	 If you have a direct line with the Minister, that can be fatal, because your director 

and manager are unable to check and influence what you are doing and that 
makes them nervous, because if something goes wrong, they are responsible. If 
you get a direct line, keep your director and manager fully informed about what 
you discuss with the Minister. The same thing happens when the director-gen-
eral wants to head a project group himself, which makes the director nervous, 
because he wants to be in control. If the Minister/Secretary approaches a civil 
servant directly, that civil servant has a problem. That is suspicious. Report it 
immediately to the department head, director and director-general. They want 
to be present. The manager wants to be in control. In particular in case of direct 
contact with the layers above him, make sure to send him a CC.

Minister 
Hierarchy 
Bypass

76.	 Work on your professional development. Two things are important:
· How do you translate a problem and policy theory into solutions that do-

able in practice and politically acceptable?
· How quickly are you able to get up to speed on a new dossier?

Expertise 
Minister 
Usual sus-
pects 
Unusual 
suspects

77.	 Ultimately, it is about real practical results that are also good for the Minister. Minister 
Expertise 
Usual sus-
pects 
Unusual 
suspects

78.	 Emphasize the common good and stay away from the hobby horses of the ex-
ternal stakeholders. Avoid saying anything foolish that may land the Minister in 
trouble.

Minister 
Networking 
Interests 
Usual sus-
pects

79.	 The fact that external stakeholders (usual suspects) are getting weaker, means 
that we, at the Minister, are better able to do our own thing. Sometimes I feel 
powerless. Rules are always focused on inside the Ministry.

Minister 
Hierarchy 
Usual sus-
pects 
Interests 
Own goals

80.	 Try to get a handle on how things work in another Ministry. Who is in charge of 
what?

Interdepar-
te-mental

81.	 Be hard on substance and soft on relationships. Cherish your relationships with 
colleagues from other Ministries. Show respect to your interdepartmental col-
leagues. We are in similar situations. Find out what other people find important 
and what you need from each other. Show an interest in your colleagues (depart-
mental and interdepartmental) and others (external) in your network and connect 
people. You do this because you want good insights and arguments.

Interdeparte-
mental 
Informal

82.	 Make sure that people know you and that you can be trusted. Consult a lot to get 
people on board. Trust is important. Trust is broken if you abuse the information 
being discussed for your own ends. Also make it clear how the information being 
provided will be used and how you treat each other with respect. Take each other 
seriously.

Informal

83.	 Don’t ambush colleagues from other Ministries after the fact. Consult them in 
time and give them time to respond. But don’t exaggerate.

Coordination 
Interdepar-
te-mental
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84.	 If you have gone through the entire internal circuit, also take on board the exter-

nal circuit.
Coordination 
Interdepar-
te-mental 
Usual sus-
pects 
Interests

85.	 Build a good relationship with stakeholders, by:
· Providing information about what is important to them.
· Making sure that the Minister or an important official is present during a 

certain meeting
And

· Asking information that is important.
· Voicing support (good idea!)
· Make sure you are involved early in upcoming actions that involve politic.

Don’t just use outsiders, but also do something in return, for instance by answer-
ing questions and making sure that answers are provided later if you don’t them 
at the time.

Networking 
Informal 
Usual sus-
pects

86.	 Preferably establish contact with stakeholders through existing contacts. If that is 
not possible, the fact that you are part of a Ministry is often sufficient.

Networking 
Usual sus-
pects

87.	 Listen and show an interest, without taking on an attitude that says ‘we at the 
Ministry know how it should be done’. Indicate what you will be taking back to 
the Ministry and what you will do with it. And preferably give them feedback 
later. Inform them what you have done with the items that you discussed with 
them.

Networking 
Trust

88.	 Know the interests of organizations in relation to your policy area and also know 
the individual interests of the people of those organizations.
You need to keep a close watch on the position and interests of the various ex-
ternal stakeholders, what their interests are, what they fight for. They often have 
their own ‘thing’. 
Usually you know, you have been there a while, so you have exchanged ideas in 
the past with stakeholders. But if it is important to your policy area, you talk to 
them. Keep in mind that what they say may be one-sided.

Minister 
Networking 
Usual sus-
pects 
Interests

89.	 If you work with many parties, you are often the only one who oversees all the 
interest. You are often a network prompter (in bilateral exchanges).

Networking 
Informal 
Interests

90.	 Be aware that you have a dependency relationship with parties in the field. Look 
at ‘what they want’, ‘what can you offer’, indicate what you cannot offer. Be clear 
and do so in an informal setting. But contribute and give them something small if 
you can. If you do not do the latter, that can create a political risk.

Networking 
Interests 
Informal

91.	 Every time you are in contact with the outside world, check who needs to know in 
your own organization (colleagues, department head, director, director-general). 
Also ask yourself ‘What are the interests of the various people/parties internally?’ 
Make sure to discuss a certain problem with the right person, because you will be 
criticized if you don’t.

Hierarchy 
Coordination 
Interests
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92.	 Often, you can go further in sharing information with stakeholders than you may 

think. 
In particular parties that have been dealing with Ministries longer understand 
how it works. You can ‘cover’ yourself by saying: ‘This has not yet been coordinat-
ed at an administrative level, we want to know if there is support for it.’
If you want to say and discuss more, do so informally. Be honest informally. Usual-
ly, that also leads to better contacts. It’s easy because, in part, you share the same 
culture. This is also true at an interdepartmental level. You understand why and 
what you do. 
Don’t do too much by e-mail. Face-to-face works better with sensitive issues. You 
have to be able to keep working together.

Minister 
Hierarchy 
Networking 
Informal 
Interests 
Interdepar-
te-mental 
Usual sus-
pects

93.	 If you want to get something done via an MP, do it indirectly (for instance via a 
presentation at a conference).

Bypass

94.	 When dealing with a party that is not a ‘usual suspect’, who wants to take part in 
the discussion, it is best to talk to them. Three reasons: 
· It is a form of politeness.
· If you hear them out, you avoid negative media coverage.
· You will always hear something new.
· When interacting with non-institutional parties, don’t explain what you are 

doing, what your purpose for being there is and why. Guard your boundar-
ies. Be clear about how the Ministry works. Most people don’t know that.

Networking 
Unusual 
suspects

95.	 Coordinate a lot, because many parties are involved. Make sure that everyone 
stays on board. Explain your story to relevant people often. Why is it important? 
What is it for, etc.

Coordination

Networking 
Interests

96.	 You can involve many parties in the exploration of a problem. Whether they will 
do something is another matter.

Networking

97.	 Exploring a theme (one of the ways of being a policy entrepreneur) is done as 
follows:
- Study the theme. What does literature say? Do you know the basics of what 

you’re talking about?
- Gather people around you who also have an opinion on the matter. Ask 

them for feedback.
- Look at how expert knowledge fits into the policy. How you can translate 

expert knowledge into policy.
- Talk to a lot of people about the theme. Ask questions like:

· Should it work like that?
· Why don’t we do this?

- Look at who does what, is the theme part of your domain? Are others better 
equipped? Who is adjacent?

- Make sure to listen to outsiders. How does it really work?
- When talking to external parties, don’t be afraid to say ‘I just don’t know. 

We know what the end goal is, but not how to realize it’. Vulnerability can 
be rewarded.

Networking 
Policy entre-
preneurship

98.	 You can be politically active on themes for which you yourself are not responsible. 
That also applies when you are politically active at a local level.

Being politi-
cally active

99.	 Don’t send too much to colleagues. Listen! Networking 
Colleagues

100.	 To a director-general, you give above all complementary information. That he 
needs. In that sense you are more reactive in relation to your director-general, 
compared to your manager and director.

Hierarchy/DG 
Expertise

101.	 A director-general at a distance no longer knows what goes on in departments. Hierarchy/DG
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102.	 In relation to your director-general and director, make sure to focus on main 

issues, not details.
Hierarchy/
DG/ Director 
Expertise

103.	 Make sure to give a director-general/director room to play his political game. Hierarchy/
DG/ Director 
Expertise

104.	 If you go to the director-general with a group, prepare that. Who will say what? Hierarchy/DG 
Coordination

105.	 Sometimes, a director will take a civil servant with him to a director-general and 
use him as a ‘shield’ when something goes wrong. ‘It’s your dossier, you tell him’.

Hierarchy/
DG/ Director 
Expertise

106.	 Be honest to a director so he knows what you are like. Hierarchy/
Director

107.	 If a department head is not responsible for a certain policy trajectory, he won’t 
deploy capacity. There is competition for capacity. Everyone has to score. Depart-
ment heads can also be held accountable.

Minister 
Hierarchy

108.	 If you really don’t function well, you are presented with the 3-5-7/story. After 
three years you are told to look elsewhere.

Expertise

109.	 Policy is considered more important than its implementation: those are the less 
well-educated who live in a smaller world.

Minister 
Hierarchy

110.	 At this Ministry, it really is no use being part of the same political circuit as the 
advisors, both politically and director-general.

Minister 
Hierarchy

111.	 If you want to realize a social goal, look for a department head who understand 
that social interest and quality are not always the same a political priority (al-
though those department heads are getting fewer in number).

Hierarchy 
Own goals

112.	 Keep your paws off other people’s work. Hierarchy

Interests

Coordination
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Appendix 6: Elaboration identified coping strategies

Table 34: Ordering coping strategies: from general to specific

Coping strate-
gies

Follow or use 
unwritten 
rules?

Kind of unwritten 
rule(s) that the 
coping strategies 
match

Specific coping 
strategy

Coping strategie 
not aimed at in-
fluencing

Follow Serve the Minister 
(and the hierarchy)

The ‘covering’ 
coping strategy

Follow Serve the Minister 
(and the hierarchy)

1.	 Cover your-
self

The ‘Just-do-it!’ 
coping strategies

Don’t follow /
don’t use

You ‘assume’ that 
you serve the Minis-
ter (and the hierar-
chy) in this way

2.	 Think beyond 
the entire 
institutional 
field

3.	 Make an 
elaborate 
stakeholder 
analysis

4.	 Just do it!
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Table 35: Coping strategies aimed directly at influencing (scoring with 
OMSPD)

Coping-     
strate-
gies

Follow/ 
use un-
written 
rules?

Main un-
written 
rule(s) 

Subdivision cop-
ing strategies 
general

Specific coping strategy

Coping 
straegies 
aimed 
directly 
at influ-
encing

Use Serve the 
Ministers 
(and the 
hierar-
chy) 

Translat-
ed into: 
How 
can the 
Minister 
(and 
the line) 
score 
with 
OMSPD?

See how Ministers 
can score during 
administration in 
terms of ‘interme-
diate policy prod-
ucts’ and media 
moments

1.	 See the short term in the long 
term

2.	 See how Ministers can score 
during administration in terms 
of‘intermediate products and 
media moments

Find ‘hooks’ that 
the Minister and 
the line can ‘swal-
low’

3.	 Find ‘hooks’ that Ministers can 
‘swallow’

4.	 Find hooks for relevant people 
in the intern departemental 
circuit

Look for ways the 
line can increase 
their profile with 
OMSPD

5.	 Put the own department (next 
to the Ministry) on the map

6.	 Sell OMSPD approach as 
something new

Use acknowl-
edged written 
information

7.	 Use the coalition agreement
8.	 Use (framework) legislation
9.	 USe departemental docu-

ments
10.	 Use acknowledged literature 

that refers to unusual suspects
11.	 Use sales arguments author-

itative 
Emphasize that 
a larger number 
of stakeholders 
yields more

12.	 Contextualizer OMSPD
13.	 Exaggerate the importance of 

bringing on board certain new 
stakeholders!

14.	 Indicate what the risks are if 
new stakeholders are NOT 
included

15.	 Emphasize support (including 
for implementation practice)

Use incidents 16.	 Use incidents
Connect OMSPD 
to conducting 
research

17.	 Label OMSPD as research
18.	 Outsource OMSPD as research 

that has to be conducted inter-
actively

Compare to earli-
er/other OMSPD 
approaches

19.	 Show that, in terms of policy 
approach, the Ministry is lag-
ging behind! Use earlier policy 
development experiences

20.	 Gain experience with OMSPD 
via niche subjects

Spit the policy 
memo

21.	 If you write a memo, split it up 
in two memos nota’s
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Coping strategy 1: Cover yourself
If a boss wants you to do things in a certain way (about which you may have 
your doubt), do them exactly as your boss has prescribed. Provide explicit 
feedback about the steps. If the same boss says “I do not want to receive an 
e-mail”, make sure everything is recorded in a visible way. Including the fact 
that he does not want to receive an e-mail. Make sure you cover yourself in 
this way. 

Coping strategy 2: Think further than the entire institutional field
If you want an open approach, prepare yourself well for the question ‘why’? 
What are the advantages? What ideas and new contacts are you talking 
about? What will it save? Also realize that, if you present it to your colleagues, 
the burden of proof is always on the person who wants something new. For 
that ‘think through the institutional field’. Look at a problem or policy theme 
in its broader context. That way, you will be able to see more dependency 
connections to other themes, which will make it easier to convince the line 
of the need to invite other parties, in addition to the usual suspects. Create a 
picture of the end-result:
•	 In terms of explored sub-areas/components.
•	 In terms of substantive result.
•	 In terms of the relation to reality.
•	 In terms of support.
•	 In terms of practicability.
•	 In terms of SMART characteristics.

Coping strategy 3: Make an elaborate stakeholder analysis for yourself and 
visit them informally
Make an elaborate stakeholder analysis for yourself, using the following 
questions:
•	 Who is mentioned in literature? Who is mentioned in documents, etc.?
•	 Who is working on the subject?
•	 Who does it touch?
•	 Who has an opinion about it?
•	 Who must I not overlook in answering this question? Who are really rele-

vant?
•	 Where is knowledge and experience?
•	 Who makes/can make the difference?
And ask these people informally:
•	 What is important in relation to <policy theme>?
•	 What would the result be if <policy theme> were tackled?
•	 Who else could be interesting participants?
•	 Do we know what can be done about it?
•	 Why are we not doing it yet?
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•	 What are the obstacles? What stands in the way of success?
•	 How can we make something of it?

Coping strategy 4: Just do it!
Working from the outside in is something you can just do. You simply assume 
you have a substantive question that can be answered with new parties.

Coping strategy 5: See the short term in the long term
The Minister will really score if he is able to create policy that will remain in 
place for years. Policy about which there is no longer a discussion about the 
principles, and at the most about implementation details. So never aim for 
result within one government term, but do look at how the Minister can score 
in the short term as part of a longer running project. Determine what that 
means for your (open) approach. 
The same applies to the Director-General. What will let him score in the short 
term and can therefore be politically interesting. 

Coping strategy 6: Determine how Ministers can score via intermediate 
products and media moments
Identify intermediate products, in case of an interactive trajectory that takes 
longer than a Minister will be at a Ministry. I.e. an intermediate step with 
which a Minister can score politically (and in the media). 
Show what can be interesting moments for the Minister to step into the spot-
light (media exposure):
•	 At the outset: goals and goodwill.
•	 Intermediate moment(s): presenting results/thanking participants.
•	 Presenting policy results after political consideration.

Coping strategy 7: Find media hooks of Ministers that may get a favorable 
response (from the line)
The core question to be answered is: ‘How do make the Minister and the line 
feel “happy”?’ See if there are (media) hooks. Hooks are points in policy or 
politics to which a type of approach can be connected. In terms of the media, 
it means following closely when a Minister says in the media and determining 
what can be used to support a certain approach.
Literally: ‘Which sentences can I use that the Minister (and/or Director-Gener-
al) says that match my proposal for realizing openness?’
That makes it possible to be a civil servant under any Minister and at the 
same time bring in your own accents or those of the outside world.
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Coping strategy 8: Find hooks with relevant persons in the internal depart-
mental circuit
Looking at the hierarchy, ask the question: ‘What is a (plausible) connection 
between what you want to have done an what is relevant to the hierarchical 
line? What are relevant matches?
Have a chat with the managers about more stakeholders and how they can 
be involved, and find out what he is sensitive to. 
In addition, talk to directors, consultants, assistants of the Ministers and sec-
retaries to find what Directors-General are busy with. What are the relevant 
themes to them? (Also see the strategies ‘Coalition agreement’, ‘Legislation’, 
‘Departmental documents’ and ‘Acknowledged literature’.)
Also talk to the Communication board within the Ministry. 
Then make a table in which you include all the parties, what the risks and op-
portunities for those parties are and think of various strategies to approach 
and involve various persons of those parties. Look at strategies like: what’s in 
it for whom? And whether ‘seducing’ may be better than ‘scaring’. 
Finally, you can make a short list of the advantages. Show what the potential 
benefits are of an OMSPD approach and how the sensitivities of the hierar-
chical line are taken into account. 

Coping strategy 9: Put your own director on the map (in addition to the Min-
istry)
Show that it does not only help the Minister, but that it also makes your on 
board visible. In other words, your own director also scores!

Coping strategy 10: Sell the OMSPD approach as something new
What do a Minister’s eyes light up? When he manages to realize something 
real and is supported by the field and political parties. With something that 
has not been done before and the Minister is the first to do it. 

Coping strategy 11: Use the coalition agreement
Use what is written in the coalition agreement. That is the framework within 
which the Minister has to think and act and to which he or she is beholden.

Coping strategy 12: Use (framework) legislation
Use legislation wherever possible. Framework legislation forces people to 
work together more. Some laws offer external parties the opportunity to 
function as a partner. In some research programs, such laws allow external 
parties a say in which studies need to be conducted and when instruments 
need to be developed. After all, they are the ones that have to work with the 
instruments. 
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Coping strategy 13: Use departmental documents
Read the staff reports and the ideas surrounding the themes that were dis-
cussed and check informally with someone who attended the meetings in 
question to see what ‘was said around them’. In other words, gauge the peo-
ple who were there and also look at their non-verbal response. Does it match 
what they say?
Familiarize yourself with the history. What was said before? By whom? Are 
there possible solutions yet or is it completely new in terms of solutions?
The annual plan of your own policy management can also provide you with 
leads or to see whether it fits in the ‘window of management’.

Coping strategy 14: Use accepted literature which refers to unusual suspects
Use accepted (preferably scientific) articles that refer to unusual suspects.

Coping strategy 15: Use sales arguments of authoritative external stakehold-
ers
Use sales arguments of authoritative external stakeholders. For instance, the 
Parliamentary Technical Committee.

Coping strategy 16: Contextualize OMSPD in such a way that it is clear that 
involving more stakeholders will have clear benefits
Contextualize your message in such a way that it becomes self-evident that 
an OMSPD-proof approach together with stakeholders will have greater ben-
efits. Collect arguments as to why such an approach is especially beneficial 
with regard to this policy theme. Show how an open approach can fit well 
within the political context and mission/vision of the Ministry. 

Use the argument that you can present the Minister with more options by 
involving a broader network, because a greater variety in stakeholders can 
lead to new insights and possible solutions. Options that, among other 
things, fit in with the coalition agreement and are less costly. In other words, 
create a ‘basis of facts’ that shows that involving more parties other than the 
usual suspects has benefits. 

Make sure to ensure the approval of the Director-General by showing that 
this will have political benefits for the Minister, making the Director-General 
the key/gateway to the politicians. Make it interesting for the Director-Gen-
eral in particular to invite more people, by including names that a Direc-
tor-General likes to hear. (You say: ‘I was thinking of person X, but I am also 
curious about Y and Z’.)
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Coping strategy 17: Exaggerate the importance of getting certain new 
stakeholders on board!
When conducting an informal exploration externally (see strategy: make 
a stakeholder analysis for yourself), deliberately ask people about who to 
involve and why. You can then say later that important party X thinks that Y 
should also be included. Exaggerate the social value of Y. Turn it into a huge 
circus. If we don’t get so and so on board, it will not work! Sell this early on in 
the trajectory.

Coping strategy 18: Indicate what the risks are if new stakeholders are NOT 
involved
Map the risks of NOT involving new or other stakeholders. Turn it into a story. 
Focus on the quality of the policy. Indicate that only working with the usual 
suspects creates an intellectual monoculture. And that you want a balanced 
view. A monoculture can also be risky for the Minister. By including those 
(new) external parties and not ruling them out, and showing that that may 
prevent Parliamentary questions, you also create legitimacy among the usual 
suspects for involving other parties besides them as well. In short: show how 
expanding the number of parties to be consulted actually reduce any politi-
cal risks. Also be aware that, these days, parties other than the usual suspects 
are able to put a Minister under pressure via social media. They can do so 
much more quickly these days with Twitter. 

Coping strategy 19: Emphasize support (including with regard to the execu-
tive practice)
You can make a point of mentioning the importance of support. Find argu-
ments for broadening that support/going one step further in the ladder in 
terms of who you involve. For instance, by remarking that you want to find 
smart ‘catalyst’ parties that are not yet part of your network. 
It is important to indicate that the execution is just as important and equal to 
the policy and the usual suspects (if the practical execution is insufficiently 
represented among them). In particular when it involves a behavioral change 
in the field, formal rules regularly do not work.
Finally, involving parties other than the usual suspects can be useful to put 
something in motion, to actually realize solutions. 

Coping strategy 20: Use incidents
If possible, use an ‘incident’ that has occurred to legitimize involving parties 
other than the usual suspects. 

Coping strategy 21: Label OMSPD as research
Sell an OMSPD-proof approach as research. A research label increases the 
acceptance and legitimacy of such an approach. When you deliberately start 
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by conducting research, you can include multiple parties that can and have 
to be consulted if it is a valid research. It then becomes easy to connect an 
interactive approach with conducting research. An example of the meth-
odological approach that connects research and interactivity is the Klinkers 
Method (Klinkers, 2002). 

Coping strategy 22: Outsource the OMSPD as research that needs to be 
conducted interactively
Outsource the process to experts who can adopt a broader approach more 
easily. Include that in your proposal. Tell a research agency to conduct ‘inter-
active’ research. If a civil servant feels insecure and expects political risks, this 
strategy makes it possible to ‘outsource’ the risks as well. After all, it wasn’t 
the civil servant. In a positive sense, by obtaining and examining different 
representations of a problem, a civil servant gets a better picture of a policy 
theme. In other words, he gains a deeper insight into the core of a problem, 
as well as where possible solutions can be found. 

Coping strategy 23: Show that, in terms of policy approach, the Ministry is 
lagging behind! Use previous comparable OMSPD experiences of policy 
development
Show that other Ministries already engage in OMSPD approaches and that 
‘we’ are lagging behind or that the hierarchy can earn ‘credits’. The Minis-
try ought to be ahead in its own policy area. If it is the case, show that the 
‘old-fashioned’ approach that has been used so far has had no, or insufficient’ 
result. Explore this. For instance by asking an open question on social media: 
‘How could X be approached from a process point of view?’ You can do this in 
a neutral and careful way. 
Examine which approach has worked and where. Look for good examples 
that show the added value of more openness in policy development. Talk to 
someone who has experience involving more stakeholders or increasing the 
participation level. Use the successful bottom-up experiences of other Minis-
tries. 
Present those good examples and the fact that you have coordinated with 
colleagues to your department head. In other words, point to successes of 
other dossiers that have been handled in a similar way. And if you manage to 
get your department head on board, go to the director together. He is a key 
figure. 

Coping strategy 24: Gain experience with OMSPD via niche subjects
The freedom a civil servant is allowed to use an open approach depends in 
part on his, or other people’s, successes using a similar approach. 
There is plenty of room for consultation and interaction with ‘niche subjects’, 
as long as a civil servant stays below the radar. As soon as the theme in ques-
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tion catches the attention of the director/Director-General, or becomes more 
political, that room is immediately reduced. It then has to be finished quickly, 
safely for the Minister, within the rules and within budget. It is easier to ‘prac-
tice’ with ‘nice’ subjects, usually items with a board time horizon, which are by 
definition less political. The more you move towards politically more serious 
subjects, the less political support there will be for bringing on board ‘loose 
cannons’. 

Coping strategy 25: If you write a memorandum, split it in two
If a memorandum is written, make sure that it will lead to a conversation that 
supports more openness. For instance by including a question that goes into 
that direction (as a kind of bait), or that allows certain parties to be involved 
in policy development. If that meets with approval, write a follow-up mem-
orandum asking for money. Make sure to pay a visit to your manager first, 
however. Cover yourself. 

Coping strategy 26: Draw a distinction between exploring and deciding
Build in steps where the Minister still has the final say. You can build in steps 
in the policy development in which a broad exploration of a problem is 
conducted at the start. The further you go into the exploration (and empha-
size that in an interactive trajectory), the more you need to explore beyond 
the usual suspects. The early phase is clearly limited to an exploration (only 
brainstorming, initial orientation, sharing ideas, etc.). In other words, in the 
external communication, make a clear distinction between diverging/explor-
ing/listening and deciding. The latter is a political act. In a further phase of 
the policy development, decisions about possible solutions can be made by 
the Ministers. 
With regard to the hierarchical line, you emphasize that you are not making 
any substantive promises and that risks can be managed by managing ex-
pectations (goal, framing and expectations with regard to the interactive pro-
cess). That framing creates security for the line. Be aware that what you do on 
the outside must not come as a surprise to the inside. 

Coping strategy 27: Make sure to put the content, and the substantive play-
ing field (the question), center stage
Start by focusing on the content. Determine the substantive playing field. 
What you are and are not talking about. There is a substantive, administrative 
phase and a political (decision) phase. 
See if you can make sure that the politician also makes that distinction. It is 
always best to start by focusing as much as possible on the substance/facts. 
If you want to, you can start by aiming your open approach on that. That 
way, you keep the politics out of it in the early phase! Opinions and interests 
come later. 
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Coping strategy 28: Give the usual suspects a special role
If you set up an OMSPD, if necessary, give the usual suspects a specific/spe-
cial role. 

Coping strategy 29: Examine how you can prevent loss of face for usually 
suspects
If necessary, examine how an open process can produce solutions that rele-
vant parties can take him without suffering loss of face. Think about what that 
means for the way you organize an open interactive process. 

Coping strategy 30: Examine how parties that are not politically savvy can 
be included
Examine how parties that are not politically savvy can be included informally 
or otherwise. Focus on the question: where is the resistance when I want to 
open up the policy process?
•	 Content-related
•	 Political
•	 Person-related
•	 Process-related (different phases in the process have different kinds of 

resistance)
Choose a way to involve parties (seminar, other ways) and discuss that infor-
mally with colleagues who have insight into the issue in question, as well as 
with experts in open approaches.

Coping strategy 31: Reduce the political risk perception by giving the OM-
SPD-proof policy development process an ‘informal character’
Preferably give the interactive trajectory an informal character. Keep it ‘small’ 
in the political risk perception. If you increase the scale, that creates per-
ceived political risks in the line. 

Coping strategy 32: Start small by collecting perspectives and build from 
there
Consultation can take place simply by collecting perspectives in the earli-
er/explorative phases of the policy development. Show the different sides 
there are to a problem and that more people are needed than just the usual 
suspects. Start by informally collecting perceptions surrounding the theme 
you can to apply an open approach to via multiple conversations with the 
same two or three people who (also) know about the theme. Let them do 
the talking. Give them room and, together, make a list of interesting people 
(stakeholders), if necessary via a Group Decision Room or via more informal 
discussions. After all, no decisions are being made. This approach allows you 
to gradually increase the scale of the interactive meetings. Start small (for in-
stance a pilot) and, in discussions with others and the line, expand the ambi-
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tion. If you write a memorandum at that stage, work towards a larger meeting 
together with all the stakeholders. 

Coping strategy 33: Start with a closed group on the Internet
Start with a closed group. Your own colleagues and colleagues from other 
Ministries. Make colleagues aware that the group exists via e-mail. 
You can do this in addition to the face-to-face meetings. If you ‘just do it’/go 
about it in a clever way, you will not have to deal with ‘bureaucratic cramp’ 
from your own Ministry. 

Coping strategy 34: Keep it explicitly to (many) small groups
Keep it explicitly to (many) small groups at research/consultation level (only 
exploring and listening). That allows you to be more focused in your ques-
tions. Many small consultations together make up a large consultation. That 
way, you can also call it ‘qualitative’ research. (Also see the strategy: labeling 
the process as research.)

Coping strategy 35: Build a good network with added value
If it has been proven that a civil servant has a good network that he has been 
able to use in the service of departmental objectives, in an open way, there 
is more that is possible. It can be shown in that case that the (extensive) net-
work of the civil servant in question also has added value in the specific case 
where he or she wants to apply an OMSPD-proof approach. 

Coping strategy 36: Tell the manager that ‘You know them!’
Pretend you already know the newcomers. If you say that you know them, 
that is reassuring. You may want to sound out (new) stakeholders informally 
in advance. 

Coping strategy 37: Indicate how OMSPD can be kept controllable in an or-
ganizational sense
The underlying question here is how you can keep it manageable (time, 
money, quality) and practicable. You have to look at how much money such 
an interactive trajectory costs and the capacity it requires. So find ways to 
show that it does not require a lot of capacity and is easy to execute. That 
way, you will be able to invite other parties more quickly. In your set-up, 
provide a clear division of responsibilities, make a cost-benefit analysis and 
check it with your manager. 

Coping strategy 38: Frame the type of questions in such a way that you man-
age expectations
Look at the type of questions to which you want answers. Frame them in such 
a way that the line clearly understands that you are managing expectations 
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(externally as well as internally) and are not making any promises. If neces-
sary, use a disclaimer. (Also see the strategy: The Ministry is leading.)

Coping strategy 39: Show how you avoid getting overwhelmed or prevent 
one party from hijacking the discussion
Show how you avoid getting overwhelmed by entire hordes, that all anarchy 
does not break loose once you start such a trajectory and that you will not 
allow one party to take over the discussion. That it remains manageable and 
yields good results. For instance, by the deliberate use of a Group Decision 
Room. A good facilitator is able to spread the energy and attention among all 
the participants. 

Coping strategy 40: Divide the policy trajectory in distinct phases: in which 
phase is it possible!
If applying an open approach to an entire policy development trajectory is 
not possible, examine in which part it is possible. 

Coping strategy 41: Double the time for openness for an OMSPD-proof ap-
proach by indicating all the parties that need to be involved
An argument against openness is that it costs a lot of time. One way to deal 
with that is to double the amount when asked to provide a time frame at 
the start of a policy trajectory, for instance by listing all the stakeholders that 
need to be involved and how much time that will cost. 
Incidentally: Make sure what/who are the culprits if you fail to meet your 
planning. 

Coping strategy 42: Emphasize ‘diligence’ in relation to other Ministries and 
that that is the reason more parties need to be involved
If another Ministry is involved, say that ‘diligence’ is important. Write that 
down in a letter of postponement. After all, it is not your fault that things are 
going more slowly. 

Coping strategy 43: Start the policy development as early as possible
A general rule of thumb is that ‘the sooner you start, the more room you have 
for an OMSPD approach’. 

Coping strategy 44: Turn the time factor around: don’t enter into a discus-
sion about the OMSPD approach because that discussion costs time!
There is a tendency to limit contacts to the usual suspects. That way, the civil 
servant has done his job, it is not hard and you can do it within the regular 
time frame. On the other hand, usual suspects tend to want to (co-)determine 
how things should be done. 
What is you decide NOT to start with the question what the usual suspects 
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can think of an open process that involves them more? But instead use the 
fact that there is little time. Use that in a positive sense and just start a plan of 
approach of an open process, with the argument that ‘talking about the plan 
of approach takes up a lot of time’. 
In addition, the usual suspect are only some of the parties and you do not 
have to coordinate an approach with the usual suspects separately if they are 
only a few of the participants. Even if this is unusual and civil servants some-
times find it difficult (from a risk perspective). 

Coping strategy 45: Show that OMSPD can save time
You can also gain time if you show that, in fact, an open approach reduces 
the policy trajectory. 

Coping strategy 46: Choose the right (political) moment(um)
Don’t strike the iron before it is hot. That also applies to policy themes. Above 
all, there is a political momentum. Present a document to the MT when the 
assessment is that it will pass. When there is trust in it. 
Another version is the following. If a civil servant knows that a director or Di-
rector-General does not agree with him or her, make sure that the memoran-
dum is discussed when the person in question is absent and the replacement 
will handle it. 

Elaboration of the strategies ‘Via the cushion’ (internal and external)

Via the internal cushion

Coping strategy 47: Determine who you want to influence with what and 
where
Ask the question: What is an ideal line (people to approach and order in 
which to approach them) to get something through the hierarchy? In nega-
tive terms: to avoid problems with the hierarchy. In positive terms: how can I 
use the hierarchy? Can I send them out with the message I want?

Coping strategy 48: Build a ‘critical mass’ bottom-up and work your way up 
‘through the line’
It is no use if colleagues and the hierarchical line are unwilling to continue 
with an idea involving an OMSPD-proof approach. That is why you need to 
organize support. Take it slow, in small steps. Begin by talking/sparring with 
colleagues: ‘What are your views?’ Explore their contacts, who they find inter-
esting. Start by looking for support among colleagues. Sound them out care-
fully one by one and see what questions/doubts you encounter. 
In short, gauge your colleagues and use that in other conversations: ‘I have 
heard that …, then we should also ask X.’
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At the same time, ask colleagues what adjacent themes are and who, on the 
basis of those adjacent themes, in addition to the usual suspects, could also 
be interesting to include in the policy development. In other words, use the 
connection to other themes to gain legitimacy and invite others besides the 
usual suspects. At the same time, collect arguments. Why working from the 
outside in is a good approach for theme <X> in particular. Then you decide 
together that it is a good idea. 
Then let it simmer in the hierarchical lie. Write a memo. Have an informal talk 
with the department head. If you notice that a coordinating civil servant and 
head object, put something to paper that you can discuss in a broader frame-
work (department/work meeting). Then move on to an interdepartmental 
context and finally the usual suspects. 

Coping strategy 49: Determine where there is internal skepticism and find 
out how to deal with it
This strategy is an addition to “Build a ‘critical mass’ bottom-up and work 
your way up through the line’. 
New things evoke resistance. They mean more work and people do not know 
how the hierarchy will take it. Will the idea be an advantage or a disadvan-
tage? Make sure you have the right arguments, prevent people from saying 
‘no’ based on a feeling and keep it on the agenda. 
Start by finding out where there is internal skepticism by asking around in 
the organization (who is working on it, what is their opinion?). Then talk to 
the skeptics bilaterally. Find out what they respond to and what may mellow 
them. Things they may respond to are:
•	 Studies that confirm what you are saying.
•	 Authoritative people who support your arguments.
•	 What the field wants.
Connect to what the skeptic finds important. What does he indicate? Don’t 
send. Listen!

Coping strategy 50: Use another department head
Use another department head inside of our outside your own division who 
agrees with you about how to approach a theme.

Coping strategy 51: Use the Ministry’s Communication division
Use the Ministry’s Communication division. They have tools, for example to 
poll the message in society, but they could also have expertise with regard to 
OMSPD-proof approaches or be able to support them based on their profes-
sional expertise. 
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Coping strategy 52: Approach the Secretary or Minister, possibly via the po-
litical assistant
If the director/Director-General says ‘over my dead body’, you can always go 
around them. For instance at a network meeting where the Secretary/Minister 
is also present. Ask them informally: ‘Do you understand why the director/
Director-General is against this?’ Another option is to call the Minister’s politi-
cal assistant and explain that you have an idea on how to approach the policy 
theme that you are almost certain the Minister will agree with, or with which 
he can score or prevent political risk. 

Via the external cushion
If the line says ‘no’, the external line is a way to create movement. First, you 
need to organize political support externally. So you need to convince a Sec-
retary, Minister or Director-General. 
For that, you have to create interdepartmental and/or external ‘sponsorship’ 
that is will to question the politics and the Minister, and function as a ‘crowbar’ 
in the form of a network with authoritative (and visible) persons. Of course, 
that network and who is authoritative can vary per dossier. To build that, do 
the following: Determine who with other Ministries are involved in the issue/
feel blockades and develop a good informal contact with those people. 

Coping strategy 53: Organize a small face-to-face network meeting with 
people other people listen to
Bring relevant people from the network together yourself (10 to 15). Make 
sure there are people among them that other people listen to. Look for au-
thoritative people who subscribe the interactive process you want. If possi-
ble, also people who have already solved (part of) the problem. 

Coping strategy 54: Find out who can promote your idea for an OMSPD ap-
proach interdepartmentally (move it up the line)
Find out who in the other Ministries can move the relevant them up via their 
line, without raising questions from a Director-General from their Ministry to 
the Director-General of your Ministry about the theme. The underlying tone 
in the communication is ‘unrest and a feeling of risk’. Such that an open ap-
proach is considered necessary. 

Coping strategy 55: Lobby an outside-the-box thinker in usual suspect net-
work for OMSPD
Make sure that some well-known people who are also known to and recog-
nized by the leadership share the ideas about involving more stakeholders 
than the usual suspects. 
Lobby them. If necessary, find an outside-the-box thinker in your usual 
suspect network who has some influence. Discuss the use of and need for 
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involving more parties in policy development than just the usual suspects. 
Explore how that can be an advantage for his organization. 
Then approach a manager, but do not present him or her with a fait accom-
pli. Provide ideas and say: ‘I think that it best to involve Y, do you also think 
that is a good idea?’

Coping strategy 56: Join a political party
Join a political party or another important network. Use the relationships in 
that network to exert influence towards a more open approach of the policy 
development surrounding a certain theme. If necessary, use the network to 
put pressure on the director or Director-General. 

Coping strategy 57: Approach friends at authoritative institutes to make your 
ideas about an OMSPD approach public
Approach friends at authoritative institutes and create pressure from there. 

Coping strategy 58: Approach the media for OMSPD
This can be twofold. If an issue attracts more attention because it is in the me-
dia, there will automatically be responses from other interested parties. On 
the other hand, the media can be approached to have them talk about the 
importance of an OMSPD-proof approach. 
Although this particular coping strategy was not mentioned in the interviews, 
it can be a useful one, in light of, as Vliegenthart (2012) indicates, the influ-
ence of the media on politicians and Ministries. 

Coping strategy 59: Let your sound come from Parliament
If the Minister does not want something the civil servant wants, let the sound 
come from Parliament, by contacting social actors who experience the prob-
lem on which you focus and encouraging them to contact (the Standing 
Committee of) MP’s. You can also do that by contacting institutes in your net-
work who meet with the Minister in a regular basis and have them bring it up 
during the meetings/put it on the agenda, or have it put on the agenda via 
MP’s. Or let them write a letter or directly approach a Member of Parliament. 

Coping strategy 60: Use experts. 
Keep in mind that the ‘knowers’ are often the real players in the field, not the 
usual suspects (powerful). Sometimes, the ‘knowers’ are less visible to regular 
government/Ministry, which means they are less interesting to the line. Make 
sure that the ‘knowers’ feed the ‘powerful’ and support an OMSPD approach. 
Also keep in mind that powerful players are not always substantively active. 
The ‘powerful’ determine whether or not you make progress (traffic light). 
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Coping strategy 61: Lobby informal parties to make themselves visible
Approach the parties you want to involve informally and lobby them into 
making themselves more visible and indicating that they want to play a part. 

Coping strategy 62: Reinforce the field outside the usual suspects
Explain to stakeholders in the field who are not usual suspects what their 
options are if they want to realize something. How they can do that. You, as 
a civil servant, can simply explain to them how to do that, how the roles are 
organized. After all, a civil servant is not a politician. Also see strategy 61 with 
regard to making themselves visible.
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Appendix 7: Values mentioned in the coping strategies 

No. strategy and value(2) (= directional criteria for behavior)
1. Process legitimacy method: The boss clinging to the old strategy: Tried 

and tested: not deviate from the rules
2. Policy quality: Being able to see the broader context:

o Costs savings
o Support policy
o Practicability policy

3. Process manageability: Distinction formal – informal
4. Policy quality: Policy options: New contacts -> New ideas
5. Policy quality: Long-term effect: Policy that will be in place for years
6. Image: Scoring with (intermediate) process products
7. Image: Media hooks indicated by the Minister
8. Policy quality: Connection to relevant themes
9. Image: Director ‘on the map’ (who ‘scores’)
10. Image: something new that is meaningful (Minister scores)
11. Substantive legitimacy: Coalition agreement
12. Substantive legitimacy: Framework legislation
13. Substantive legitimacy: Departmental documents
14. Substantive legitimacy: Acknowledged scientific literature
15. Substantive legitimacy: What do authoritative acknowledged stakehold-

ers find interesting?
16. Policy quality: Higher yield than ‘ordinary’ policy process (political bene-

fits Minister)
17. (Im)practicability
18. Policy quality less through intellectual monoculture
19. Policy quality: Support (including the execution)
20. Policy quality: Incidents (where new parties played a role)
21. Legitimacy approach (frame as participation level research)
22. Process manageability (+ running no risk): Outsourcing
23. Being out of sync/lagging behind
24. Process legitimacy: Experience with openness
25. Organizational manageability: Financially
26. Process manageability (distinction exploring/deciding)
27. Process manageability: Technical substantive exploration (no decision)
28. Image usual suspects: Recognition process role usual suspects
29. Image usual suspects: Preventing loss of face
30. (Political) Process manageability: Distinction formal – informal (small-

scale) consultation
31. (Political) Process manageability: Distinction formal – informal
32. (Political) Process manageability: (Reducing) risk perception: Working 

from small and informal toward larger scale
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33. (Political) Process manageability: From closed to open
34. Political process management: Many small ones make a big one
35. Substantive legitimacy: Departmental objectives
36. Political process management: Known and informal first
37.  Organizational manageability: Time, money and capacity required
38. Political manageability: Expectation management & no promises
39. Political manageability: Not being taken over by dominant party
40. Process manageability: Divide the process
41. Organizational manageability: Time
42. Policy quality: diligence
43. Organizational manageability: Time
44. Organizational manageability: Time
45. Organizational manageability: Time
46. Image: Scoring via political momentum
46-51 Internal process legitimacy/support: You do not deviate/multiple ac-

knowledge actors say it
52-62 Internal process legitimacy/support: You do not deviate/multiple ac-

knowledge actors say it

Striking in the list presented above:

Political manageability/process manageability
•	 Phasing: Distinction informal – formal
•	 Phasing: Distinction exploring – deciding
•	 Expectation management
•	 Scale: Small-scale – large-scale and the possible development during a 

process (or from more closed towards more open and the development 
in that process)

•	 Avoiding the risk of being taken over by party that is too dominant

Image (scoring)
•	 Scoring on content

o Minister: Consistent with what he says in the media
o Minister: Something genuinely new and long-lasting
o Minister: Scoring with intermediate products
o DG/director/department manager: ‘on the map’

•	 Scoring in terms of process/approach
o Not being out of sync because of ‘old-fashioned’ process

Policy quality
•	 Connection to other themes
•	 New policy options
•	 Long-term effect
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•	 Support
•	 Practicability
•	 Cost savings

Process legitimacy
•	 Coordination:

o Internal: What do the others think of such an open approach? Has it 
been coordinated?

o External: What do important stakeholders think of such an open ap-
proach?

•	 Substantively covered/connected to:
o Coalition agreement
o Framework legislation
o Departmental documents/departmental objectives
o Scientific literature

•	 Experience with open approaches

Organizational manageability
•	 What does it cost?

•	 Financially
•	 In terms of lead time
•	 In terms of the required capacity
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Appendix 8: Coping strategies: number of times mentioned
 
T = number of times mentioned in specific interview round

Table 39: Coping strategies, number of times mentioned 

Coping strategies (direct and indirect) Phase 1 Phase 2 TOTT1 T2 T3
Strategy 1: Think beyond the entire institutional 
field 2 2 6 10

Strategy 2: Make an elaborate stakeholder analysis 
for yourself 2 3 5 10

Strategy 3: just do it! 1 1 0 2
Strategy 4: Cover yourself 1 0 1 2
Strategy 5: See the short term in the long term 1 0 2 3
Strategy 6: Ministers score via intermediate prod-
ucts and media moments 1 1 1 3

Strategy 7: Finding media hooks that Ministers can 
respond to 2 0 3 5

Strategy 8: Finding hooks with relevant persons in 
the internal departmental circuit 7 0 1 8

Strategy 9: Put your own directors on the map 1 1 0 2
Strategy 10: Sell it as something new 3 0 1 4
Strategy 11: Coalition agreement 2 0 0 2
Strategy 12: Framework legislation 1 1 0 1
Strategy 13: Departmental documents 0 0 1 1
Strategy 14: Acknowledged literature that refers to 
unusual suspects 1 0 2 3

Strategy 15: Sales arguments from authoritative 
external stakeholders 0 0 1 1

Strategy 16: Contextualization: more stakeholders 
produces more (options)
Consists of:
* Contextualization: more stakeholders produces 
more 
* Find out how the Ministers and the line can score 
by inviting multiple people via an open approach  
* Being able to present multiple options to Ministers

16

2
11

3

9

0
8

1

11

2
5

4

36

4
22

8

Strategy 17: Exaggerate importance 1 0 0 1
Strategy 18: Risk of NOT involving new stakeholders 2 1 1 4
Strategy 19: Emphasize support (including regard-
ing executive practice) 3 4 1 8

Strategy 20: Use incidents 1 0 0 1
Strategy 21: Label as research 4 0 1 5
Strategy 22: Outsourcing as research that needs to 
be conducted interactively 1 2 0 3

Strategy 23: Framing in terms of ‘we are lagging 
behind’ 4 2 3 9
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Strategy 24: Gaining experience via niche subjects 2 0 0 2
Strategy 25: When you write a memo, split it in two 
memos 2 0 0 2

Strategy 26: The Ministry remains leading by draw-
ing a distinction between exploring and deciding 5 0 1 6

Strategy 27: Emphasize the central importance of 
the substance, and the substantive field (the ques-
tion)

3 0 1 4

Strategy 28: Give the usual suspects a special role 0 1 2 3
Strategy 29: No loss of face for usual suspects 0 0 1 1
Strategy 30: What to do with parties that are politi-
cally less savvy? 0 0 1 1

Strategy 31: Reduce the political risk perception by 
giving the open process a more ‘informal character’ 2 1 0 3

Strategy 32: Start small by collecting perspectives 
and build from there 4 5 1 10

Strategy 33: Start with a closed group on the Inter-
net 0 0 2 2
Strategy 34: Many small ones make a big one 0 3 1 4
Strategy 35: Build a network with added value 3 0 1 4
Strategy 36: You know them! 4 2 0 6
Strategy 37: Organizational manageability 7 3 0 10
Strategy 38: Framing type of questions/expectation 
management 0 1 1 2

Strategy 39: Not getting overwhelmed or having one 
party hijack the discussion 2 0 0 2

Strategy 40: Splitting up policy process 0 0 1 1
Strategy 41: Double time 1 0 0 1
Strategy 42: Emphasize diligence in relation to other 
Ministries 1 0 0 1
Strategy 43: Start as early as possible 1 0 0 1
Strategy 44: Turn the time factor around 1 0 0 1
Strategy 45: More efficient policy process 0 1 0 1
Strategy 46: Playing with the factor of time. Choose 
the (political) momentum 0 0 1 1

Strategy 47: Determine who you want to influence 
with what and where 0 0 1 1

Strategy 48: From a ‘critical mass’ bottom-up work-
ing your way up the line 11 2 2 15
Strategy 49: Dealing with internal skepticism 1 0 2 3
Strategy 50: Via another department head or direc-
tor 1 1 1 3
Strategy 51: Via the Communication division 1 1 0 2
Strategy 52: Via the Secretary or Minister 0 0 2 2
Strategy 53: Small network meeting with people 
other people listen to 0 0 1 1

Strategy 54: Interdepartmental 0 1 1 2
Strategy 55: Lobby outside-the-box thinker in usual 
suspect network 4 3 3 10

Strategy 56: Join a political party 2 0 0 2

Coping strategies (direct and indirect) Phase 1 Phase 
2

TOT

T1 T2 T3

Table 39: Coping strategies, number of times mentioned (continued)
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Strategy 57: Friends at authoritative institutes 2 2 1 5
Strategy 58: Via the media 0 1 0 1
Strategy 59: Via Parliament/Standing Committee 3 0 1 4
Strategy 60: Use substantive experts. Let the 
‘knowers’ feed the ‘powerful’ 0 0 1 1

Strategy 61: Lobby informal parties to make them-
selves visible 4 0 1 5

Strategy 62: Reinforce the field outside the usual 
suspects 0 0 1 1

Coping strategies (direct and indirect) Phase 1 Phase 
2

TOT

T1 T2 T3

Table 39: Coping strategies, number of times mentioned (continued)
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Appendix 9: Interview protocol phase I: round 1

Conduct 2 interviews (both take about an hour and a half). 
Interview 1:

Indicate setting: 
•	 Results are confidential; remain in the hands of the research(s)
•	 Short explanation about unwritten rules
•	 Short explanation about the steps in the research protocol

Aim of this round is:
1. Arriving at a list of unwritten rules that affect the openness in a policy pro-

cess.
2. Exploring to what level of openness the various unwritten rules lead.
3. Finding explanations for the level of openness as a result of certain un-

written rules.
4. Determining which rules (formal structures) are seen as underlying a cer-

tain unwritten rule.
5. Identifying potential coping mechanisms to increase the level of open-

ness.

Motivators/motives
What motives do you see among your colleagues for working here?
What are your motives for working here?
Result = inventory motives.

Examples are: security, recognition, status, social commitment, substance 
work, compensation/reward, etc. 

Unwritten rules mentioned from motives.
For each motive, ask the question: ‘If motive X were important to you, what 
would you have to do/not do in this organization?’
Note: check if a conjunction is included,
Suppose the motive is <security>, someone says: ‘You need to cover yourself 
for your boss in everything you do.’
Then ask the additional question … because …
Result = Unwritten rules from motives.

Authorities
Who do you need to get things done here? Who are really important? Inside/
outside the DG, SAE?
Result = inventory important positions/people
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Examples are: Ministers/Secretaries, DG, directors, department managers, 
immediate colleagues, colleagues other sections, colleagues other Ministries, 
FEZ employee, management consultants, political assistant. 

Unwritten rules mentioned in relation to authorities
For each authority, ask the question: ‘If authority <X> is important to you, 
what must you do/not do?’
As with motives, as additional questions like … because …
Result = unwritten rules in relation to authorities.

Levers
Ask the questions: ‘Are you really held to account for this?’
When do products really score here? How can you really score with a prod-
uct? What do you focus on?
Other things you are held accountable for when push comes to shove of with 
which you gain successes?
Result = Inventory levers.

Example can be the vision (and the words used in the vision), process descrip-
tions often contain a large number of levers, personnel management/person-
al instruments, assessment criteria, career projections, assessment diagrams, 
etc. 

For each lever, ask the question: ‘If lever <X> is important to you, what do 
you need to do/not do?’
Again, ask additional questions like … because …
Result = Unwritten rules based on levers.

Specifically with regard to openness in policy development
Ask: which unwritten rules have to do primarily with themes like ‘from the 
outside in’, ‘openness in policy development’ and ‘dealing with stakehold-
ers’?
Those you have mentioned so far?
Other unwritten rules?
Result = unwritten rules with regard to openness in policy development

End of interview 1.
Interviewer makes a list of all the unwritten rules, ranked according to motiva-
tors, authorities, levers and ‘openness in policy development’.
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Interview 2: Unwritten rule - openness

Start interview:
Explain what the protocol of this interview is.
Explain the tables and additional questions.

Interviewer presents interviewee with list of unwritten rules.
Interviewer asks if there are any unwritten rules that can be added. 
Interviewer explains the difference between an unwritten rule and a coping 
strategy.
Interviewer and interviewee again go through the list with unwritten rules. 
Interviewer asks:
1. ‘What are real unwritten rules and which are more personal coping strat-

egies?’
2. ‘What are the most important unwritten rules in terms of internal poli-

tics?’

Choose 4. (When testing this protocol, it became clear that in an hour and a 
half, after the opening questions, on average there is time to analyze 4 un-
written rules using the tables.) 

With each of the selected unwritten rules separately, the following 2 main 
questions are asked in turn:

1. What is the effect of this unwritten rule on openness in policy develop-
ment according to you? 

Or: Does this unwritten rule affect the level of openness in policy develop-
ment?
•	 Yes/no?
•	 If yes:

- Based on the unwritten rule: Who do you involve, or not involve, in 
policy development? Why (explanation)?

- What level of participation do you choose? Why (explanation)?
- What are possible sanctions for violations? (see appendix, table 2)
- What are possible rewards for violations?

Instruction: Start with open questions to let the interviewee tell you in their 
own words who they would or would not involve. Then show table 1 (see ap-
pendix). The table not only shows WHO may be involved, but also TO WHAT 
EXTENT their voice is included in the end result.
Check the box that the interviewee is characteristic for the effect of the unwrit-
ten rule.
Then ask for explanations (why).
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Then ask about potential sanctions for violations.
NB For each of the unwritten rules, fill in both tables separately and ask for 
explanation (why). 

2. Written rules
Also ask: “Which written rule(s) of the formal system do you think is/are un-
derlying the presence of this unwritten rule?’
Indicate that for each of the selected unwritten rules.
After going through the unwritten rules, they are prioritized based on the 
question: ‘Which of the unwritten rules do you think that, after this analysis, 
have the greatest influence on openness?’ Choose five. 

3. Coping strategies
Coping strategy = an ordered/structured set of thoughts and actions that 
help you realize a goal when you encounter problems. 
(NB Think: goal and problems are two sides of the same coin)

Suppose you want to create a higher level of openness AND want to use an 
OMSPD method (Participation level = Consultancy or higher/Who to involve 
= from level 4 Professional Stakeholders not part of the usual suspects)
•	 What is a possible coping strategy that can make a higher level of open-

ness possible?
•	 What are assumptions underlying this possible coping strategy? (operat-

ing principles) (Herold, 2012)
•	 What does the use of such a coping strategy tell you about the convic-

tions of the person applying the strategy? 

Finally: Questions in relation to follow-up research
What, in your view,  are the most important files within the department, within 
the DG, within the Ministry?
Who within the department/DG, in your view, is good at creating openness in 
policy development under certain unwritten rules?
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Appendix for interview diagram: table relationship unwritten rule and open-
ness. 
Unwritten rule =  ………………………………………………………………………
……………………………………………………………………………………………
……………………………………………………………………………………………
……………………………………………………………………………………………
……………………………………………………………………………………………
……………………………………………………………………………………………
……………………………………………………………………..................................

Table 1: relationship unwritten rule and openness

Who to in-
volve?

1 2 3 4 5 6 7 8 9 10

1. Expert ad-
ministrators 
own Ministry
2. Expert ad-
ministrators 
other Ministry
3. Professional 
stakeholders, 
usual suspects 
(not ministry)
4. Professional 
stakeholders, 
not part of the 
usual suspects
5. Elected rep-
resentatives
6. Lay stake-
holders
7. Random 
selection
8. Open tar-
geted recruit-
ment
9. Open self 
selection
10. Diffuse 
public sphere
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Explanation
- Looking from the unwritten rule: Who do you involve in the policy 

development and who do you leave out? Why (explanation)?
 
…………………………………………………………………………………
…………………………………………………………………………………
…………………………………………………………………………………
…………………………………………………………………………………
…………………………………………………………………………………
…………………………………………………………………………………
…………………………………………………………………………………
…………………………………………………………………………………
…………………………………………………………………………………
…………………………………………………………………………………
…………………………………………………………………………………
…………….. 

- Looking from the unwritten rule: What is the level of participation that 
you choose? Why (explanation)? 
…………………………………………………………………………………
…………………………………………………………………………………
…………………………………………………………………………………
…………………………………………………………………………………
…………………………………………………………………………………
…………………………………………………………………………………
…………………………………………………………………………………
…………………………………………………………………………………
…………………………………………………………………………………
…………………………………………………………………………………
…………………………………………………………………………………
………………

Which written rule(s) of the formal system underly/underlies the presence 
of this unwritten rule?
………………………………………………………………………………………
………………………………………………………………………………………
………………………………………………………………………………………
………………………………………………………………………………………
………………………………………………………………………………………
………………………………………………………………………………………
………………………………………………………………………………………
………………………………………………………………………………………
………………………………………………………………………………………
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What is, in your opinion, a realistic sanction when you violate the unwritten 
rule? 
Check (multiple answers are possible). 

Table 2: Realistic sanction

a. No sanction
b. Advice from van colleague (‘can I give you a tip’).
c. Colleagues avoid working with you.
d. Corrective remark by manager.
e. Increasing number of corrections by managers of your policy 
memos.
f. No longer getting important dossiers or projects.
g. Removal policy dossier from civil servant.
h. End of career within organization (unable to make a promotion as 
a result of violating the unwritten rule).
i. Negative assessment (building file against you).
j. Censure
k. Suspension
l. Dismissal
m. Other, namely ………………………
n. Other, namely ……………………… 
o. Other, namely ……………………… 

What, in your opinion, is a realistic reward for following the unwritten rule?
Check (multiple answers possible).

Table 3: Realistic reward

No reward
Good assessment
Compliments from department head
Compliments from director
Compliments from the DG
Compliments from the Minister
Cooperation
Special reward
Other, namely ………………………
Other, namely ………………………
Other, namely ………………………
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Appendix 10: Follow-up research

Research generates new questions. In this case, the following thoughts oc-
curred to me. 

1. Openness and (knowledge) integrity

With regard to the policy development of Ministries, a relationship can be 
assumed between (knowledge) integrity and openness, as it also exists in the 
scientific community (Anderson, 2007). Riege & Lindsay (2006: 31) say about 
that: ‘governments also need to approach stakeholders in a heuristic manner 
with a view to learning rather than adopting quick fix solutions (Adams and 
Hess, 2001). While policy making is political, outcomes should not be pre-
determined, and feedback should be provided to stakeholders on how their 
contributions have been used.’
Professional, focused OMSPD applications in policy development can give 
a signal to the outside world that ‘no games are being played’ and thus 
promote collaboration between actors and synchronize (network) actions. 
Further research into the relationship between focused OMSPD applications, 
(knowledge) integrity and policy development in administrative organiza-
tions is recommended. 
Speaking about an open government, Meijer, Curtin & Hillebrandt (2012: 
25) ask us to consider the following: ’Some social scientists focus on issues 
of trust and legitimacy whereas others highlight efficiency and effective-
ness……… Open government is to be designed and optimized for variety in 
desirables…... Governments should continuously learn about the effects and 
side-effects of open government so as to optimize its design.’
With a focus on focused OMSPD applications/subjects, a concept like ‘open 
government’ is also made more concrete and tangible, which also makes it 
possible to talk in a more focused way about learning, ‘effects’ and ‘side-ef-
fects’. 
That can include the effects of closed networks on the knowledge production 
in policy development processes. 

2. ‘Two layers’ – OMSPD 

In various OMSPD trajectories, there is openness on two levels at the same 
time. One of the practical cases in the Open Master Class From the Outside 
In of the Academy ECS/SAE/TWM (nowadays called the Learning and De-
velopment Square) is the approach used in the SAE program Learning and 
Working. The program manager involved provided the coordination for 
the Ministries for EA, ECS and SAE, so that they all worked within the same 
framework, examining in the basis of equality what the three Ministries had in 
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common, what the underlying common thread was in their separate depart-
mental goals. The results then served as a focus for the account managers of 
the three Ministries. 
These account managers, who worked at a regional level, brought together 
Education, Government and Entrepreneurs and helped them formulate and 
realize their own regional goals within the framework of learning, together 
and successfully. 
To generate many regional visions (as opposed to one single vision), a good 
interdepartmental coordination turned out to be necessary. It was a hard 
condition. 
Professor Roel Bekker pointed me to a similar example involving the devel-
opment of Schiphol Airport, referring to an important distinction with some 
policy trajectories between developing a national framework that also makes 
it possible to develop regional/situational visions through co-creation.
As the number of ‘wicked problems’ increases, these OMSPD ‘two-lay-
ered’ approaches become more important for Ministries working together 
and would appear to be a theme for further research: what are successful 
‘two-layered’ approaches and how have they been carried out?
Perhaps lessons can also be learned from the European Union, which, on the 
one hand formulates frameworks at a European level and, on the other hand, 
gives countries the opportunity to implement these frameworks at a national 
level. 

3. ‘Hijacking’ OMSPD for one’s own purposes

If OMSPD approaches are increasingly being applied, are there parties who 
find ways of using OMSPD for their own ends? What are those possible ways 
and how can an OMSPD trajectory be organized in such a way as to place the 
knowledge democracy center stage, and not a one-side lobby/manipulation 
by various parties? These questions also require further research. 

4. Deliberately exaggerate the complexity of issues or abusing the com-
plexity

Smidt & Vohen (2013: 51) include a remark by Assange in their book that 
also deserves attention.
As things become more open, they also become more complex, because 
people try to hide their bad behavior behind complex structures.’
The examples Assange presents are government bureaucracies and the off-
shore financial sector. Assange continues: 
‘Officially, these systems are open but, in practice, they are impenetrable…. At 
this level, where complexity is legal but is still used to hide things, obfuscation 
is a trickier problem than open censorship.’
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 Van Hoesel is quoted in Appendix 2 with a comment about the criterion of 
simplicity in policy development: ‘This criterion may not be obvious, but it is 
an important condition to be able to meet the other criteria, because complex 
policy leads to high implementation costs, it is less accessible, abuse is easier, 
it is more difficult to enforce, it will clash with other policies more quickly and 
it is harder to implement, which means that the effect is reduced’ (Van Hoesel, 
2008: 59). 
Looking at the discussion about integrity and the development of the discus-
sion regarding integrity, research into abuse of complexity by civil servants or 
other influential people is also desirable. 
This could vary from complexity as a deliberately applied diffuseness to cov-
er oneself or avoid responsibility, to a creating a deliberate ‘fog’ for focused 
abuse. 

5. Outside the political-administrative framework

It is likely that, especially among large companies (multinational companies 
and non-governmental organizations) similar processes play a role (with the 
CEO or the division manager taking on the role of the Minister). This means 
that similar unwritten rules and coping strategies also play an important role 
in the business community. A study comparable to this one, among multina-
tional companies would be interesting for two reasons. On the one hand, to 
validate the research methods we used in this study. This would show that the 
research methods we used transcend organizations, which is good for the 
reliability of the methods involved. 
On the other hand, it is interesting to see whether the results would be sim-
ilar, in terms of the relationship between multinational companies and the 
way they interact with their environment. With the latter, a hypothesis could 
be whether such large organizations will encounter similar problems in their 
strategy development as the ones we found with regard to policy develop-
ment among political-administrative organizations. 

6. Three career paths for civil servants

Three policy functions have been mentioned: the traditional civil servant, the 
policy entrepreneur and the OMSPD employee. It is to be recommended to 
examine to what extent there is room for these career paths within the na-
tional government. That would legitimize the application of OMSPD from a 
functional perspective.
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Appendix 11: Declaration of authenticity and quality

Declaration of authenticity and quality

Thesis: ‘Dealing with unwritten rules’

As emeritus professor of Applied Policy Studies and former promoter of 
abovementioned thesis, the undersigned was involved intensively in the exe-
cution of the promotional research of Max (E.J.) Herold. 
All the interview reports written by the PhD student were directly sent to me 
by the respondents, along with their declaration that the reports were a cor-
rect representation of what was discussed. This applies to both part I and part 
II of the research. 
In my view, the interview reports contain very usable qualitative data with re-
gard to the research question of the study. 
I was able to experience the thorough interview method that was used in 
part II of the research, and the various steps taken to make tacit knowledge 
explicit myself as a respondent with regard to some other subjects. In my 
opinion, this method yielded a high validity of the answers given by the re-
spondents. 
With the further analysis of the data obtained, I have closely followed the 
various steps of the PhD students: ordering the material, processes that ul-
timately led to the four main unwritten rules, establishing the relationship 
between unwritten rules and level of openness, description of the coping 
strategies. In my view, these steps were taken in a responsible fashion. 
I would like to add to this that this study has an excellent score on what I think 
is the core of empirical socio-scientific research, namely the quality of the 
data collection and the analysis, based on the many studies it have assessed 
as a methodologist. 

Prof. dr. P.H.M. van Hoesel            Date: July 16, 2015

Emeritus Professor Applied Policy Studies
Erasmus University Rotterdam


