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INTRODUCTION 

Achieving better results in areas of government service provision is important for New Zealand's social and economic well-being. During the last few years, the concept of government accountability has taken on a new meaning. Performance information is now expected to provide answers to questions about what government services actually achieve, rather than purely examining how much money is being spent and the number of recipients. Information should, therefore, be concerned with outcomes as much as with outputs. 

There is a growing trend in New Zealand towards defining clearer objectives for government programmes and measuring performance against those objectives. This is consistent with an international trend towards results-oriented service delivery. However, many government agencies are grappling with the question of what these measures should be and how they can best be developed. New Zealand's Occupational Safety and Health Service (OSH), which forms part of the Department of Labour, has recognised the need to measure change in health and safety management as an important component towards the achievement of safer workplaces and reduction of workplace deaths. 

OSH administers a series of programmes designed to promote compliance with the Health and Safety in Employment Act 1992 (HSE Act) and to assist workplaces to manage their own staff safety and health. In order to better identify the Government's return for its investment in workplace health and safety, OSH is developing methods for measuring its contribution to the outcome of making people safer and healthier at work. This paper describes the process used to develop these measures and sets out the expected benefits of establishing quality performance measures. 

BACKGROUND 

The aim of OSH is to prevent injuries, illness and accidents in the workplace. OSH assists employers, employees, and other people affected by work to actively manage safety and health in the workplace. The Service has 18 branches throughout New Zealand, and each branch contains a number of OSH warranted officers, Occupational Health Nurses and Accident Prevention Consultants who work with industry to achieve compliance with the HSE Act. 

OSH has developed a new strategic focus initiative, called "Together to Zero: the Elimination of Workplace Deaths". An integral part of this initiative is the progressive development and refinement of results-based performance measures. These will lay the foundation for the evaluation of OSH services. It is expected that this initiative will become the prime delivery priority for the Service over the next three to five years. The progressive refinement and extension of more results-based performance measures will therefore be an integral part of the development of this strategic focus. As they develop, performance measures will also represent a significant improvement in OSH accountability for raising workplace health and safety standards. Also, better programme results can be achieved if the benefits currently resulting from a programme can be effectively measured. This is because the information gained through the implementation of performance indicators will contribute greatly towards an understanding of where OSH will need to target its limited resources to effect the greatest change in the way clients manage health c and safety. In order for OSH to be able to identify in a valid and consistent manner where its programmes are most effective, it needs first to be able to measure which of its initiatives are most effective and which methods best determine such effectiveness. 

TRADITIONAL APPROACHES TO MEASURING PERFORMANCE 

Until recently, government accountability was largely a matter of accounting. A focus on inputs which concentrated on how money was spent, and on what, was the norm. Fiscal audit and budget reports, which answer these type of questions, have been used for years to demonstrate accountability and responsibility in government. However if Government has an interest in knowing how effective services are, and not just how much they cost, the right things have not necessarily been measured in the past. Although the potential benefits of performance reporting have been recognised for some time, both in New Zealand and elsewhere, previous performance information tended to focus on the processing, activity and output level. One of the main reasons for this is that process, inputs and outputs are easy to define and measure, while programme outcomes tend to be much more difficult to identify and measure. 

Shaw and Blewett (1995) state that, while traditional approaches such as measuring the number of workplace visits that take place may reveal how well a health and safety service such as OSH is managing its business, such information does not contribute to the development of improvement strategies. Traditional measures do not lead to improvement in health and safety programmes because they do not give enough information about the results achieved by programmes, and thus do not allow any assessment of programme effectiveness. 

In 1996, changes in OSH's strategic development gave rise to the question of whether the current outputs definition was the most effective basis for measuring OSH's service delivery. OSH has a contractual obligation to deliver measurable outputs in terms of the Public Finance Act 1989. 

These outputs are included in the annual performance contract between the Secretary of Labour and the Minister of Labour. Currently, it is difficult to measure OSH's progress on its mission statement "We make a difference" because the 1996/97 Purchase Agreement
 focused on the measurement of outputs - and OSH had no way of assessing whether or not these outputs actually contribute to safer and healthier workplaces. 

In general, focusing performance measurement on outputs limits the extent to which OSH can advance towards its strategic goals. For example, staff performance may be driven to meet internal business planning requirements, rather than "making a difference". Also, output-focused performance measurement lacks quality indicators, which severely limits OSH's ability to establish whether time and effort is being spent effectively. 

For example, one performance indicator in the 1996/97 Purchase Agreement was that: 

OSH will visit 19,000 - 21,000 workplaces as part of their inspection programme in order to monitor workplace compliance with the HSE Act, 65-75% of which will operate within industries in the national priority areas. 

Therefore, only the first visit by an OSH officer to anyone workplace contributed to the number of workplace visits an officer was required to complete each financial year. Therefore no incentive existed for the officer to return to a particular workplace to assess whether ongoing compliance was occurring, because the return visit was not counted as part of the officer's workload for the year. 

This example helps illustrate that traditional output measures may not contribute to improvements in health and safety in the workplace because they do not provide enough information to contribute towards improved service delivery. Output measures also provide the wrong sort of incentives for staff. For example, measures such as visiting a certain number of workplaces mean that the actual number of visits achieved becomes the focus, rather than improved workplace health and safety performance in those workplaces. 

As Winston (1993) points out, many published performance indicators are based on workload. Workload indicators are about levels of inputs or activities, not performance. Therefore a new criterion for the performance measures developed by OSH is that they need to measure changes in the way clients manage health and safety, rather than merely provide targets for output measures. Being able to monitor change in this way will provide OSH and key stakeholders with information on change in health and safety management in work places, and reasons why change has, or has not, occurred. 

THE DEVELOPMENT OF PERFORMANCE INDICATORS
FOR THE 1997/98 PURCHASE AGREEMENT

The results-based performance measures project aimed to identify relevant quality measures for OSH's current programmes in order to provide a full and accurate picture of the level of success of their service delivery. The project's focus was narrow in the sense that, while its findings influenced performance measurement in the 1997/98 Purchase Agreement, they did not affect the structure of the Purchase Agreement.

Performance indicators were the tools developed during the project to measure the extent to which OSH is meeting its objectives. Efficient performance indicators relate outcomes and outputs to inputs and, for OSH, measure the extent to which resources are being used to best advantage in improving public health and safety outcomes. It was felt by the project leaders that a good performance information system would be able to describe the degree of access that clients have to OSH services, the range and extent of outcomes that are produced, and the extent to which these vary across the total client group. Performance measurement should also be based on a clearer understanding of roles and responsibilities in service delivery. OSH therefore sought to incorporate measures which attempted to answer the following questions: 

· What results are OSH clients getting from products and services? 

· How do OSH's products and services benefit clients? and 

· How efficiently and effectively are OSH funds used? 

While steps towards quality measurement have been taken in the past, they were largely piecemeal, and an overall strategy was required to tie these initiatives together. This strategy involved developing indicators for current OSH programmes that existed within the 1996/97 Purchase Agreement. In order to develop results-based performance indicators for OSH, it was important to understand how the various functions of OSH are interrelated. For example, it is useful to know how OSH's regulatory role affects its ability to provide effective education or information. 

As the objectives and scope of OSH's programmes had not been clearly defined, two techniques useful for clarifying programme strategies and procedures were used: soft systems methodology (SSM) (Checkland 1989) and programme logic (Funnell 1995). These techniques are not often used together but in this case it proved feasible to combine the two. SSM was used to gain a wide perspective on OSH activities and simulate creative thinking, while programme logic was used to identify critical OSH functions, define their role within OSH's programmes and describe them in enough detail to enable a strategy for planning and performance evaluation. 

A four-day focus group, attended by OSH managers and officers, and representatives from New Zealand Federated Farmers and the New Zealand Council for Trade Unions (CTU), was conducted in July 1996. Here, SSM was used to gain perspective on OSH functions, problems and opportunities. The initial round of workshops were followed up by intensive interviews with managers and staff to fill in the details of how OSH interventions work, and which activities are crucial for success. This was achieved by using programme logic to clarify each step in OSH's inspections and investigations programme. The result was summarised in a hierarchy, or chart, in which the links forming a programme activity, including the expected health and safety outcomes, were clearly described. As a structured approach, programme logic was a powerful tool which enabled clarification of each of OSH's main programmes by: 

· examining each step of the hierarchy; 

· examining how OSH would like each step to work conceptually; 

· stating how each step currently works; and what factors affect the step. 

So that the proper results-based performance indicators could be developed, it was important to make sure that the logic charts were correct. This involved extensive consultation with OSH staff and representatives of key central clients, and formed the most comprehensive part of the project. 

Programme logic was also used to sequence the short-term and long-term objectives of OSH. The logic charts reflected a consensus within OSH on the most important stages and objectives of the investigations and information programmes. From this analysis emerged programme outcomes, with relevant performance indicators attributed to each one as the factors which influence the effectiveness of OSH programmes were identified. The clearer understanding of OSH programmes achieved through the programme logic process has meant that OSH has been able to develop indicators which will gauge crucial outcomes of its work. 

MEASURING CONTINUED WORKPLACE COMPLIANCE 

OSH is currently implementing the results-based performance indicators identified during the process described above. One of these is continued workplace compliance with the HSE Act. The tool developed to monitor the level of workplace compliance is called the Client Rating. It consists of a five-point scale which identifies and describes a workplace's ability to manage its own health and safety, ranging from excellent compliance with the HSE Act (ideal) through to a high level of non -compliance (dangerous). 

When OSH officers undertake a proactive visit to a workplace (what is termed a compliance visit), they will now assign a client rating which reflects the workplace's level of health and safety. In order to promote consistency throughout OSH's branches, the contractor/employer who is responsible for the work site is rated on the worst example of health and safety found by the OSH officer. (Those with poor ratings will, as a matter of course, receive follow-up visits to ensure that problems are fixed.) In order to identify and measure the overall extent of continued compliance in the high-hazard industries of forestry, farming and construction (which make up 70% of OSH-visited work sites), a sample of 500 of these work sites will be visited again
, and the Client Rating will be used to assess contractor/employer effectiveness in achieving ongoing compliance with the HSE Act.

Results-based performance measures such as the Client Rating need to be in place for a minimum of three to five years in order for meaningful comparisons to be made with data gathered each year. OSH's systems, such as Prevention and Compliance (OSH's principal business-monitoring system), will need to be re-oriented to better capture results-based data. This is a longer-run strategy than previously employed by OSH, which recognises that it will take time to make a significant reduction in targeted serious and fatal workplace injuries. 

It is also expected that, in the future, correlation may be able to be made between compliance figures found and recorded through the Client Rating process, and other captured data such as ACC accident rates for industries. 

THE IMPLEMENTATION AND REFINEMENT PROCESS 

The development of performance indicators is an iterative process. It is based on the assumption that the measures will allow adjustment to be made to OSH programmes on the basis of the results-based information produced. The validity of this assumption, and the optimal mix of measures, will need to be assessed at each stage in the implementation process. Because of this, the results-based performance indicators included in the OSH 1997/98 Purchase Agreement will need to be reviewed and amended annually, as necessary, as future experience dictates. 

OSH recognises that performance indicators will only be as good as the information that is used to compile them. Therefore the quality, consistency, comparability and completeness of data used to measure performance may need to be improved over time. This is particularly the case where (as with the information gained from the Client Rating) data have not been drawn from established national data sources. Constant refinement will help ensure that the data are robust and collected in a consistent manner.

CONCLUSION

The purpose of the results-based performance measurement project has been to identify useful indicators for quality performance measurement of the achievement of specific objectives. In the longer term, progress towards strategic goals will also be able to be gauged. The Minister of Labour has agreed to a revised Purchase Agreement for the Department, putting the focus on improving health and safety outcomes rather than meeting arbitrary output targets. The process of identifying performance indicators has also helped reorient managerial and staff mind-sets towards outcomes and away from inputs. 

A shift away from outputs towards quality performance measures will also enable OSH to better integrate quality measures with more robust performance indicators, and will provide well-researched links between indicators and outcomes to ensure OSH can measure and report on the difference it makes. 

The process of moving to outcome-based management is not complete. Further steps will involve testing and refining the performance indicators, better coordinating workplace safety activities with ACC and other government bodies, and securing acceptance of OSH's new approach within government and in the business community. While performance indicators such as the Client Rating will continue to be evaluated and refined, they are gaining wide acceptance in OSH as moving the organisation in the right direction. 

REFERENCES 

Checkland, Peter (1989) "Soft Systems Methodology" Rational Analysis for a Problematic World, Wiley & Sons. 

DGR Consulting (1996) Performance Indicators for Government: Workbook, DGR Consulting Pty Ltd, Sydney. 

Funnell, Sue (1995) "Workshop on Program Logic presented for Department of Labour" Performance Improvement Pty Ltd, 29-30 November, Wellington. 

Patton, Michael Q. (1996) Utilization-Focused Evaluation (3rd ed.), Sage, Thousand Oaks. 

Shaw, A. and V. Blewett (1995) "Measuring Performance in OSH: Using Positive Performance Indicators" Occup Health Safety Aust NZ, 11 (4): 353-358. 

Winston, Jerome (1993) "A: Performance Indicators: Do they perform?" Evaluation News and Comment 2 (3): 22-29, December. 

� A Purchase Agreement is an annual agreement between a government service and the Minister responsible for the service. The agreement lists what the Minister expects to purchase from the Service for the following financial year.


� Several months after the initial visit, and any follow-up visits, have occurred.





