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What is the Governance Indicators project? 
The Governance Indicators for Pro-Poor and Gender-
Sensitive Policy Reform project is a project funded by 
UNDP from the Democratic Governance Thematic 
Trust Fund (DGTTF) and managed by the Democratic 
Governance Group of UNDP’s Bureau for Development 
Policy (BDP) through the Oslo Governance Centre. The 
project began in 2004 and arose from a mapping of 
existing governance indicators undertaken at the Oslo 
Governance Centre. The mapping showed that there 
are more than 50 publicly available cross-country gov-
ernance indicator sources, but that very few of these 
indicator sources are based on disaggregated data that 
reflect the situation of marginalized groups especially 
women and the poor. As such they are of limited value 
for national policy makers wanting to undertake reforms 
that can improve the quality of governance, especially 
from the perspective of disadvantaged groups. Thus 
the project seeks to fill a significant gap by focusing on 
assisting developing countries develop and produce 
indicators for designing and implementing national poli-
cies. The project aims to achieve this through a piloting 
programme involving up to six countries over the next 
two years. 

A key output from the project thus far is the publication 
of Governance Indicators: A Users’ Guide. The guide pro-
vides direction on how to use and where to find sources of 
governance indicators. The guide was compiled through 
a joint collaboration between the European Commission 
and the UNDP Oslo Governance Centre.

What are the key milestones and timelines for the 
project? 
The project envisages four main outputs for 2005: 

1. 	 An international workshop with the Indian Council 
on Social Science Research (ICSSR). The main 
purposes of the workshop were (i) to develop a 
common framework for identifying national gov-
ernance indicators in six countries to be included 
in the pilot programme (ii) to review and appraise 
existing methods and tools for measuring gover-
nance at national and sub-national levels, and (iii) 
to identify and discuss best practices and lessons to 
be learned from national efforts to use governance 
indicators for policy-making. The workshop report 
will serve as a key input for the development of the 
indicator framework paper. 

	 Timing: The workshop was held in April 2005. 

2. 	 A technical/framework paper that elaborates a set 
of ‘core indicators’ (both national and sub-national 
levels) that draws from the workshop paper and 
pilot experiences as key inputs. 

	 Timing: The framework paper will be developed by 
September 2005

3. 	 A pilot programme including the identification of 
three pilot countries that will apply and refine the 
methodological framework

	 Timing: 2004-2006 (3 pilot countries initiated by 
end 2005)

4. 	 A practical guidance note to guide UNDP COs inter-
ested in taking part in piloting. The Guide will be 
a key document for extension/roll-out of the pilot 
programme to additional countries in 2006.

	 Timing: October 2005

What is the piloting programme?
The piloting programme is ‘action-research’ based and is 
an integral part of the project. The piloting programme 
has two main objectives (i) to support nationally led 
processes for governance reform and (ii) to support 
in-country dialogue processes to improve governance. 
The aim of the piloting programme is to establish a 
framework, based on principles of inclusiveness and 
participation, for bringing together national policy mak-
ers and national statistics agencies as well as other key 
stakeholders, including from civil society, to develop 
democratic governance indicators. 

The development of these nationally owned governance 
indicators is expected to have two major components: 

(1) 	The development of ‘core’ governance indicators 

(2) 	The development of ‘satellite’ governance indicators

These two components should be developed concurrent-
ly rather than sequentially. ‘Core’ democratic governance 
indicators would reflect universal aspects of governance 
that are relevant in all countries at both national and 
local levels. For the present time, the project proposes 
that these be based around UNDP’s seven democratic 
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governance service lines (policy support for democrat-
ic governance; parliamentary development; electoral 
systems and processes; justice and human rights; E-gov-
ernance and access to information; decentralization, local 
governance and urban/rural development; and public 
administration reform and anti-corruption. Stakeholders 
in each pilot country would identify the core indicators 
under each of the governance areas. 

‘Satellite indicators’ are indicators and data specific to 
the pilot country context. The stakeholders will identify 
democratic governance issues that are particular to the 
country and discuss specific measurements for these 
issues. The satellite measurements are indicators that 
cannot be captured by global (inter-country) sources.

NB: The piloting programme recognizes that the process 
of developing governance indicators is as important as 
the indicators themselves. The process for developing 
democratic governance indicators should itself be demo-
cratic, by being inclusive, and open to all those who have 
an interest in the area, by providing an opportunity for 
debate and negotiation, and thus securing legitimacy for 
decisions that are outcomes of a democratic process. 

Without being prescriptive, it is expected that each pilot 
country will follow a basic process that includes the fol-
lowing phases and steps: 

The pre-planning and preparation phase
•	 OGC mission to pilot country to undertake consulta-

tions with key stakeholders

•	 Desk-study democracy assessment using available 
governance data 

•	 Establishment of a Steering Committee comprised of 
key stakeholders 

•	 Identification of a national institution for hosting 
indicator initiative

Multi-stakeholder dialogues around the 
identification of priority governance issues and 
indicators related to them
•	 Identification of the important democracy and dem-

ocratic governance issues

•	 Dialogue between data collectors and data users

•	 Timeframe for collection, generation and dissemina-
tion of indicators 

•	 Action plan and recommendations from Steering 
Committee on indicator usage and capacity devel-
opment needs

It is expected that the piloting process will: 

•	 Assist in assessing the state of democracy in the 
country 

•	 Assist in identifying the strengths and weaknesses of 
current democratic practice in a systematic manner 

•	 Provide a framework for national consensus building 
with the engagement of all stakeholders 

•	 Contribute to democracy consolidation by initiat-
ing, designing, and coordinating a multi-stakeholder 
process 

•	 Assist in the identification of capacity development 
needs, especially in relation to data collection 

•	 Raise public consciousness about democracy 
challenges and opportunities and give a focus to 
popular concerns about the politics of democracy. 

How can a CO be involved in the programme? 
UNDP Country Offices, especially those already part of 
the pilot programme (UNDP Mongolia) and those that 
have indicated an interest (UNDP Philippines, UNDP 
Cape Verde, UNDP Ethiopia, UNDP Yemen, UNDP Ukraine, 
UNDP Cambodia) are important collaborative partners in 
this project. 

The project welcomes partnership and collaboration 
with all UNDP Country Offices wanting to have an input 
into the project, whether that be as a pilot country or 
otherwise. In order to be able to provide the necessary 
assistance and technical support to UNDP pilot countries, 
the number of pilot countries for 2005 / 2006 is limited 
to six. 

The criteria for selection include: 

(i)	 willingness of the UNDP Country Office to partici-
pate in the pilot programme

(ii)	willingness of the pilot country government to 
undertake governance reforms and to use indica-
tors as a basis for these reforms 

(iii)	regional representation (at least one country 
from each UNDP programming region) 

(iv) 	 country size: the pilot programme should 
include a mix of large and small countries 

(v) 	capacity of national statistics institutions and 
systems (the pilot programme should include 
countries with high and low capacity
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What kind of support/assistance will a CO receive as 
a partner in the piloting programme? 
The national Steering Committee and national stake-
holders must be the main drivers in the democratic 
indicators process. In this context, the role of the UNDP 
CO should be to help facilitate the process and provide 
advice as required. The Oslo Governance Centre can 
provide advice to the Steering Committee (via the CO) 
on how to develop the governance indicators in terms of 
identifying methodological issues and providing indica-
tor examples (including the core indicators that will be 
tested in all pilot countries). Once the pilot testing has 
been initiated in multiple countries, the Oslo Governance 
Centre will be able to share process and implementation 
experiences with new pilot countries. A practical guid-
ance note will be developed for COs that will include 
specific advice on how to facilitate the piloting process. It 
is expected that this will be completed by October 2005. 

How does the project further UNDP’s efforts to 
develop national capacities? 
As with all UNDP’s projects and programmes, developing 
national capacities is a central objective. The Governance 
Indicators project is an entry point in particular for 
developing the capacities of national data collection 
agencies and strengthening statistical systems (both 
official and non-governmental). The process of identify-
ing and developing governance indicators requires an 
assessment of existing data collection capacities which 
will provide a basis for targeted capacity development 
focused programming. 

How is this project different from the indicators 
needed for UNDP to measure the results and impact 
of UNDP’s work in programme countries? 
The Governance Indicators project seeks to develop 
country level indicators that national policy makers in 
respective countries can use, while at the same time 
contributing to developing the capacities of national 
agencies. The project does not seek to develop indicators 
for the purpose of reporting on UNDP’s results, although 
it is expected that the project, especially through the 
piloting process and the development of knowledge 
tools deriving from the pilot experiences, will feed into 
the policy advice and development for each democratic 
governance service line. 

UNDP reports on results to its donors as part of the 
multi-year funding framework agreement with them. 
However, to date UNDP has not yet developed indica-
tors for each of the service lines that are pertinent to 
assessing the impact of UNDP’s interventions. Country 
level indicators for these service lines, that policy mak-
ers in respective countries could use, will not serve 
UNDP’s internal purpose of reporting better on its results. 
Indicators for UNDP reporting purposes can be devel-
oped, but impact indicators are difficult because changes 
that occur in a given country cannot be attributed with 
any robustness to UNDP interventions, especially when 
most programmes are multi-donor supported, and sig-
nificant changes are often the outcome of domestic 
resources and policies. 
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Interaction, Synergies and Complementarities 
with Other Relevant Initiatives

How does the project relate to other governance 
indicator initiatives (e.g. the World Bank, etc)?
There is an increasing demand to measure various 
aspects of democracy, human rights and governance. For 
UNDP and partner countries, governance indicators can 
be catalysts for policy reform, especially if configured to 
make governance more pro-poor and gender-sensitive. 
International sources of governance indicators usually 
provide cross-country data (such as the World Bank 
Institute’s ‘Governance Matters’ project), which can 
serve the purpose of providing individual countries with 
a set of governance indicators they can use to bench-
mark themselves against other countries and over time. 
However, there are limitations to what can be achieved 
with this kind of cross-country, highly aggregated data 
which cannot substitute for in-depth, country-specific 
governance diagnostics as a basis for policy advice to 
improve governance in a particular country. Thus, there is 
a need to work with developing countries to produce and 
use non-ranking governance indicators, which can help 
identify where policy changes are needed. Governance 
indicators, developed in cooperation with national stake-
holders, can also complement the MDG indicators and 
related efforts to “promote democracy and strengthen 
the rule of law” as stated in the Millennium Declaration. 

OECD-DAC GOVNET is preparing a study which will look 
at a matrix of options concerning governance indicators 
and their possible uses by donors, together with what to 
do when there are gaps. This work will use the Governance 
Indicators: A Users’ Guide as a key input and guide. 

The PARIS21 secretariat is hosting the METAGORA 
project which is a pilot project focusing on methods, 
tools and frameworks for measuring democracy, human 
rights and governance aimed at enhancing proper assess-
ment methods. The project is funded by the European 
Commission, France, Sweden and Switzerland. 

What is the relationship between the Human 
Development Reports (HDR) and the Governance 
Indicators project?
The Human Development Reports (HDR) produced by 
the Human Development Report Office (HDRO) aim 
to stimulate policy debates and discussions on critical 
issues of human development by providing data and 
statistical analysis in various areas of human develop-
ment. The HDR usually presents two types of statistics: 
the human development indicator tables, which–led 
by the human development index (HDI)–provide a 

global assessment of country achievements in different 
areas of human development, and thematic statistical 
analysis in the chapters of the HDR. The 2000 global HDR 
‘Human Rights and Human Development’ deals spe-
cifically with democracy and measurement issues and 
acknowledges the need for better global and national 
governance indicator sources. 

The National Human Development Reports (NHDR) aim 
to place human development at the forefront of the 
national political agenda by being a tool for policy analy-
sis reflecting people’s priorities, strengthening national 
capacities, engaging national partners, identifying ineq-
uities and measuring progress. The NHDRs provide an 
excellent opportunity to create governance indicators for 
pro-poor and gender sensitive policy reform. The reports 
and their preparation and follow-up process focus pri-
marily on national policy formulation and consensus 
building among stakeholders. The NHDRs’ experiences 
with providing independent and objective analysis, sta-
tistics and other relevant data are tremendous assets for 
producing national governance indicators. An internal 
review of the use of governance indicators in 25 recent 
NHDRs was undertaken by the Oslo Governance Centre 
in October 2004. The review found that the NHDR frame-
work has tremendous potential to produce governance 
indicators that are poverty and gender focused, policy-
action oriented, nationally owned and participatory, and 
methodologically sound. 

What is the relationship between UNDP’s gender 
mainstreaming initiatives and the Governance 
Indicators project? 
The initiative to embark upon developing governance 
indicators that are both pro-poor and gender sensitive 
for policy reform has the potential to enrich the indi-
ces and measurements that presently exist, specifically 
the Gender Empowerment Measure (GEM) and the 
Gender-related Development Index (GDI) used by the 
HDR for measuring gender (in)equality. Since their intro-
duction, the GDI and the GEM have been used widely 
as advocacy and monitoring tools for gender-related 
human development analysis and policy discussions by 
UNDP and a global network of development partners. 
Existing conceptual, methodological and data con-
straints, however, limit their full potential, and a lack of 
understanding of these limitations has sometimes led to 
their misuse, at times misguiding policy debates and dis-
cussions. After a ten year existence and recognizing the 
worth of the GDI and GEM, as they do not have too many 
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variables and can be computed with limited data, it is 
critical to revisit the two measures and identify needs for 
refinements or development of alternative measures to 
increase the relevance and adequacy of these measures 
as both advocacy and analytical tools for gender equality 
and human development. 

The UNDP Corporate Gender Strategy and Action 
Plan explicitly identifies the need to revisit the GDI and 
GEM and develop more relevant gender-based measur-
ing instruments. It is envisaged that the Governance 
Indicators project will work closely with the HDRO and the 
Gender team of the Bureau for Development Policy (BDP) 
to ensure complementarities and enrich the frameworks 
and methodologies for measuring democratic gover-
nance from a gender equality perspective. Conventional 
indicators related to poverty and macro economic poli-
cies assume they are gender and class neutral, but in 
fact perpetuate the gender and class bias. They often 
assume that the ‘integration’ of sex-disaggregated data 
and analysis is an end in itself. Instead, the ‘mainstream-
ing’ of gender indicators should be part of a process 
where conventional methods of measuring democratic 
governance are equally challenged and transformed.
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Technical Indicator Questions

What are governance indicators? 
Governance indicators are measures that point out 
something about the state of governance in a country. 
Governance indicators are usually narrowed down to 
measure more specific areas of governance such as elec-
toral systems, corruption, human rights, public service 
delivery, civil society, and gender equality. There exists 
a plethora of governance indicators, which are used 
by governments, development agencies, non-govern-
mental organizations, media, academic institutions and 
the private sector. The indicators are often intended to 
inform users on business investment, allocation of public 
funds, civil society advocacy or academic research. From 
a development perspective governance indicators can 
be used for monitoring and evaluation of governance 
programmes and projects. Governance indicators are 
also often used to establish benchmarks, objectives, tar-
gets, and goals in the development context. 

Governance indicators can be conceptualized at different 
levels depending on what is being measured. Although 
there is no universal agreement on the appropriate terms 
to be used for each level, common terms include: 

1. 	 Input/rights/commitment/de jure – At this level 
the indicators might typically cover commitments 
made by countries, including national constitutions 
and signature of treaties. 

2. 	 Process/responsibility/de facto – Indicators here 
would cover whether parties were taking action to 
fulfil their responsibilities and commitments. This 
could include the existence of functioning institu-
tions to ensure obligations are fulfilled.

3. 	 Output/outcome/enjoyment/performance/de facto 
– At this level one would expect data about the 
number of people enjoying their rights and figures 
about those who are not enjoying their rights. One 
example would be the number of people who 
are members of political parties. In addition, this 
might include indicators of the results of commit-
ments – for example the percentage of government 
spending subject to independent audit. 

When analysing data it is useful to refer back to a 
similar framework as you use the data. This can help 
identify more clearly what the indicator is telling you. 
For example, an indicator covering turnout in elections 
(an output/ performance) does not tell you about what 

processes were in place to enable people to vote (polling 
stations, voter registers etc.). Those would represent the 
process level. Similarly, such an indicator cannot neces-
sarily inform you about whether all of the population has 
the right to vote.

NB: The handbook Governance Indicators: A Users’ Guide 
provides comprehensive guidance for non-specialist users 
of governance indicators and includes definitions and eas-
ily understandable advice on how to interpret and use 
governance indicators. The Guide should be consulted for 
more detailed explanations of key indicator explanations 
and definitions. 

What are ‘core indicators’ and ‘satellite indicators’?
‘Core governance indicators’ reflect universal aspects 
of governance that are relevant in all countries at both 
national and local levels. For the present time, the proj-
ect proposes that these be based around UNDP’s seven 
democratic governance service lines (policy support for 
democratic governance; parliamentary development; 
electoral systems and processes; justice and human rights; 
E-governance and access to information; decentraliza-
tion, local governance and urban/rural development; 
and public administration reform and anti-corruption. 
Stakeholders in each pilot country would identify the 
core indicators under each of the governance areas. 

‘Satellite indicators’ are indicators and data specific to 
the pilot country context. The stakeholders will identify 
governance issues that are particular to the country and 
discuss specific measurements for these issues. The satel-
lite measurements are indicators that cannot be captured 
by global (inter-country) sources.

What are ‘aggregate indicators’ and are they the 
same as ‘composite indicators’? 
The terms composite and aggregate indicators are often 
used in conjunction with data which brings together 
information from more than one source. Strictly speaking, 
a ‘composite indicator’ is one which combines different 
things into a single measure. A well known example of 
this is the Human Development Index. An ‘aggregate 
indicator’ is one which combines different measures of 
a similar thing into a single measure. Aggregate indica-
tors have a number of important advantages over single 
datasets. If the same concept is measured by different 
data sources it is possible to increase the coverage and 
reliability by combining the two sources. A widely cited 
example of this is the Governance Matters Reports, 
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