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Executive summary 

The objects of this ex-ante evaluation are the draft Partnership Agreement between the European 

Commission and Estonia and the draft Operational Programme (OP) for Cohesion Policy Funding (ESF, 

ERDF, CF) as of 12 July 2013, as well as documents serving to explain and elucidate the above 

documents (measure sheets, financing plan, etc.). The purpose of the ex-ante evaluation was to 

improve the quality of the strategy documents through objective opinions and recommendations of 

the independent evaluator. The strategy documents were evaluated in three stages, and in each stage 

the level of maturity of the documents was higher than in the previous stage. 

The following table summarises assessments of the degree of completion of the draft Partnership 

Agreement and the draft Operational Programme based on the priority axes and the central 

evaluation criteria. By way of an exception, priority axes 1 and 2 and priority axes 3 and 4 are paired 

for the purposes of evaluation. In these pairs, one of the priority axes addresses the development of 

services, while the other seeks to solve infrastructure-related problems. The services and 

infrastructure are intended to meet the same development needs, and therefore the priority axes 

must complement each other and work together. 

The assessments are presented in the table based on the following legend of colours: 

green: the information set out in the Partnership Agreement and the Operational Programme is 

generally adequate; it may require small additions and improvements, but this does not affect the 

quality of the document; 

yellow: the content definitely needs to be developed and supplemented in some respects, but the 
changes necessary are not very great; 

red: the degree of completion of the document is critically low; thorough preparatory work and 

improvements are needed; the current status can hinder the functioning of the PA and OP in their 

entirety. 
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Priority axis 

Priority axes 1 and 2. Qualifications and 

skills meeting the needs of society and 

the labour market, and infrastructure 

supporting lifelong learning and 

obtaining skills required for 

employment 

      

Priority axes 3 and 4. Services ensuring 

equal opportunities for employment, 

and infrastructure supporting equal 

opportunities for employment 

      

Priority axis 5. Growth-capable 

entrepreneurship and internationally 

competitive RD&I 

      

Priority axis 6. Development of small 

and medium-sized enterprises and 

regional entrepreneurship 

      

Priority axis 7. Energy-efficiency       

Priority axis 8. Water protection       

Priority axis 9. Green infrastructure and 

improved preparedness for 

emergencies 

      

Priority axis 10. Sustainable urban 

development 

      

Priority axis 11. Sustainable transport       

Priority axis 12. Infrastructure for ICT 

services 

      

Priority axis 13. Administrative capacity       

Clarity and relevance of the intervention logic 

For most of the priority axes, the planned interventions are appropriate and fit for their purpose. The 

objectives are more focused and the expected results are better worded than in the previous period 

(e.g. energy-efficiency, transport, ICT, research and development). On the other hand, there are axes 

in which the intervention logic needs to be structured more clearly (see table 1). 

In the case of priority axes 1 and 2 and priority axes 3 and 4, the low assessment results from the 

vague relationship between problems and the proposed activities, and the inadequate internal 
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coherence of the objectives and activities. Although the lack of a coherent intervention logic does not 

prevent the implementation of the axes or the achievement of objectives, the subsequent effective 

implementation, monitoring and evaluation presume clear links to be established between the 

activities and objectives, on the one hand, and the specific problems and development needs, on the 

other hand. Discrepancies were observed between the sub-objectives of the priority axes dedicated 

to services and infrastructure and the priority axes addressing education and employment. 

The evaluators find that the distribution of sub-objectives and activities between priority axes 1 and 3 

is not logical (see sections 2.1.4 and 2.2.4). Priority axis 1 should cover proactive activities that 

support the competitiveness of the economy and help increase productivity. Such activities include, 

for example, the EURES activities (supporting the overall labour mobility) and the measures targeted 

at new immigrants which are currently discussed under priority axis 3. Priority axis 3, on the other 

hand, should cover the services that support the inclusion of the unemployed and inactive, thereby 

increasing the labour supply with the help of labour market services and social and health services. 

Such services include, for example, the measure ‘my first job’; labour market services for old-age 

pensioners who are up to 74 years old; and activities that increase the employability of low-skilled 

workers and labour market risk groups and enhance the regional labour supply, which are currently 

discussed under priority axis 1 (see section 2.1.4 for a more detailed suggestion concerning the 

distribution of activities). 

If the distribution of activities is changed, the sub-objectives and results of both priority axes will have 

to be redefined, as well. Not only is the current distribution incompatible with the internal logic, but it 

can also cause problems with implementation (for example, the Unemployment Insurance Fund has 

several programmes under different priority axes; the measure through which services would be 

provided to old-age pensioners with some loss of capacity for work or to young people with special 

needs is not clear, etc.) and in determining the indicators. The problems concerning the intervention 

logic of priority axes 1 to 4 are discussed in more detail in sections 2.1 and 2.2. 

In the case of the ‘growth-capable entrepreneurship and internationally competitive RD&I’ priority 

axis, the intervention logic is generally clear and appropriate, but the issue of smart specialisation 

needs to be clarified. This requires, on the one hand, cooperation between the different 

parties/ministries which, based on past experience, does not seem to be too realistic a prospect 

(failures to reach agreements and to share tasks and responsibilities). On the other hand, the 

objectives of RD&I institutions must be clearly defined and the division of work between the 

institutions must be thought through. For the sake of effective implementation, the above 

recommendation should be formulated as one of the guiding principles. The intervention logic of the 

priority axis is analysed in more detail in sections 2.3.1 and 2.3.4. 

As regards the intervention logic of the ‘development of small and medium-sized enterprises and 

regional entrepreneurship’ priority axis, the role of the development of regional competitiveness in 

supporting internationally competitive entrepreneurship (the general objective of the priority axis) 

raises the most questions. We recommend presenting a clearer impact chain between the 

development of local public services and the higher value-added employment in the discussion of the 

factors that require intervention (PA section 1.1) and in the description of the priority axis (OP section 

2.6.3.1). 

Consistency with EU and national strategy documents 

Consistency with EU and national strategy documents has been well considered in all areas. It should 

be noted, however, that as the sectoral development plans for education, entrepreneurship, R&D, 
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transport, and information society are coming to an end and new plans are being drafted, it is too 

soon to give a final assessment. Nevertheless, there is significant willingness and desire to ensure 

consistency, and thus the risk of lack of strategic consistency is very low. Consistency is discussed in 

more detail in chapter 2 of the report. 

The ‘administrative capacity’ priority axis was the only one whose consistency was assessed as merely 

satisfactory. The reason for this is the weakness of the national strategic framework, which inhibits 

the assessment of consistency. Estonia’s national objectives are vague in the sphere of public 

governance. Indirect consistency with a few existing goals was observed. However, long-term 

commitment is required to resolve the problem; implementation of the Partnership Agreement and 

Operational Programme is not directly hindered thereby. For more information, see section 2.121.2 of 

the report. 

Adherence to horizontal principles 

A number of objectives and activities designed to meet them will have the expected positive impact of 

promoting the horizontal principles, equal opportunities and sustainable development. This potential 

impact is mentioned also in the PA and OP, but the implementation of those principles is not 

purposefully managed (see in more detail in section 3.1). In particular, the deficient analysis of 

existing differences and the inadequate definition of the starting points of intervention cause concern. 

Apart from some exceptions (employment and education-related topics), the analysis of the factors 

that require intervention, as set out in the evaluated documents, fails to highlight differences in the 

situation of women and men. Even if there are no differences, such assessment, supported by 

evidence, should be included in section 1.1 of the PA. If differences are evident, however, they should 

be taken into account both in the discussion of priority axes in the OP as well as when designing the 

measures. 

As to the principle of sustainable development, the impact of adherence to that principle on 

sustainable development is also described in approximate terms (save in the case of the environment-

related priority axes 7 to 9 and as regards the development of ICT infrastructure). Here, too, it is 

recommended to clearly define the impact chains through which the activities proposed under 

priority axes will support sustainable development. 

Relevance of indicators, and the performance framework 

Progress has been made in the development of indicators in many areas (e.g. ‘sustainable urban 

development’). As a rule, the selected result indicators are relevant (see section 4.6) and reflect 

progress towards the objectives set. However, there are indicators which raise questions as to their 

relevance (e.g. the education sector, development of small and medium-sized enterprises and 

regional entrepreneurship, water protection, sustainable urban development, sustainable transport). 

For example, in the sphere of education the sub-objectives are essential and appropriate in terms of 

ensuring the country’s socioeconomic development, but the result indicators set are not helpful in 

measuring progress towards the sub-objectives. In addition, the relevance of some indicators is 

undermined by the fact that they cover only a part of a sub-objective or address it too indirectly (the 

‘water protection’ priority axis). In the case of some priority axes (administrative capacity), the result 

indicators are inherently output indicators that are too directly related to the activities to be funded 

and fail to express the desired shift or change at the sub-objective level. There are fewer problems 

with output indicators, and this is also understandable, as they are easier to formulate and there is 

more experience in measuring output indicators than result indicators. The output indicators of most 
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of the priority axes are specific and logically linked to sub-objectives, the activities to be funded and 

the result indicators. 

As regards the clarity and measurability of indicators, progress can be observed when compared to 

the earlier stages of the planning process. In some cases the wording has become more specific, but 

in some areas (education, employment, transport, ICT) the result indicators need to be clarified, as 

they are still vague. Some terms used (e.g. ‘successful development project’) are ambiguous and 

difficult to measure. Output indicators are mostly understandable and easier to measure. In some 

cases (energy-efficiency), regular collection of proper and sufficiently accurate basic data can prove a 

real challenge, especially in the absence of a tradition to this effect. 

Most of the result indicators have baseline and target levels, and the sources of data have generally 

been specified in the OP, although not for all indicators. Target levels are sufficiently ambitious, but 

still realistic. While for some indicators the target level set for 2022 is quite or even excessively 

ambitious (sustainable transport), in the case of other indicators the target level is rather modest 

(small and medium-sized enterprises). In some cases (the result indicator ‘the share of people without 

professional qualifications’) the target level set for 2020 is almost the same as the level in 2012, 

although a bigger change could clearly be expected to occur over eight years, given the continuation 

of the current trend. Result indicators should be ambitious enough to support a leap in the 

development of Estonia’s socioeconomic situation. 

The indicators selected for the performance framework of priority axes are generally relevant and 

provide an adequate overview of progress achieved in the implementation of activities. The 

milestones set are mostly relevant, as well. In some areas (education) the performance framework 

specifies the target levels of indicators for 2022, but lacks milestones for 2018. 

Monitoring and evaluation 

Problems with the quality of data in the Structural Funds Operational System (SFOS) have been noted 

in earlier years both during evaluations and in monitoring reports (see section 4.7.1). Some important 

changes that will improve the quality of data have been implemented or are under way, such as 

checks, additional modules and manuals. In addition, implementation of the e-Cohesion Policy (e-

SFOS in Estonia) will be very important during the new period, as it can reduce the administrative 

burden on applicants, beneficiaries and implementing bodies. In general, applicants and beneficiaries 

are ready to start using e-SFOS, but it makes them insecure. In particular, they have doubts as to 

whether the introduction of e-SFOS will serve its purpose of reducing the administrative burden on 

applicants and beneficiaries. 

For both monitoring and evaluation, the planned system as it stands meets the requirements and 

recommendations (see section 4.7.2) set out in the Commission’s amended proposal on common 

provisions on the Structural Funds (COM(2013) 246 final) and in the evaluation and monitoring 

guidelines of the Commission. The recommendations given during the mid-term evaluation of SF in 

2011 have generally been taken into account, as well. However, attention should be paid to the 

cooperation and division of work between the OP Monitoring Committee and subcommittees, as well 

as to the quality of monitoring reports. The latter recommendation concerns, in particular, 

meaningful information on progress towards objectives. The ex-ante evaluators recommend focusing 

much more on impact assessments during the new period. This practice is still quite weak in many 

areas. According to the Commission’s recommendations, more microdata-based counterfactual 

evaluations should be planned and carried out in Estonia. These evaluations would normally be 

carried out at the measure level and require the availability of said data, which should be taken into 
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account already when developing measures. In general, it is advisable to evaluate the impact of all the 

measures at least once in each programming period. Counterfactual evaluations could be carried out 

in the areas of education, employment, entrepreneurship, energy-efficiency, water protection, green 

infrastructure and urban development (see section 4.7.3). 

Implementation system and simplification 

All the major recommendations concerning the implementation system given as a result of the mid-

term evaluation in 2011 are implemented as planned (see section 4.8): the structure of the 

implementation system is simplified, the lead ministry level is eliminated, the number of 

implementing bodies is reduced, and some functions are centralised (incl. supervision and monitoring 

at the level of the Operational Programme). As a result for several functions, the number of tasks, 

which are concurrently performed by institutions of various levels (or by various departments) and 

whose components (activities to be performed in the SF implementation system) have been 

delegated downwards by several levels, will be reduced. Given that the implementation system was 

regarded as quite effective (see the mid-term review of the structural funds conducted in 2011), and 

further efficiency measures have been or are intended to be taken, the implementation system can be 

regarded to be strong. 

On the upside, we highlight a number of planned simplification measures, which have great potential 

to reduce the administrative burden on both the implementation system (in particular the 

implementing bodies), as well as on applicants and beneficiaries. The main ways to reduce the 

administrative burden for beneficiaries, set out in the Commission’s recommendations and guidance 

materials, have been taken into account in the Structural Assistance Act and in draft horizontal 

regulations. Then again, similar simplification options were available during the current period (2007-

2013) at the level of horizontal legislation, but little use was made of them. The quality and quantity 

of human resources were regarded as good. We recommend, however, to begin the planning of 

human resources in the SF implementation system as early as possible before the start of the 2014-

2020 period, because the need for employees in implementing bodies will be the greatest during the 

overlapping years of the two periods, i.e. from 2013 to 2015. 

Feasibility of the financing plan 

Apart from some exceptions (sustainable urban transport, sales revenue from new products, number 

of Doctoral degrees, study materials), it can be assumed that the funds planned are sufficient for 

achieving the desired results in most areas (see section 5.1), even if impeded by certain external 

factors in some sectors (see chapter 2). The financial allocation between priority axes is generally 

justified. Investments in the cooperation between the business sector and research institutions, in 

energy-efficiency and in the development of public services have been rightly increased. Less money 

will be placed in the water and transport sectors, but in either case, the funds can be regarded as 

sufficient. However, the share of the education sector in the total budget seems to be too small to 

meet the national objectives, especially considering the fact that the education-related priority axes 

are designed to help address deficiencies in the labour market and boost entrepreneurship. The 

financial allocation within the priority axes is mostly reasonable, more justification is needed only  in 

the field of education. 

The prospects of absorption capacity are generally good (see section 5.1). Some question marks have 

arisen about the activities that aim to enhance the internationalisation of research institutions and 

about the business sector, in particular as regards activities with a greater share of self-financing or 

narrower sectoral focus. The selected implementation modalities and funding schemes are 
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appropriate in most of the priority axes (see section 5.2). However, the OP provides for relatively 

more open calls for proposals than would be reasonable in some cases (water protection, the 

sustainable urban development programme). In addition to the importance of focus, it must be taken 

into account that open calls for proposals require more resources of implementing bodies, applicants 

and beneficiaries. Looking at the number of applicants and the nature of the objectives set for 

activities, it might be desirable to revise the appropriateness of the selected schemes in some areas 

(the priority axes for education, environment, water management and green infrastructure). 

Most of the ex-ante conditionalities have been met (see section 5.3) or are most likely to be met in 

time. However, there are areas where the ex-ante conditionalities have not been met, because the 

relevant strategies are still in the phase of preparation or renewal (education, research and 

development, green infrastructure, transport, ICT). Certain risks are also present in the sphere of 

administrative capacity, which lacks a time schedule, and in the water sector, where there is no 

assurance that water service costs can be covered from the proceeds of service provision or with the 

help of public subsidies. The risks of horizontal ex-ante conditionalities not being met are relatively 

small. 

Contribution to the ‘Europe 2020’ strategy 

The general objectives of the Partnership Agreement and the sub-objectives of priority axes generally 

contribute to the achievement of the objectives of Europe 2020 (see chapter 6). The priority axes 

contribute to all thematic objectives. While this could be considered a strength, it also holds a 

weakness. Namely, certain prioritised thematic objectives receive inadequate attention: as funds are 

distributed between objectives the impact to be achieved will be lower for all of the thematic 

objectives than the potential impact of a more specific focus of activities. 

In conclusion, the quality of the draft Partnership Agreement and draft Operational Programme is 

satisfactory, but both documents need improvement before final approval by the Government of the 

Republic and the European Commission as regards the aspects highlighted in the recommendations . 

Most of the additions and amendments require relatively straightforward and specific decisions and 

do not imply a huge amount of work, which suggests that they can be introduced to the documents in 

time. 
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Introduction 

According to the Regulation of the European Parliament and of the Council (2011/0276 (COD)) that 

governs the use of the EU’s budgetary funds during the funding period 2014-2020 (hereinafter also 

referred to as the ‘new period’), the distribution of money through the Funds providing support under 

the Common Strategic Framework (CSF) (the European Regional Development Fund (ERDF), the 

European Social Fund (ESF), the Cohesion Fund (CF), the European Agricultural Fund for Rural 

Development (EAFRD) and the European Maritime and Fisheries Fund) must undergo an ex-ante 

evaluation before the start of the new funding period. 

The purpose of the ex-ante evaluation underlying this report was to provide independent and 

objective opinions and recommendations with a view to improving the quality of strategy 

documents. The draft Partnership Agreement to be signed between the European Commission 

(hereinafter: Commission) and Estonia, and the draft Operational Programme for Cohesion Policy 

Funding (ESF, ERDF, CF) as at 12 July 2013 were evaluated. Additional documents serving to explain 

and elucidate the above documents (measure sheets and the financing plan) were used as further 

information. 

Theory-based evaluation was chosen as the central ideological framework for the evaluation, which 

focuses on the comparison of causal linkages developed on the basis of various sources (theoretical 

literature, policy documents, and expert opinions). 

The methodology of evaluation was chosen in consideration of the purpose of the evaluation, the 

specific nature of the process of drawing up the strategy documents and the resulting constraints: the 

limited time resources of both the evaluators and the planners (the average period available for 

formulating opinions in the various evaluation stages was one month, while there was often even less 

time for acting on the recommendations), and the changing environment (a number of the 

Commission’s guidance materials and documents were prepared or clarified during the evaluation 

process). 

The evaluation was carried out on an ongoing basis, with evaluators and participants in the planning 

process communicating closely throughout the planning process. This method made it possible to 

draw attention to potential problems at an early stage and to ensure a timely response and 

implementation of recommendations. 

The evaluation was conducted in three stages. The first evaluation stage (2-29 November 2012) 

focused on the relevance of the EU-funded objectives and solutions chosen. The second stage 

(18 May to 20 June 2013) focused on the evaluation of coherence and impact based on the initial 

versions of the Partnership Agreement and the Operational Programme. In the third stage (12 July to 

2 September 2013) the updated versions of the Partnership Agreement and the Operational 

Programme, the financing plan, international cooperation, and issues related to indicators were 

examined. In addition, the evaluations of previous stages were revised and supplemented. The 

evaluation methodology assumed detailed information on the proposed activities, which is why the 

evaluation experts could begin substantive work in the third stage on 5 August 2013, when the 

Ministry of Finance provided the initial versions of the measure sheets. While the output of the first 

two evaluation stages largely consisted of methodology worksheets completed on a field-by-field 

basis, the outcome of the third stage also comprises this final report. 
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Each thematic field (priority axis) addressed in the strategy documents was the responsibility of a 

specific working group, headed by an evaluation expert. Feasibility and efficiency were analysed by 

the implementation system working group. 

At the beginning of each evaluation stage the Ministry of Finance sent the versions of documents 

approved by the Government to the evaluators for evaluation. At the same time, the methodology 

working group prepared a methodological guideline and worksheets that served as the basis for the 

evaluation in thematic working groups. The methodological guideline and worksheets contained 

evaluation questions, the methodology (problem trees, objective trees, the logical framework matrix, 

etc.) and instructions for work with documents and data in the stage in question, as well as methods 

for addressing horizontal themes or themes that go beyond a single priority axis. The methodological 

guideline and worksheets were jointly discussed with the heads of working groups and amended, if 

necessary. Thanks to this harmonisation, the methodological guideline and worksheets ensured 

uniform treatment and the comparability of the evaluation results of working groups. 

At the end of each evaluation stage the evaluation experts held a joint discussion where opinions 

were aligned and the interaction of different fields was discussed. In addition, validation seminars 

were held where the main evaluation findings and recommendations were formulated. Thus the 

evaluators were able to directly explain the reasons for their opinions and recommendations and 

exchange ideas about possible solutions. 

Furthermore, extended discussion seminars were held on 22 and 26 February 2013 where the 

evaluators participated as observers and the results of which served as the direct basis of the 

evaluation process. 

The structure of this final report essentially follows the structure provided in the Commission’s 

guidance document on ex-ante evaluation. The first part of the report describes the methodological 

bases for the evaluation, interprets the evaluation questions and explains the ways of responding to 

these. 

The second chapter examines the relevance and the external and internal coherence of the objectives 

set, and provides an opinion on the coherence of the problems, objectives, results and planned 

activities, as well as on their consistency with the key strategic plans of the EU and Estonia. Impact on 

regional development and public services is studied separately. 

The third chapter of the report analyses the implementation of horizontal principles, focusing on two 

main aspects: equality between women and men, and sustainable development. The quality of 

involving partners is discussed in a separate sub-chapter. 

The fourth chapter focuses on the measurement of desired results and outputs and on the evaluation 

of the implementation system that supports the achievement of planned results. An opinion is given 

on the relevance of indicators and the appropriateness of target levels. The appropriateness of the 

implementation system and the administrative capacity to implement the proposed plans are 

analysed. 

The fifth chapter focuses on the evaluation of the adequacy of funding and of the appropriateness of 

funding schemes. 

The sixth chapter describes the contribution of proposed interventions to the objectives of the 

‘Europe 2020’ strategy. 
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1. Evaluation questions and methodology 

1.1. Purpose and starting points of the study 

1.1.1. The purpose of the ex-ante evaluation underlying this report was to provide independent and 

objective opinions and recommendations with a view to improving the quality of strategy 

documents. The draft Partnership Agreement to be signed between the European Commission 

(hereinafter: Commission) and Estonia, and the draft Operational Programme for Cohesion Policy 

Funding (ESF, ERDF, CF) as at 12 July 2013 were evaluated. Additional documents serving to explain 

and elucidate the above documents (measure sheets and the financing plan) were used as further 

information. 

1.1.2. The methodology of evaluation was chosen in consideration of the purpose of the evaluation, 

the specific nature of the process of drawing up the strategy documents and the resulting constraints: 

the limited time resources of both the evaluators and the planners (the average period available for 

formulating opinions in the various evaluation stages was one month, while there was often even less 

time for acting on the recommendations), and the changing environment (a number of the 

Commission’s guidance materials and documents were prepared or clarified during the evaluation 

process). 

1.1.3. Owing to the above constraints, theory-based evaluation (Weiss, 1998; Carvalho and White, 

2004) was chosen as the central ideological framework for the evaluation. The central idea of this 

method is to understand the expected impact of a programme or activity, and the sequence of the 

assumptions and causal factors leading to the impact. 

 

FIGURE 1. KEY ELEMENTS OF THEORY-BASED EVALUATION 

1.1.4. A theory-based evaluation focuses on the comparison of causation sequences developed on 

the basis of various sources (see Figure 1). This makes it easier to find possible deficiencies in the 
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proposed intervention logic1 and to understand the risks and assumptions of the operation of the 

intervention logic. A causality chain  is most frequently constructed on the basis of the existing theory 

(Coryn et al 2011) and research (academic studies, evaluation reports on previous periods, best policy 

practices, etc.). These are compared with the causality chains set out in the programming documents 

describing the proposed intervention logic (strategies, policy guidelines). As feasibility plays a 

significant role in the implementation of programmes, it is essential to engage relevant practical 

experience besides the theory and policy. This can be done through both large-scale surveys and 

expert opinions. Given the small size of Estonia, the latter option was chosen: through interviews, 

opinions were collected from the leading experts of relevant fields in Estonia and from officials 

performing a central role in the planning process (see Annex 2, ‘List of interviewees’). 

1.1.5. Thus, in the context of ex-ante evaluation it is possible to elicit the differences of planned 

objectives and solutions compared to theoretical opportunities, based on the stated conditions 

precedent (e.g. development needs and the context of development), and to analyse the causes of 

differences with the assistance of experts. While being mainly descriptive in nature, the program 

theory creates a good foundation for constructing hypotheses, which can be checked in a subsequent 

mid-term or ex-post evaluation, using scientific methods. In theory-based evaluation, the 

identification of side effects and of the points where the intervention logic might break (the 

conditions under which the causality chain leads to the desired outcome and what happens if one or 

some of these conditions are not met) is an important component. 

1.1.6. In addition to the foregoing, the program theory-based approach contributes to the 

implementation of the triangulation principle recognised in research, under which findings and 

recommendations are validated on the basis of various methods (analysis of documents, interviews, 

observations, analysis of trends, cost models, etc.) and data sources. 

1.2. Evaluation questions and answers 

1.2.1. In construing the evaluation questions we linked the questions raised by the commissioning 

authority and the requirements set in the Commission’s guidance document on the content of ex-

ante evaluation with traditional evaluation criteria (see e.g. Rossi et. al, 2003). 

1.2.2. The Commission’s guidance document on ex-ante evaluation first emphasises the need to 

evaluate the consistency of the different planning elements based on the following three criteria: 

 objectives of structural funds (SF) and the country's development needs (criterion of relevance); 

 objectives of SF and the objectives of other relevant strategies (criterion of external coherence); 

 objectives of SF for different levels (criterion of internal coherence). 

1.2.3. Secondly, the guidance document recommends evaluating the expected contribution of SF to 

the strategic objectives of the ‘Europe 2020’ strategy and other relevant EU and national strategic 

objectives. This implies a prediction of accomplishment of the potential results and an assessment of 

the extent to which the expected outputs of activities will contribute to the results. This is how the 

criterion of impact is defined in the new programming period (2014-2020) (DG Regional Policy, 2011). 

                                                             
1
 Intervention logic encompasses the causal links between the activities proposed, the outputs achieved and the results 

expected, i.e. the changes planned. Intervention logic allows one to assess how the activities planned will contribute to 

achieving the desired change. (European Commission, Guidance document on ex-ante evaluation, January 2013, 

page 7) 
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1.2.4. The third important element in the Commission’s guidance document is the link between 

action and financing plans and the expected outputs and results. On the one hand, this concerns the 

appropriateness of the activities and the adequacy of the funds necessary to achieve the objectives, 

which are evaluated under the criterion of feasibility in this report. On the other hand, the guidance 

document points to the need to evaluate the delivery mechanisms; this is covered by the criterion of 

efficiency. 

1.2.5. According to the Commission’s guidance document, strategies and operational programmes 

should be evaluated as cycles in which the different phases (planning, implementation, monitoring, 

evaluation, etc.) must be logically interrelated. Therefore, the evaluators first examined the first part 

of the cycle, i.e. planning, which the participants in the SF system passed concurrently with the 

evaluation. Thereafter the remaining parts of the cycle (implementation, monitoring and evaluation) 

were evaluated as they were being planned (i.e. the result of planning). 

1.2.6. During the ex-ante evaluation, the cycle concept was also used to systematise the evaluation 

criteria and questions (see Figure 2). The cycle begins with mapping the development needs, which is 

the first step in the planning phase. The next step is the formulation of the general objectives to 

which SF must contribute and which must be logically consistent with the development needs as well 

as with other relevant strategies. Based on the general objectives, sub-objectives were formulated, 

the achievement of which depends primarily on the use of SF. However, attention has to be paid to 

the fact that not all of Estonia's development objectives fit the context of SF. Therefore, evaluators 

had to distinguish the objectives and development needs, the meeting of which is consistent with the 

EU's overall development and will contribute to it. To achieve such objectives, sufficient funds must 

be allocated that help carry out the planned activities using the most suitable delivery mechanisms. 

The planning phase is followed by the implementation phase, in which the SF implementation system 

is the central element. Implementation of the planned activities will lead to outputs that help achieve 

results. Links between the results and the development needs are essential in the context of adjusting 

the strategy. Therefore, monitoring and evaluation systems must make it possible to adopt the 

necessary decisions in a timely manner. 
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FIGURE 2. POLICY CYCLE AND EVALUATION CRITERIA 

1.2.7. In summary, five criteria were used during the ex-ante evaluation, which are defined as 

combinations of the policy cycle elements described above: 

 relevance: development needs and objectives; 

 coherence: other strategies, general objectives and sub-objectives; 

 impact: outputs, results and development needs; 

 feasibility: sub-objectives and funds; 

 efficiency: funds, activities and implementation. 

1.2.8. The following is a description of the content of the evaluation criteria, the links with the 

evaluation questions, and the methodology of answering the questions. 

 

Relevance: how do the objectives match the needs and problems? 

 

1.2.9. With the criterion of relevance, the main emphasis is on the links between problems, 

opportunities, development needs and general objectives and sub-objectives. Evaluation activities 

related to this criterion were concentrated mainly in the first stage of the evaluation and focused on 

the general national objectives of the areas of development and the selection of the objectives and 

priorities of using EU funds (hereinafter: general objectives). The lower-level specific objectives (sub-

objectives) of using EU funds, the expected results, the activities planned to achieve them, and the 
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indicators to be used for measuring the results were evaluated primarily from the second stage under 

the criterion of coherence. 

1.2.10. Figure 3 shows links between the elements of the SF planning process. Elements essential for 

evaluation of relevance are on red background. 

 

 

 

 

 

 

 

 

 

 

FIGURE 3. LINKS BETWEEN THE ELEMENTS OF THE PLANNING PROCESS: RELEVANCE 

1.2.11. To ascertain relevance, the following evaluation questions were answered: 

 Are the priorities set out in the strategy documents (the general objectives of the 

Operational Programme) appropriate for meeting Estonia's development needs, and if so, 

to what extent? 

 Are the funding-related objectives (incl. indicators and the preliminary target levels) 

relevant and justified, considering the need to ensure Estonia’s socioeconomic 

development in the long and medium term, and if so, to what extent? 

 Have regional specificities of Estonia been taken into account in the Partnership Agreement 

and the Operational Programme in the best possible way? 

 Are the indicators used in the Partnership Agreement and the Operational Programme for 

Cohesion Policy relevant, and if so, to what extent? 

1.2.12. A description of the methodological tools used to answer the above evaluation questions 

under the criterion of relevance is provided below. 

1.2.13. The Commission’s guidance document on ex-ante evaluation emphasises the need to collate 

the existing knowledge (from both theoretical sources2 and practice-based evaluation) with an 

                                                             
2
 This is consistent with the theory-based evaluation methodology, which means using the existing studies and 

evaluations pointing to the different theoretical (or practical) opportunities of intervention in certain situations and 
explaining which of them work best, giving the best results. 
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analysis of problems and external trends conducted during the SF planning process (Estonian 

Development Fund, 2012). Thus, to analyse relevance, the findings and recommendations from 

theories and earlier practices were compared to the choices made during the SF planning process. The 

initial analysis was supplemented with qualitative information obtained when observing discussions 

on the planning of SF and with the results of interviews with experts and officials in charge of policy-

making in the field concerned. 

1.2.14. When answering the evaluation questions, the evaluators focused on the following aspects: 

 Are the identified problems genuine? The evaluators analysed the extent to which the 

described problems (incl. regional disparities) are based on evidence and whether the 

evidence is consistent with the most relevant study results and statistics in the field 

concerned. 

 Does the analysis omit any significant problems? The evaluators examined the extent to 

which the main sector-specific problems set out in the studies and evaluations carried out in 

recent years were discussed in the analysis of the current situation and in the description of 

external trends. 

 Are the described external trends (incl. opportunities) genuine? With this question, too, the 

evaluators compared the trends identified and described in the existing studies and 

evaluations with those ascertained during the SF planning process (in this case, the analysis of 

external trends). 

 Does the description omit any significant trends? The evaluators examined the extent to 

which the main sector-specific trends set out in the studies and evaluations were covered in 

the analysis of external trends. 

 Do the formulated development needs logically derive from the problems and external trends? 

Based on the described problems and trends, the evaluators analysed the extent to which the 

formulated development needs correspond to the problem areas of the field concerned. 

Among other things, the evaluators assessed, with the help of theoretical arguments, the 

extent to which external trends exacerbate or mitigate the problems. In addition, the 

evaluators examined whether the formulation of the development needs clearly reflects the 

main conclusions of the analysis of the current situation and external trends. 

 Do the general objectives logically derive from the development needs? In the analysis, the 

evaluators sought to answer the question of whether the strategic choices made and the 

resulting objectives are linked to at least one of the specific development needs. 

 Are all development needs addressed by the objectives? Compared to the foregoing, this is an 

adverse question. For the development needs for which no general objective had been 

formulated, the evaluators analysed, mainly through interviews, the reason for this. The 

reason may be that the development need in question cannot be addressed through 

intervention, it is entirely dependent on external factors, or it lacks a sufficient link with the 

‘Europe 2020’ strategy. Here, too, the earlier studies and evaluations helped to answer, 

based on theory or earlier practice, the question of whether a particular development need 

can be addressed. 

 Are the indicators relevant? In particular, the evaluators analysed whether the values of the 

indicators would change as a result of the intervention. A good indicator is normative, i.e. it 

has a generally accepted meaning and it can be interpreted unambiguously (for example, a 

change in a certain direction is good or bad). Other criteria for indicators are their validity 
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(whether they are reliable, i.e. whether they measure what they are supposed to measure in 

connection with an intervention) and reasonableness (the collection of data does not take up 

too many resources, and the data are available at the right time). All these aspects were 

considered in the evaluation process. 

 Are the target levels of indicators (and milestones) justified? In addition to relevance, this 

question also relates to the criterion of feasibility: is it possible to reach the target, 

considering the length of the period and the resources available? To this end, past trends of 

the indicators and the funding volume of the current financial period were analysed. The 

likely impact of the key external trends on the targets was considered, as well. 

 

 

Coherence: to what extent are the different stages of the intervention logic coherently linked? 

 

1.2.15. When evaluating coherence, it is essential to ascertain whether the planned intervention 

through which objectives are to be achieved is sufficiently diverse and allows for synergy, or whether 

problems are sought to be resolved through narrow approaches. The focus is no longer on the 

relevance of the general objectives, but on their links with other strategies and lower-level objectives 

for SF. Figure 4 shows the elements of the planning process whose coherence was evaluated. 

 

FIGURE 4. LINKS BETWEEN THE ELEMENTS OF THE PLANNING PROCESS: COHERENCE 

 

1.2.16. Coherence was examined on the basis of the following evaluation questions: 

 Are the general objectives of the strategy documents in line with the CSF terms, the 

‘Estonia 2020’ National Reform Programme, the State Budget Strategy, the Stability 

Programme, the Government's Action Programme, and the relevant national development 

plans, and if so, to what extent? 

 Does the Operational Programme (OP) contribute to the achievement of the objectives set 

in the Partnership Agreement, and if so, to what extent? 
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 Has due regard been given to the potential of international cooperation when setting the 

objectives for the Partnership Agreement and the Operational Programme for Cohesion 

Policy Funding and planning the related activities? 

 Has due regard been given to the horizontal principles of the EU in the Operational 

Programme? 

 

1.2.17. Coherence can be evaluated on the basis of both the external and internal dimension. For 

either criterion the main analysis tools were the Goldratt’s problem or objective tree, and the logical 

framework matrix. An advantage of these methods is the opportunity to arrange various problems, 

needs, results, objectives and indicators in a logical hierarchy. In particular, problem and objective 

trees facilitate the evaluation of horizontal coherence – the extent to which different objectives relate 

to and complement each other. A logical framework matrix facilitates the evaluation of vertical 

coherence – the extent to which intervention chains are logical and linked to objectives and 

challenges, and the extent of coherence between the indicators of different levels. In this way it is 

possible to identify and evaluate the logical links between, and the interdependence of, problems, 

objectives and solutions, i.e. the intervention logic. 

1.2.18. During the ex-ante evaluation, objective trees and logical framework matrices were used to 

create intervention logic schemes, which comprised the objectives, sub-objectives, indicators and 

activities stated in the analyses conducted and the strategy descriptions drafted during the SF 

planning process (see Annex 3, ‘Intervention logic by priority axis’). In addition, the evaluators 

analysed the conditions and risks that might affect the operation of a logical chain. Based on these, 

the evaluators assessed whether the proposed activities would logically lead to results and ultimately 

to the achievement of sub-objectives and objectives. The intervention logic schemes created enabled 

the evaluators to also analyse overlaps and synergy between priority axes. If activities complemented 

each other and helped achieve the same result and objective, synergy was considered to exist. If, 

however, activities were too similar, it was a sign of inefficiency and excessive overlap. The evaluators 

also analysed the extent to which the activities to be carried out under different sub-objectives were 

supposed to complement each other and the extent to which complementarity would be achieved 

through different activities. 

1.2.19. The evaluators sought to answer the question of whether due regard has been given to the 

EU’s horizontal principles in the OP. To evaluate respect for the principle of equality, the evaluators 

mainly analysed whether the OP provides for specific measures to prevent discrimination on grounds 

of sex, racial or ethnic origin, religion or belief, disability, age or sexual orientation. Among other 

things, the evaluators ascertained the extent to which the OP provides for positive action. Activities 

aiming at sustainable development were examined, as well. The evaluators assessed the extent to 

which the analysis of the current situation and the general CSF objectives (as systematised in the 

problem and objective trees) contain references to problems and objectives relating to equality and 

sustainable development. For both principles, the evaluators also appraised the process aspects, i.e. 

the participation of relevant institutions (e.g. the Gender Equality Commissioner) and the extent to 

which the principles of equality and sustainable development are proposed to be considered in the 

funding of projects. 

 

Impact: what is the likelihood of achieving results through the outputs of implementation of the 

Operational Programme? 
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1.2.20. To examine the criterion of impact, the evaluators had to analyse the potential and likely 

impact of the Partnership Agreement (PA) and the OP on achieving the objectives of different levels. 

This task is closely related to the criteria of relevance and coherence, but differs from them in its 

predictive nature. To evaluate impact, the evaluators had to look beyond the intervention logic and 

the links between objectives and take into account the external environment, i.e. factors other than 

the SF strategies which also affect the achievement of the objectives. Indicators had an important 

role: the impact of the new period is defined through the role of outputs in the delivery of results (DG 

Regional Policy, 2011). Therefore, this question had to be answered on the basis of output and result 

indicators, analysing how the outputs to be achieved, in conjunction with external factors, will lead to 

planned results. The evaluators also intended to assess the viability of base scenarios when examining 

impact, but as these were generally missing, it was not possible to address this issue. Due to the 

intense schedule of the evaluation and the lack of time-series of indicators, the evaluators were not 

able to model the base scenarios themselves, and were limited to setting out the trend lines of result 

indicators and pointing to apparent inconsistencies. 

Impact-related evaluation questions were the following: 

 Do the priorities of the strategy documents (the general objectives of the Operational 

Programme) contribute to the EU strategy for smart, sustainable and inclusive growth 

(‘Europe 2020’ strategy), and if so, to what extent? 

 What is the added value of implementation of the Partnership Agreement and the 

Operational Programme on the European level, incl. the value added to the ‘Europe 2020’ 

strategy? 

 Are the funding-related objectives (incl. indicators and the preliminary target levels) 

relevant and justified, considering the need to ensure Estonia’s socioeconomic 

development in the long and medium term, and if so, to what extent? 

 Does the Operational Programme contribute to the achievement of the objectives set in the 

Partnership Agreement, and if so, to what extent? 

 

1.2.21. Trend analysis was the main methodological tool used to evaluate impact and 

complementarity. In the course of the analysis, the current state of development of the result 

indicators was compared to the proposed target levels and the suitability of the target levels was 

evaluated. The trend analysis points to the value of the result indicators of a priority axis by the end of 

the new period on the assumption that all other conditions remain unchanged. Based on the trend, 

the evaluators assessed whether the target levels set were realistic or under- or overvalued. In 

addition, the trend of results indicators was compared to the development of the external factors that 

might affect the result, to demonstrate the extent to which such factors may influence the direction 

of the trend. The selection of the external factors was based on relevant studies and analyses, as 

complemented by information obtained from interviews with experts (senior officials and/or 

researchers). 

1.2.22. To assess the expected impact, the evaluators compared the amount of relevant investments 

planned for the new period with the amount of the same or similar investments of the current period, 

and evaluated the appropriateness of the planned funding volume for achieving the desired results. 

1.2.23. Finally, the selected solutions were evaluated (choices related to activities and priority axes, 

i.e. where exactly and how to invest). If, during the ex-ante evaluation, the working groups found the 

solutions chosen for the new period to be more efficient than those of the current period, the impact 
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was regarded as positive. If, on the other hand, the results planned were less ambitious, while the 

funding volume was the same, the impact was regarded as modest. 

1.2.24. The impact of SF on public services was estimated mainly qualitatively. All working groups 

first ascertained the public services that were the most important for the field in question. Based on 

existing studies, a general assessment was given of the quality, availability and cost-efficiency of these 

services. Next, the evaluators analysed which activities financed with SF could influence these 

properties of the public services, and the likelihood of a positive impact. To this end, theories 

appropriate for the field in question, policy recommendations and opinions of the interviewees were 

used. 

 

Feasibility: will the funds to be allocated make it possible to achieve the specific objectives planned? 

 

1.2.25. To evaluate feasibility, first of all the achievability of objectives with the planned funds had to 

be examined. To this end, the evaluators had to analyse the distribution of funds between operational 

programmes and priority axes, the implementation methods (delivery mechanisms) selected and the 

activities and time schedule for meeting ex-ante conditionalities. For delivery mechanisms, the likely 

absorption capacity is an important factor. 

1.2.26. To evaluate feasibility, answers were sought to the following evaluation questions: 

 Do the methods selected for the implementation of EU funds enable activities to be 

appropriately carried out in order to achieve the objectives of the Operational Programme 

for Cohesion Policy Funding? 

 Is the time schedule for meeting ex-ante conditionalities established with regard to the use 

of funds realistic? 

 Is the proposed financing plan regarding the use of EU funds realistic? 

 Is the financing plan regarding the use of EU funds, as submitted to the Government, 

relevant and justified for achieving the objectives specified in the proposal submitted to 

the Government, and if so, to what extent? 

 To what extent are the objectives, priorities and target levels of indicators of using EU 

funds during the period 2014-2020 achievable with the help of the financing plan? 

 

1.2.27. In the analysis of ex-ante conditionalities, the evaluators looked at the ex-ante 

conditionalities set by the European Commission, and also assessed whether there are any conditions 

that impede the operation of the intervention logic. The feasibility of meeting ex-ante conditionalities 

was evaluated by assessing risks (Figure 5). The ex-ante conditionalities that have already been met 

were not evaluated. 

1.2.28. As the second step, all the prerequisites were analysed, using the algorithm in Figure 5. Then 

the evaluators assessed the extent to which the time schedule for meeting ex-ante conditionalities is 

realistic. Meeting the ex-ante conditionalities that involve higher risks will probably require more 

time. 
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FIGURE 5. RISK ANALYSIS ALGORITHM 

1.2.29. The third important aspect of the criterion of feasibility is the analysis of the absorption 

capacity of measures. To this end the absorption rates in the periods 2007-2013 and 2014-2020 were 

compared for different measures. 

1.2.30. If the budgets are comparable in size and the rate of using funds in the current period is high, 

the absorption capacity can be considered good. 

1.2.31. The methods selected for the implementation of EU funds were analysed primarily on the basis of 

the findings and lessons from relevant theories, studies and evaluations which demonstrate what 

mechanisms are working in what situations. These findings and lessons were compared with the choices 

made with regard to the beneficiaries and activities to be supported under each priority axis. The 

evaluation was based on the assumption that a funding scheme depends on the number of applicants 

(open calls for proposals are rather justified in the case of a large number of applicants), the type of 

applicants (the private sector and non-profit organisations are more involved in open calls for proposals, 

which promotes competition; while it is not so important in the public sector), the amount of support 

(large amounts require the use of a programme; in the case of a very large amount, however, an 
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investment plan would have to be used), the pre-determined nature of activities (the so-called top-down 

approach), or expectations with respect to the initiative from lower levels. 

1.2.32. The suitability of chosen funding schemes was evaluated on the basis of these assumptions. 

 

Efficiency: are the chosen mechanisms and the system developed for the implementation the best 

(incl. the most cost-efficient) way to achieve the planned objectives? 

 

1.2.33. To ascertain efficiency, the evaluators examined the processes related to the planning and 

implementation of the strategy documents. The task consisted of five parts: 

 analysis of the planning process; 

 analysis of the implementation system; 

 analysis of funding schemes; 

 analysis of risks involved in the implementation of SF; 

 analysis of feedback systems (i.e. monitoring and evaluation). 

1.2.34. To describe efficiency, the following evaluation questions were used as a basis: 

 What are the risks of implementing the Partnership Agreement and the Operational 

Programme for Cohesion Policy Funding, and how can the risks be prevented and 

managed? 

 Are the decisions made and the principles of choosing funding schemes set out in the 

Operational Programme for Cohesion Policy Funding appropriate for achieving results, 

taking into account the activities to be funded, as well as the beneficiaries and target 

groups? 

 Is the chosen system for implementing EU funds in the period 2014-2020 relevant and 

justified, enabling the Operational Programme to be effectively and efficiently carried out 

in line with the principle of sound financial management, and if so, to what extent? 

 Are the solutions envisaged within the implementation system justified and optimal in 

terms of the administrative burden of beneficiaries, and if so, to what extent? 

 Are the proposed surveillance, monitoring and evaluation activities relevant and justified, 

and if so, to what extent? 

 Does the process of strategic planning of SF ensure the quality of the strategy being 

drafted, and if so, to what extent? 

1.2.35. To evaluate the process of strategic planning of SF, information was collected from 

interviews, analyses of documents, etc. based on the principles of good involvement practices. These 

principles highlight the most important features that enable one to decide whether the process is 

inclusive and leads to the best results. Based on these principles, the main evaluation questions were 

formulated. 

1. Objective: were the terms of reference of involvement in the process, the expected outcome 

and the estimated impact of consultation and decisions formulated, and if so, in what way? 

2. Forms of involvement: how was the public informed and how were stakeholders and 

interested parties consulted? 

3. Involved parties: who participated in the different stages of planning the strategy and in 

various thematic discussions, was the choice of participants well-weighed, reasonable and 
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relevant, and what were the factors that facilitated or hindered the participation of 

interested parties? 

4. Timing of involvement: was the public informed and were the stakeholders and target 

audiences consulted at the beginning or towards the end of drafting the strategy? 

5. Plan of the process and involvement: how detailed, clear and up to date was the time 

schedule of drafting the strategy which was available to the public/participants, was a 

separate involvement plan designed and distributed (including the various stages of the 

legislative process), and how detailed was it? 

6. Notification: how was the notification of the public, stakeholders and persons affected by the 

strategic documents ensured and how smooth and open was the exchange of information? 

7. Mid-term reviews and results: were, during the process, any mid-term reviews conducted of 

the feedback received as a result of involvement, were any details changed and were the 

participants informed of the mid-term reviews? Was anyone (in particular the participants 

involved) notified of the outcome of involvement (completion of the strategy, the last stages 

of approving the strategy) and how it was done? 

8. Evaluation: were the operation of the process, the accomplishment of the objective of 

involvement, and the practicability of the outcome evaluated? Who did it and how? 

1.2.36. To evaluate the implementation system, the evaluators analysed, in particular, its general 

components, i.e. structure, the division of responsibilities, the major requirements (incl. the widely 

used ‘horizontal requirements’) related to application for assistance, and the initial descriptions of the 

basic processes. The analysis was based on the implementing legislation concerning the new period 

(e.g. the drafts of the new Structural Assistance Act), and the relevant draft regulations. In addition to 

the materials concerning the new period the evaluators also relied on the results of the mid-term 

reviews of programmes and measures carried out in the current period (including the mid-term 

review of structural funds conducted in 2011) and the analyses of the implementation system 

conducted in connection with these reviews. The evaluators ascertained the extent to which the 

recommendations that have been made are still relevant. 

1.2.37. In addition, the evaluators examined the extent to which evaluations carried out in Estonia 

and elsewhere in Europe have provided usable lessons or recommendations, and interviewed 

representatives of implementing bodies and beneficiaries or their umbrella organisations. 

1.2.38. During the current period, the managing authority has done a lot of work on the identification 

and mitigation of risks relating to the implementation of SF. Also, various risks have been analysed 

during different evaluations (e.g. the risk of unsustainability of investments). Thus, there is a 

reasonably good overview of risks. However, the new period may entail new risks. As these risks have 

not been comprehensively analysed yet, a brainstorming session on the risks relating to the 

implementation of priority axes was organised in all working groups. Both the old and the new risks 

were discussed in interviews with officials in charge of risk management. The same algorithm as that 

used for feasibility was used for the analysis (see Figure 5). 

1.2.39. The evaluation of arrangements for monitoring and supervision was also based on a detailed 

analysis conducted during the mid-term review of the current period and involved an examination of 

the extent to which the weaknesses identified have been overcome. Working groups analysed the 

sources of sector-specific indicators, evaluating 1) the timely availability of necessary data, 2) the cost-

efficiency of collection of the data, and 3) whether the reliability of the data has been ensured. They 

also examined how, towards the end of the new period, the monitoring and evaluation procedures 

would enable the so-called counterfactual impact evaluations to be carried out, modelling the real 
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contribution of outputs to changes in result indicators. The administrative burden was mainly 

evaluated by examining the likely impact of the previous years’ simplification measures on the new 

period (e.g. the initial lessons from reimbursement of expenses, and the scope of extending the 

simplified procedure) and the state of preparation of the new initiatives (e-cohesion policy and the 

joint action plan principle). In addition to interviews with officials in charge of coordinating the 

simplification, the results of mid-term reviews and analyses conducted during the current period 

provided a significant input, as well. 
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2. Assessment of the strategic features and 

consistency of the Partnership Agreement and 

the Operational Programme 

2.1.1. Evaluation questions answered in this chapter: 

 Are the general objectives of the Operational Programme appropriate for meeting Estonia's 

development needs, and if so, to what extent? 

 Are the objectives and priorities set out in the proposal submitted to the Government 

relevant and justified, considering the need to ensure Estonia’s socioeconomic 

development in the long and medium term, and if so, to what extent? 

 Do the general objectives of the Operational Programme contribute to the ‘Europe 2020’ 

strategy, and if so, to what extent? 

 Are the general objectives of the Operational Programme in line with the CSF terms, the 

‘Estonia 2020’ National Reform Programme, the State Budget Strategy, the Stability 

Programme, the Government's Action Programme, and the relevant national development 

plans, and if so, to what extent? 

 Have regional specificities of Estonia been taken into account in the Partnership Agreement 

and the Operational Programme in the best possible way? 

 Has due regard been given to the potential of international cooperation when setting the 

objectives for the Partnership Agreement and the Operational Programme for Cohesion 

Policy Funding and planning the related activities? 

 Does the Operational Programme contribute to the achievement of the objectives set in the 

Partnership Agreement, and if so, to what extent? Does the Operational Programme 

constitute the best possible combination for contributing to the objectives? 

 What are the risks of implementing the Partnership Agreement and the Operational 

Programme for Cohesion Policy Funding, and how can the risks be prevented and 

managed? 

 Has due regard been given to the horizontal principles of the EU in the Operational 

Programme? 

 Does the process of strategic planning of SF ensure the quality of the strategy being 

drafted, and if so, to what extent? 
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2.1. Qualifications and skills meeting the needs of society and the 

labour market, and infrastructure supporting lifelong 

learning and obtaining skills required for employment 

2.1.1. Consistency and relevance of the intervention logic 

2.1.1.1. The priority axes proposed in the field of education are broadly in line with the development 

need formulated in section 1.1 of the PA (’increase in employment and adapting the education system 

to society’s needs') and with the reasoning of the development need. The sub-objectives of the 

priority axes are the most closely related to the development needs, but the link with the general 

national objective (’high-quality and accessible education based on the needs of students and 

society’) is weaker. The relevance of the analysis of development needs is the main concern. In earlier 

stages of the ex-ante evaluation (Interim Report I, Education Worksheet 1.5, Interim Report II, 

Education Worksheet 2.1.1), we found that the document on development needs (‘Estonia's 

development needs over the next ten years’) presented problems that had not been mentioned in the 

analysis of problems (in the document ‘Estonia’s socioeconomic analysis: an overview of the current 

state of policy areas’). In addition, some of the issues discussed in the analysis of problems (such as 

access to pre-school education; inclusion of children with special educational needs; students' 

creativity, entrepreneurial ability and problem-solving skills; participation of young people in youth 

work and extracurricular education; gender imbalance among students and graduates) were omitted 

from the analysis of development needs. There is no clear logical link between problems and 

development needs. 

2.1.1.2. The analysis of problems is deficient in that it does not point to the hierarchy of the 

problems: which problems are the most important or the highest priority in the field of education, i.e. 

the solving of which problems during the period 2014-2020 would ensure the greatest leap in 

development. The reasoning of the development need (PA section 1.1) lists a number of significant 

problems in education and employment, but fails to adequately focus on identifying the causes of the 

problems. For example, early school-leaving (at all education levels) is discussed very briefly, with 

young people’s inappropriate specialty choices and expectations, insufficient knowledge of the 

working life, gender stereotypes, and economic circumstances being named as the reasons. However, 

the problems are not analysed separately for each level of education, although intervention must 

clearly take the specificities of the different education levels and learners into account. Moreover, the 

analysis of problems does not address the issue of preventive action in general education 

(insufficiency of study guidance services) or deficiencies in the content of education (teachers' 

competence, learning materials, difficulties encountered in applying a learner-centred approach), 

which also affect drop-out rates. Yet the main emphasis of proposed activities is placed on these 

issues (see sections 2.1 and 2.2 of the OP). On the other hand, no activities are being planned which 

focus on the economic reasons or gender stereotypes causing early school-leaving, although these 

issues have been identified as a part of the problem. 

2.1.1.3. As regards the priority axis of education infrastructure, the analysis of development needs 

highlights the importance of the availability of transport links following the restructuring of the school 

network, in order to ensure access to education. However, the transportation issue is not mentioned 

in connection with particular activities. Nor is there any reference to, e.g. relevant nationwide 

activities or to interventions planned under other priority axes in this regard. 
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2.1.1.4. The low entrepreneurial activity of young people has been discussed very superficially, too. 

The documents (PA section 1.1 and OP section 2.1) do not make it clear which reasons for the 

problem should be addressed in the education system. This also applies to the need to ensure better 

links between education and the economy – it is not known which problem needs to be solved first to 

make the education provided in educational institutions more responsive to the needs and 

expectations of employers (the key problems in cooperation with companies). 

2.1.1.5. Looking at the consistency of the development need with the general national objectives set, 

it appears that the general objective set for the education sector (see section 1.1.2.10 of the PA) is 

considerably wider than the wording of the development need, although the former should logically 

follow from the latter. The development need (PA section 1.1; ‘Estonia's development needs over the 

next ten years’) is labour market-centred and involves the question of how the education system 

should adapt to the needs of society (however, the latter is mostly understood as the needs of the 

labour market). At the same time, the general objective states that in addition to the needs of society, 

education must also meet the needs of students, and it must be of high quality and accessible. The 

description of the development need does not directly mention the quality and accessibility of 

education or the ways of considering students’ needs, although implied references can be found. The 

fact that the education system is not sufficiently person-centred is discussed separately in the 

Partnership Agreement (section 1.1), but the reasoning is incomplete. The general objective would be 

better reasoned if it clearly reflected the development need, which is sought to be met under the 

priority axis. 

2.1.1.6. Links between the sub-objectives of the priority axes in question and the development needs 

and their reasons are clearer, as almost all of the problems described in the Partnership Agreement 

are covered by sub-objectives. However, in the case of sub-objective 1.2 (‘learning approach in 

education institutions being...’) the link between the development need and its reasoning is not 

entirely clear: the modest creativity, entrepreneurial ability and problem-solving skills of students 

have been mentioned as a challenge in the document ‘Estonia’s socioeconomic analysis: an overview 

of the current state of policy areas’, but not in the analysis of development needs. 

2.1.1.7. When evaluating the relevance of the first two priority axes in terms of ensuring Estonia’s 

socioeconomic development in the long and medium term, it appears that the objectives are 

appropriate, but the expected results do not provide enough of a challenge. The central result 

indicators of priority axis 1 (OP section 2.1) are the share of NEETs (young people aged 15-29) in the 

total age group, the share of young adults in the 18-24 age group with basic education or less and not 

pursuing further education or training, and the shares of qualified teachers and of people without 

professional qualifications. These are clear and measurable indicators that are already being collected 

and monitored. Thus, administration of these indicators will not result in an additional burden. One of 

the indicators (young people not pursuing further education or training) is an indicator of both the 

‘Europe 2020’ strategy and the ‘Estonia 2020’ National Reform Programme; another indicator (people 

without professional qualifications) is also an indicator of the ’Estonia 2020’ National Reform 

Programme. At the same time, the target levels set for these indicators for 2022 are relatively 

modest: the share of young people not pursuing further education or training is expected to decline 

by 1%, the proportion of qualified teachers is expected to increase by 2%, and the share of people 

without professional qualifications is expected to stay at the baseline level of 2012. Thus, the activities 

to be carried out under the priority axis do not appear to lead to a major leap in development, even 

though there will be several times more funds than in the previous period. 
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2.1.1.8. The result indicator of priority axis 2 (OP section 2.2) is the area per student in educational 

institutions supported in connection with the rearrangement of the education network. This indicator 

does not enable one to assess whether the implementation of the priority axis will lead to rapid 

development and a positive impact or not. The objective of the priority axis (‘modern and optimal 

school network that is flexible with respect to demographic trends improves the quality of learning 

and supports students’ educational choices’) is appropriate and relevant, considering the need to 

ensure the country’s socioeconomic development, but the result indicator chosen does not help to 

measure progress towards the objective (the appropriateness of indicators is discussed in more detail 

in chapter 4). 

2.1.2. Consistency with EU and national strategy documents 

2.1.2.1. Priority axes 1 and 2 are consistent with the CSF terms, the ‘Europe 2020’ strategy (reduction 

of dropout rates and increase in employment), as well as the Council’s country-specific 

recommendations (alignment of the education system with the needs of the labour market; reduction 

of youth unemployment; increasing the participation of low-skilled people in lifelong learning), and 

will generally contribute to the objectives of the Baltic Sea Strategy (high-quality and accessible 

education). Opportunities for international cooperation are not considered or mentioned under the 

priority axes (OP sections 2.1 and 2.2). There is clear consistency with the SBS, the GAP and the 

‘Estonia 2020’ National Reform Programme (in particular the ’Educated and active citizens’ 

development plan of the area of government of the MoER). While other strategic documents focus 

specifically on individual levels of education, the general national objective related to the first two 

priority axes addresses all levels of education, although some selectivity can be observed at the level 

of activities. The proposed objectives and activities are also consistent with the Lifelong Learning 

Strategy 2014-2020, which is being drafted (this was also set as an ex-ante conditionality for defining 

the priority axes). Interviews made during the ex-ante evaluation (H. Aru, 17.07.2013) revealed that 

the strategy would attach particular importance to the activities carried out with the help of structural 

funds that relate to the implementation of a new learning approach (teacher training and teaching 

materials, enhancing the capacity of the educational research sector), the links of studies to labour 

market needs (in particular the implementation of a forecasting system), and the establishment of a 

system of practical training. 

2.1.3. Regional differences and impact on the availability of public 

services 

2.1.3.1. Links with the development of public services have not been explicitly described under the 

priority axes of the education sector, so they can only be surmised. Priority axis 2, whose objective is 

to ensure high-quality secondary education with variability of options in all counties of Estonia (OP 

section 2.2), is the most clearly related to the availability of public services. 

2.1.3.2. Regional specificities were not addressed in the analysis of development needs (PA section 

1.1). However, regional features should be taken into account when rearranging the school network 

(schools, boarding school facilities, school transport, and support for SEN students) and aligning the 

education system with labour market needs. 

2.1.4. Internal coherence 

2.1.4.1. The formulation of the intervention logic under priority axes 1 and 2 generally appears to be 

rather weak, as it has not been possible to follow a clear and unambiguous chain of logical links 
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between general national objectives, priority axes, sub-objectives, proposed activities and indicators 

in the texts of the Partnership Agreement and the Operational Programme during the evaluation 

period. Interviews conducted during the ex-ante evaluation also revealed that the planners and 

implementers have different opinions on the internal logic and coherence between different levels. 

Education, employment and the creation of equal opportunities are closely intertwined; therefore, it 

is not possible to clearly understand the principles based on which activities have been distributed 

between priority axes 1 and 3. The contribution of activities to the accomplishment of sub-objectives 

is unclear, too. 

2.1.4.2. While the wording of priority axis 1 (OP section 2.1) implies activities relating to the quality of 

the education system and preparations for entry into the labour market, priority axis 3 (OP section 

3.1) refers to the intention to develop services that would ensure equal opportunities for participation 

in employment. However, some of the labour market services, which essentially deal with 

consequences, i.e. are offered to people who have lost their jobs, are covered under the priority axis 1 

(e.g. support for the employability of youth, and prevention and reduction of youth unemployment 

(OP section 2.1.2.1); increasing the employability of, and prevention and reduction of unemployment 

among, the working-age population (OP section 2.1.4.1)) and some are covered under the priority 

axis 3 (setting up and implementing an insurance scheme to support the capacity for work (OP section 

2.3.2.1) and supporting the EURES system (OP section 2.3.4)). Then again, all of the social services and 

health services as key factors facilitating participation in employment are addressed under priority 

axis 3 (OP section 2.3). This fragmentation of labour market services requires major coordination at 

the state level to ensure that problems can be solved holistically (for example, returning to the labour 

market as a result of reduction of the burden of care often needs to be combined with lifelong 

learning opportunities). 

2.1.4.3. Addressing the labour market services for young people under priority axis 1 is partly justified 

by the need to carry out integrated activities for the target group of young people, combining services 

provided in the areas of government of various ministries (OP section 2.1.1). However, interviews 

with officials revealed that responsibility for individual activities would lie with several institutions and 

it was impossible to understand how cooperation between different agencies would work in practice 

and how different services would be combined. 

2.1.4.4. In essence, the activities aiming to prevent the occurrence of NEETs and reduce the number 

of such young people can be regarded as relevant, as they are largely in line with the policy 

framework for integration of NEETs in society (Eurofound, 2012). The framework provides for 

activities aiming to integrate NEETs in five areas: prevention of early school-leaving, bringing young 

people back into education or training, facilitation of the transition to employment, enhancing young 

people’s employability, and removal of barriers to employment (supporting the employment of young 

people with special needs). Unfortunately, the latter has not been explicitly included among the 

activities planned under the priority axes of the fields of education and employment. Also, the main 

emphasis is placed on increasing young people’s employability, while the ways of bringing young 

people back into education or training have been given less consideration and it actually remains 

unclear how it is intended to be done. 

2.1.4.5. In conclusion, it should be noted that, for the sake of internal logic, the distribution of 

activities between priority axes 1 and 3 should be reviewed. Priority axis 1 could bring together the 

activities that focus on prevention, including training of employees, thus supporting adaptability and 

necessary structural changes in the economy. For example, it would be appropriate to group the 

following activities under priority axis 1: workshops that introduce the labour market and prepare 
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people for the job search; youth services; career guidance for employed people; supporting adults in 

the acquisition of formal education, refresher training and retraining; development of key lifelong 

learning competencies; activities supporting adult training and the development of digital literacy. 

Priority axis 3, on the other hand, could cover activities intended for new immigrants (but not for 

poorly integrated permanent residents) and EURES’ activities. 

2.1.4.6. By contrast, priority axis 3 could bring together the activities that support the inclusion of 

unemployed and inactive people, as is also stated in the wording of the axis and the investment 

priority, such as the activities (currently covered by priority axis 1) under the heading ’my first job’; 

labour market services for old-age pensioners who are up to 74 years old; and activities that increase 

the employability of low-skilled workers and labour market risk groups, and enhance the regional 

labour supply. 

2.1.4.7. Not only is the current distribution of activities between these two priority axes incompatible 

with the internal logic, but it can also cause problems with implementation (for example, the 

Unemployment Insurance Fund has several programmes under different priority axes; the activities 

through which services would be provided to old-age pensioners with some loss of capacity for work 

or to young people with special needs are not entirely understandable, etc.). 

2.1.4.8. As regards the first sub-objective (OP section 2.1.2.1), the activities through which drop-out 

rates would be reduced at all levels of the study are unclear. While it is intended to fund the 

development of support services, it is unclear why only support services have been chosen as the 

measure to reduce early school-leaving. As to substantive activities, the existing system will continue 

to be funded. The wording of the activities implies that new regional guidance centres will be set up. 

This action would not be appropriate, however, because guidance centres have already been 

established in each county during the current financing period. Rather, continuation of their activities 

should be supported and the work of study and career guidance centres should be integrated. It is 

positive that career and study guidance is now treated as a single support service that a person should 

be able to receive from a single institution. This was one of the main recommendations in the mid-

term review of the general education and youth measures of the period of 2007-2013 (Haaristo et al., 

2013). 

2.1.4.9. Activities to be carried out under the second sub-objective (OP section 2.1.4.1 ) aim to 

support the professional development of teachers, principals and youth workers, which is well 

connected to the objective (OP section 2.1 ) and sub-objective (OP section 2.1.4.1 ) of the priority axis. 

It is unclear, however, how the training of youth workers relates to the achievement of the sub-

objective (the learning approach in education institutions being person-centred, developing creativity 

and innovation). The reasoning of development needs does not mention coherence between formal 

and non-formal education as a problem. Then again, the training of youth workers is certainly 

essential to the holistic approach. 

2.1.4.10. Activities aiming to achieve the sub-objective of improving the employability of, and 

prevention and reduction of unemployment among, the working-age population (OP section 2.1.4.1) 

are described in a very different level of detail. For example, it is planned to support adults in the 

acquisition of formal education, but the provision of refresher training and retraining is described in 

very general terms. When planning measures, the activities should certainly be specified, thus 

ensuring that the services to be offered would actually have an impact on the desired outcome. For 

example, it is necessary to consider which support services would have to be provided to adults to 

support them in acquiring formal education (scholarships, accommodation, etc.), so that the leap in 

development would be greater than after attending short-term labour market training. 
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2.1.4.11. On the upside, the evaluators highlight the monitoring and forecasting of the labour 

market’s competency needs under sub-objective 3 (OP section 2.1.5.1), which is a key prerequisite for 

achieving the objective of the priority axis. On the other hand, a large number of activities are listed 

under the same objective which generally seem relevant, but which are not specific enough (e.g. the 

activities that relate to the development of the quality of vocational and higher education). 

2.1.4.12. As regards activities relating to the education infrastructure (OP section 2.2.3.1), it is not 

clear how the rearrangement of the network of basic schools and upper secondary schools will 

contribute to supporting lifelong learning and the acquisition of skills required for employment, i.e. 

how is it intended to link formal education with lifelong learning. 

2.1.5. Rationality of guiding principles 

2.1.5.1. The guiding principles described in the Operational Programme for priority axis 1 are 

formulated in very general terms. It is emphasised that the intention is to support projects that help 

achieve the general objective of the axis (reduction of early school-leaving, increasing participation in 

education and youth’s employability, improving the quality of education and the target group’s 

qualifications). The sustainability of activities is stressed as a key criterion, as well. Thus, one can only 

assume that the guiding principles described should generally contribute to achieving results and sub-

objectives. The specific guiding principles of priority axis 2 are explained in more detail. They refer to 

the plan to rearrange the network of general education schools as the basis of investments. The 

guiding principles relate to the sub-objective and will help to achieve it. 

2.2. Services ensuring equal opportunities for employment, and 

infrastructure supporting equal opportunities for 

employment 

2.2.1. Consistency and relevance of the intervention logic 

2.2.1.1. In order to ensure equal opportunities to participate in employment, various interventions 

have been proposed (see Annex 3, ’Intervention logic by priority axis’), which makes planning, 

evaluation and implementation of activities rather complicated. 

2.2.1.2. The sub-objectives of the ‘services ensuring equal opportunities for employment’ priority 

axis (OP section 2.3) aim, in particular, at preventing and reducing damage to health among the 

working-age population and increasing the share of people with a partial loss of capacity for work in 

the labour market; enhancing the provision of higher-quality and integrated welfare services to 

increase the participation of caregivers and people with special needs or coping problems in the 

labour market; and supporting the participation of new immigrants and poorly integrated permanent 

residents in active employment and society. People with a partial or complete loss of capacity for 

work, people with alcohol addiction, people with difficulties in sustaining themselves, people with the 

burden of care or special needs, as well as children with special needs and their parents, and new 

immigrants and poorly integrated people are seen as the main beneficiaries under the priority axis. 

2.2.1.3. Given that ensuring equal opportunities to all constitutes one of the horizontal cross-sector 

principles (PA section 1.5.2), insufficient account has been taken of employment-related gender 

inequality under these priority axes. As women dominate among the working-age people with the 

burden of care, it can be assumed that the provision of higher-quality and integrated welfare services 

will also improve the situation of women in the labour market. Still, one would expect more 
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systematic attention to the promotion of gender equality under this priority axis. Compared to other 

EU countries, Estonia stands out for its poor employment-related gender equality indicators (the 

largest gender wage gap, the most segregated labour market, etc.). Reducing gender segregation in 

the labour market will also ensure equal opportunities in employment and, in turn, narrow the gender 

wage gap. 

2.2.1.4. The problems set out under the sub-objective ‘prevention and reduction of damage to 

health among the working-age population, and a higher employment rate among people with a 

partial loss of capacity for work’ in the PA and OP are genuine and they are also supported by the 

statistics (see Lai, Köhler, 2009; National Health Plan 2009-2020). The main problems related to this 

sub-objective are the following: a major loss of health due to preventable early deaths and illnesses; 

unhealthy lifestyle choices; the spread of drug abuse and HIV, which significantly threaten human 

health and life expectancy (PA sections 1.1.2.5, 1.1.2.6 and 1.1.2.7; Rüütel et al., 2011). Some of these 

problems involve activities that are related to the prevention and early detection of alcohol abuse, 

and the creation and implementation of a counselling, treatment and rehabilitation system. However, 

a description of the problems to be solved by the creation and implementation of the insurance 

scheme to support capacity for work is largely missing in the PA and the OP. The issue of incapacity 

for work is presented in general terms in the OP (section 2.3) and in the PA (section 1.1.2.7) (in 

particular, the increasing number of people who have lost capacity for work), but it is not clear how 

the activities proposed under the sub-objective would reduce the number of such people. 

2.2.1.5. Sub-objective 1 (OP section 2.3.2.1) is mainly related to two trends. First, the growing 

number of people suffering from chronic diseases, spreading obesity and related problems are 

becoming an increasing burden on the social system. Secondly, it is important to increase the healthy 

life expectancy and the average life expectancy among people living in Estonia (Estonian Health 

Insurance Fund, 2007; Estonian Development Fund, 2012). The life expectancy gap between women 

and men remains huge (Ministry of Social Affairs, 2008). 

2.2.1.6. The sub-objective is intended to be achieved through two courses of action (see Annex 2, 

’Intervention logic by priority axis’). The creation and implementation of the insurance scheme to 

support capacity for work is intended to prevent and reduce damage to health among the working-

age population and to increase the share of people with partial loss of capacity for work in the labour 

market. The number of people claiming permanent incapacity for work has grown steadily, reaching 

more than 98,000 (over 11% of the working-age population) by 2013. The most common causes of 

incapacity for work are musculoskeletal disorders (almost a quarter of newly diagnosed cases), 

cardiovascular diseases (17%) and mental health problems (14%) (Veldre et al., 2012). High-quality 

jobs and better working conditions are directly related to both productivity and employment 

(Zheltoukhova, Bevan, 2012). The economic crisis put many jobs under competitive pressure, and 

working conditions deteriorated (European Commission 2012b). In many cases, new work 

arrangements and new jobs do not involve suitable working conditions and, therefore, psychological 

stress and psychiatric disorders are becoming more widespread. Insecure and unhealthy working 

environments increase the number of applicants for incapacity-for-work benefits and cause earlier 

exits from the labour market. Although the expected outcome of activities is clearly worded, it is not 

possible to understand how the capacity assessment system, the development of services for people 

with reduced capacity for work, the development and implementation of schemes to support 

employers and employees, the development of inter-institutional cooperation and the necessary 

exchange of information and the notification of the public at large will prevent the problems 

described above, even though the activities are planned in order to achieve the sub-objective 
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‘prevention and reduction of damage to health among the working-age population, and a higher 

employment rate among people with a partial loss of capacity for work’. 

2.2.1.7. No activities supporting the objective of reducing alcohol abuse and drug use are 

mentioned in the text of the PA. According to interviews and information concerning the proposed 

measures (measure sheets of 6 August 2013), the main courses of action include the prevention of 

alcohol abuse and alcohol addiction and the creation and implementation of a system for early 

detection, counselling, treatment and rehabilitation services. Alcohol abuse and alcohol addiction 

have an impact on the burden of disease, the loss of capacity for work and the lethal health risks 

among the working-age population of Estonia. The prevalence of alcohol addiction is 11% among men 

and 2.1% among women in Estonia (the EU average is 5.4 % and 1.5 %, respectively; Orro et al., 2012). 

The courses of action (measure sheets of 6 August 2013) include the extension and provision of the 

services of early detection of alcohol abuse and brief counselling (including primary care), and the 

creation of a modern alcohol addiction treatment and rehabilitation system. These actions clearly 

support the achievement of sub-objective 1. 

2.2.1.8. In conclusion, it can be stated that the targets and courses of action of the sub-objective 

‘prevention and reduction of damage to health among the working-age population, and a higher 

employment rate among people with a partial loss of capacity for work’ are appropriate for ensuring 

Estonia’s socioeconomic development in the long and medium term and help alleviate the problems 

that relate to the ageing of the working-age population and to labour shortages. 

2.2.1.9. The problems described under the sub-objective ‘higher-quality and integrated welfare 

services increase the participation of caregivers and people with special needs or coping problems in 

the labour market’ (OP 2.3.2.2) are based on trends confirmed by statistical data and are relevant. 

The sub-objective is associated with the development needs ’increasing social cohesion’, ’promoting 

social inclusion and combating poverty’ and ’increase in employment and adapting the education 

system to society’s needs’ (PA section 1.1). In some respects, looking at how the sub-objectives and 

problems are presented, it appears that the alleviation of poverty and increasing social cohesion is 

only associated with the low participation of caregivers, elderly people, and people with special needs 

or difficulties in sustaining themselves in employment. In fact, the provision of higher-quality and 

integrated welfare services alone will not result in increased participation of caregivers in the labour 

market. For example, it is mentioned that there is a significant employment gap between men and 

women with young children, which refers to the uneven distribution of the burden of care. Therefore, 

in addition to the development of welfare services, emphasis should be placed on the more 

widespread use of flexible work arrangements and on greater adaptability of the Parental Benefits 

Act. The recommendations of the EU Council also stress that the social benefits system should be 

more flexible. 

2.2.1.10. The third sub-objective is ‘new immigrants and poorly integrated permanent residents are 

employed and play an active part in society’. The sub-objective seeks to alleviate the problem of the 

ageing population and the decreasing number of working-age people and to meet the need to 

enhance the knowledge-intensity of, and increase the value-added provided by, the economy (OP 

section 2.3.2.3). The emigration of skilled labour (including existing and future senior specialists) is 

seen as the main problem. Therefore, it is stressed that 1) it is important to provide people who seek 

work abroad with secure mobility conditions, and on the other hand, to create conditions at home so 

that fewer people leave and more come back; 2) young people’s desire to go abroad to study is a 

major loss of human resources for Estonia and thus it is of the utmost importance to ensure that they 

want to work in Estonia after graduating; 3) to attract foreign investments with higher value-added it 
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is also very important to raise the number of foreign specialists with the relevant know-how (in 

addition to local labour). To this end, it is necessary to create appropriate conditions, incl. by paying 

attention to the development of major ‘centres of gravity’; to establish better connections with the 

wider world, especially with adjacent regions; to promote the immigration of quality labour through 

migration policy; and to be ready to accept foreign specialists and their families and support their 

adaptation. 

2.2.1.11. To solve the problems, it is intended to foster the adaptation of foreign specialists and 

increase their participation in employment by developing a comprehensive information and training 

programme, providing adaptation training and information, and through EURES development 

activities (OP section 2.3.3.1). The EURES job mobility measure, however, should be included in the 

same group with the measures that aim to promote employment, as it is directly related to finding a 

job and staying in employment. The link between the activities that seek to achieve greater social 

inclusion and an increase in employment should be indirect; the activities that directly increase 

employment should be covered by the thematic objective ’promoting employment and supporting 

labour mobility’. 

2.2.1.12. Non-integrated permanent residents have been defined as another target group under the 

thematic objective ‘promoting social inclusion and combating poverty’ of the sub-objective related to 

new immigrants. These two groups need to be distinguished when planning activities under the 

objective, as their problems are different and require different types of intervention. The problems of 

non-integrated permanent residents include higher (including long-term) unemployment, a weaker 

position in the labour market (as a result of inability to speak the official language – the 

unemployment rate is lower among those who know the official language), lack of qualifications or 

incompatibility of qualifications with the needs of the labour market (Kasemets, Klaas, Klaas, Kõverik, 

2008). Therefore, the activities intended for them should rather be similar to activities targeted at the 

(long-term) unemployed, and supplemented by Estonian language studies (the competitiveness and 

employment of Estonian-speaking people of other nationalities are similar to those of Estonians). The 

activities that seek to increase employment should be addressed under the objective of promoting 

employment. While in the adaptation programmes for new immigrants a strong emphasis is laid on 

language studies, which can be supplemented with labour market information, it can be assumed that 

foreign specialists and their family members coming to Estonia will not need professional training, 

which is needed by poorly integrated permanent residents. New immigrants are highly mobile and 

they do not necessarily plan to stay in Estonia permanently or for a long period (Kasemets, Asser, 

Hannust, Rahnu, 2013). Their needs for labour market-related support have less to do with the 

acquisition of professional skills and more with the availability of information about jobs. Job mobility-

related activities should also be addressed under the objective of promoting employment. The 

objective of social inclusion should cover a general adaptation programme through which information 

on Estonia and on the functioning of our society is provided and which includes a significant amount 

of Estonian language studies. 

2.2.1.13. In summary, the issues of immigration which are discussed in different parts of the 

Partnership Agreement and Operational Programme should be aligned. In the analysis of 

development needs and challenges (OP section 1.3), the need to promote employment and 

compensate for the loss of (qualified) labour through migration and to tap into the potential of 

foreign labour in order to produce higher value-added in the economy and transfer to a more 

knowledge-intensive economic model is defined as one of the central needs. A sub-objective of the 

priority axis (OP section 2.3.2.3), however, states that the aim is to promote the social inclusion of 

immigrants and to combat poverty. The labour market measure designed for immigrants – job 
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mobility – is discussed under social inclusion (which should cover activities indirectly supporting 

employment) rather than under labour market measures directly increasing employment. Although 

the analysis of the development needs and development potential stresses the need to encourage 

remigration, no attention is paid to returnees. The need to ensure secure mobility conditions 

facilitating remigration is not discussed and the ways of meeting the need have not been formulated. 

As the immigration of talent and the remigration of emigrants can greatly alleviate the shortage of 

labour and promote economic development, the objective of increasing employment should also 

include those groups (e.g. skilled labour, researchers and students). Returnees should be included as a 

target group, and suitable measures to facilitate remigration should be designed for them. 

2.2.1.14. Estonia must create additional advantages to attract foreign labour and increase the 

country’s attractiveness. Attractiveness is supported by greater flexibility, the opportunity to ascend 

the career ladder faster (compared with highly hierarchical societies), and openness to innovation. 

Students are attracted by the lower costs of education, suitable specialties and the prospect of 

participation in research. If foreign senior specialists and researchers come together with their 

families, the migration decision depends on the entire living environment in the destination country, 

including the quality and accessibility of education (including general education), rather than just the 

employment opportunities (Kasemets, Asser, Hannust, Rahnu, 2013). Thus, it is necessary to find 

suitable solutions for smooth adaptation in Estonia and for further mobility (e.g. in education). 

2.2.1.15. The sub-objectives of the ‘infrastructure supporting equal opportunities for employment’ 

priority axis (OP section 2.4) are targeted primarily at the improvement of the availability of high-

quality health services, the development of welfare infrastructure, and designing an environment 

suitable for people with disabilities. 

2.2.1.16. The problems formulated in various documents (Lai and Köhler, 2009; Ministry of Social 

Affairs, 2008; Ministry of Finance, 2012) in respect of the sub-objective ‘modern, regionally accessible 

and optimal first-contact and acute care network enables the provision of high-quality and sustainable 

health services’ (OP section 2.4.2.1) are genuine and supported by the statistics. The significant loss of 

health among the population is a major factor that prevents the attainment of higher employment 

and social cohesion. Growth of the population and economy are key factors in reducing early 

mortality and morbidity: low health indicators have a significant impact on the employment rate (the 

effect of health on GDP being 6-15%) and social cohesion. The life expectancy of the Estonian 

population is still below the EU average. In 2009, the difference was 6.1 years for men and 2.6 years 

for women; in 2010 the expected healthy life years were 54 for men and 58 years for women. 

2.2.1.17. The population’s need for higher-quality and more diverse health services is increasing 

every year. Also, the population’s health status and access to healthcare have deteriorated over the 

years (Population’s opinions on health and healthcare, 2005-2012). The share of people suffering 

from long-term illnesses has grown from 40% in 2009 to 43.6% in 2012. Waiting lists have lengthened 

over the years, as well: in January 2012, the number of people on the waiting list of outpatient care 

and inpatient day care were 236,671 and 5727, respectively, up by 27% and 35% compared to 2008 

(Estonian Health Insurance Fund, 2013). 

2.2.1.18. First-contact healthcare services are not sufficiently available in many sparsely populated 

areas in Estonia, and the system based on individual practices of family doctors is not sustainable in 

the long term and cannot meet the needs of the population (Paat, Aaviksoo, Lai, 2008). In central and 

regional hospitals a modern network of centres of excellence needs to be developed which covers all 

medical specialties and enables sustainable and high-quality specialist care to be provided to the 

entire population in active collaboration with first-contact healthcare providers. Thus, the activities to 
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be carried out under the sub-objective ‘modern, regionally accessible and optimal first-contact and 

acute care network enables the provision of high-quality and sustainable health services’ aim to 

strengthen and expand the first-contact healthcare network and ensure the availability of specialised 

care for each resident. To this end, it is intended to support investments in modern infrastructure in 

order to strengthen first-contact health centres in larger centres, as well as the centres of excellence 

in the hospital network. While these activities support the objective, they also raise a question of how 

the creation of health centres in larger centres will improve the availability of first-contact services in 

sparsely populated areas. Therefore, the question of how to organise healthcare in small rural areas 

(branches, transportation, etc.) should be addressed, as well. 

2.2.1.19. In general, the courses of action planned under the sub-objective ‘modern, regionally 

accessible and optimal first-contact and acute care network enables the provision of high-quality and 

sustainable health services’ are appropriate for ensuring Estonia’s socioeconomic development in the 

long and medium term, helping to promote social inclusion and combat poverty. 

2.2.1.20. The problems specified in the Partnership Agreement (section 1.3) and the Operational 

Programme (section 2.4.2.2) in connection with the sub-objective ‘higher-quality and integrated 

welfare services that make caregivers and people with coping problems more active, incl. on the 

labour market’ are relevant. On the OP measure sheets (section 4.2) the need to improve the living, 

learning and working conditions of people with special psychiatric needs has been defined as a 

narrower problem. Since these people constitute one of the most vulnerable target groups, the need 

to prefer this group should be explained more thoroughly in both the OP and the PA. Several factors 

that require intervention in connection with the development need ‘increase in employment and 

adapting the education system to society’s needs’ (PA section 1.1.2.5) can also be addressed under 

the development need ‘increasing social cohesion’ (PA section 1.1.2.6). These factors include, for 

example, ‘high levels of unemployment among older people and disabled people’, ‘low employment 

rate of disabled people’, ‘limited use of flexible forms of employment and the growing burden of care’ 

(PA section 1.1.2.5). 

2.2.1.21. According to a study of disabled people and the care burden of their families (Soo, Linno, 

2009), 46,400 people aged 15-64 are caregivers in Estonia. The availability of high-quality care 

services is limited both by the price of the services, as well as the shortage of places in specialised 

welfare institutions. As the population is ageing, the proportion of people in society who need care is 

growing. Therefore, finding sustainable solutions for welfare services will help increase employment 

and strengthen social cohesion. The study of disabled people and the care burden of their families 

(Soo, Linno, 2009) emphasises the need to adapt the accommodation of disabled people. The aim is 

to improve the self-sufficiency of people with activity limitations and reduce the care burden of 

caregivers, enabling the latter to participate in the labour market. Besides caregivers the sub-

objective mentioned above seeks to also improve the participation of people with activity limitations 

in the labour market. Indeed, the activities described under the sub-objectives of the ‘services 

ensuring equal opportunities for employment’ priority axis support both target groups. However, it is 

also important to encourage employers to make more use of flexible forms of work suitable for 

people with activity limitations (such as working from home), because higher-quality and integrated 

welfare services alone will not ensure the active participation of caregivers and people with activity 

limitations in the labour market. 
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2.2.2. Consistency with EU and national strategy documents 

2.2.2.1. The sub-objectives ‘prevention and reduction of damage to health among the working-age 

population, and a higher employment rate among people with a partial loss of capacity for work’ (OP 

section 2.3.2.1) and ‘modern, regionally accessible and optimal first-contact and acute care network 

enables the provision of high-quality and sustainable health services’ (OP section 2.4.2.1) contribute 

to the objectives of the ‘Europe 2020’ strategy (75% of the 20-64 year-olds to be employed, and fewer 

people in or at risk of poverty and social exclusion) and to other strategy documents of the EU (EU 

Council’s recommendations, Horizon 2020). As to national documents, the sub-objectives are most 

related to the National Health Plan 2009-2020, which aims, among other things, to prevent and 

reduce damage to health. 

2.2.2.2. The sub-objectives of the priority axes (‘services ensuring equal opportunities for 

employment’ and ‘infrastructure supporting equal opportunities for employment’, OP sections 2.3 

and 2.4) are indirectly related to the objectives of Horizon 2020, which aims to reduce the costs that 

directly affect economic growth and job creation. Jobs are the prerequisite for participation in 

employment. 

2.2.2.3. The priority axes are also compatible with the priority area ‘improving and promoting 

people’s health, including its social aspects’ of the Baltic Sea Strategy (Baltic Sea Strategy, 2013). The 

recommendations of the Council of the EU have generally been considered, as well. Thus, youth and 

long-term unemployment problems are addressed, and specific attention is paid to the prevention of 

labour shortage resulting from long-term health problems. However, the priority axes do not 

contribute to greater flexibility of the system of social benefits and fail to address the cost-efficiency 

of the family policy. 

2.2.2.4. The priority axes can be considered to be consistent with the strategic framework of the 

‘Estonia 2020’ National Reform Programme. According to the underlying documents, social cohesion 

can be increased mainly by reducing poverty, increasing employment and reducing early school-

leaving. 

2.2.2.5. The priority axes ‘services ensuring equal opportunities for employment’ and ‘infrastructure 

supporting equal opportunities for employment’ are related to the ’Standard rules for creating equal 

opportunities for people with disabilities’. This is a general concept of the disability policy of the 

Republic of Estonia which stresses the support of the state and employers for the creation of equal 

employment opportunities for people with disabilities. To this end, a variety of measures have been 

designed, such as vocational training, a system of quotas conducive to employment, subsidies for 

small businesses, preferential contracts, and tax incentives or other assistance for employers to 

encourage them to hire people with special needs. The priority axes, however, place more emphasis 

on the provision of welfare services to caregivers. The proposed activities imply that the main 

intention is to adapt the home environment of people with activity limitations. This, too, is important 

in terms of reducing the care burden of caregivers, but no activities are proposed for motivating 

employers to hire more people with activity limitations in order to achieve a higher employment rate 

among such people. As additional services for sending people to the labour market and supporting job 

seekers are available in the form of active labour market measures, the PA and the OP should explain 

how employers will be motivated. 

2.2.2.6. The priority axes concerned have common features with strategic objectives 4 and 5 of the 

’Development plan for children and families 2012-2020’ (Ministry of Social Affairs 2011): ’adequate 

economic coping and a lasting sense of security of families is supported through a combined system 
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of benefits and services’ and ’high quality of daily life that meets the needs of every family member is 

promoted by men and women having equal opportunities for reconciliation of work, family and 

private life’. According to these strategic objectives, the employment of women and men must be 

supported through the reduction of care burden. 

2.2.2.7. The activities that relate to the creation and implementation of an insurance scheme to 

support capacity for work have been prepared under the development plan of the area of 

government of the Ministry of Social Affairs 2013-2016, the Government's Action Programme 2011-

2015, the ‘Estonia 2020’ National Reform Programme and the Euro Plus Pact commitments. The 

recommendations of the European Commission and the OECD have been taken into account in the 

preparation of the activities. A prerequisite for the implementation of the activities is the adoption of 

the relevant Act by the Parliament within the scope of the reform of supporting the capacity for work 

(scheduled for spring 2014). 

2.2.2.8. Increasing social cohesion is stated as one of the development needs in section 1.3 of the OP. 

Therefore, the action plan for reducing the wage gap between men and women should certainly be 

observed. The priority axes of using the EU structural funds take too little heed of the poor gender 

equality indicators of Estonia. These indicators lag behind the indicators of the other EU Member 

States in the area of the labour market – we have the widest wage gap and a significant segregation of 

the labour market. It is therefore regrettable that little account has been taken of the different labour 

market situations of women and men under the priority axes related to employment. Reducing the 

gender wage gap is a time-consuming process and requires a holistic approach at different levels. The 

gender wage gap can be reduced by raising awareness about gender equality and equal treatment 

principles, facilitating the reconciliation of work, family and private life, reducing segregation in 

education and on the labour market, promoting the analysis of organisational practices and 

remuneration systems from a gender perspective, collecting gender desegregated statistics, etc. 

Publication of statistics on earnings is a measure commonly used in the EU Member States, which 

indirectly helps to reduce the wage gap. The level of accuracy of the state wage statistics should be 

increased in Estonia, too. Public statistics would also be a good source for making career guidance and 

labour demand forecasts, not to mention the fact that people would be better aware of the average 

wage rates. This recommendation can be further specified: one way of collecting wage statistics is to 

supplement the wage data gathered by the Tax and Customs Board from income and social tax 

returns with ISCO (International Standard Classification of Occupations) codes and information on 

working hours. 

2.2.2.9. According to the Gender Equality Act, employers are required to gather gender-desegregated 

data concerning employment that allow, if necessary, the relevant institutions to monitor and assess 

whether the principle of equal treatment is complied with in employment relationships. This 

requirement is not applied in practice, however, because there is no regulation that gives employers 

guidance on what data to collect and how to define ’work of equal value’. The experience of other 

countries has shown that employers are not inclined to voluntarily conduct large-scale or systematic 

analyses of equal remuneration. Therefore, gender-balanced analytical assessment of jobs should be 

supported. The state should draw up appropriate guidance materials and organise training (Anspal et 

al. 2010). 

2.2.2.10. As regards the issue of new immigrants, the intervention logic is consistent with the ‘Europe 

2020’ strategy and the ‘Estonia 2020’ National Reform Programme. However, it must be borne in 

mind that the accents of the EU, regional and national strategy documents are somewhat different. 

The EU-wide strategies (European Council, 1999; European Council, 2005) emphasise the alleviation 
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of labour shortages with the help of immigrants from third countries and highlight the problem of the 

high and growing number of refugees and asylum seekers. Estonia is one of the less popular countries 

of destination among asylum seekers in the EU, and although their number has grown in recent years 

it is still in the range of 60-70 a year, which is not comparable to the tens of thousands in 

neighbouring countries (PBGB, 2013). Thus, Estonia should not plan international migration-related 

activities for all potential target groups, but just for those who actually come here or whose 

immigration to Estonia is desirable. The share of people coming from Western Europe has grown 

among immigrants in recent years (Statistics Estonia, 2013). As half of the immigrants are returnees 

(Kasemets, Asser, Hannust, Rahnu, 2013), close attention should also (besides immigrants of foreign 

origin) be paid to the facilitation of repatriation. For example, setting double or additional conditions 

(including in connection with education), as compared to other immigrants, should be avoided. 

2.2.3. Internal coherence 

2.2.3.1. As previously mentioned (see section 2.1.3), the distribution of activities between priority 

axes 1 and 3 (‘qualifications and skills meeting the needs of society and the labour market’, and 

‘services ensuring equal opportunities for employment’’) is not logical. Priority axis 1 should cover 

proactive activities that support the competitiveness of the economy and boost productivity, such as 

the EURES activities (supporting the overall labour mobility) and the measures targeted at new 

immigrants which are currently discussed under priority axis 3. Priority axis 3, on the other hand, 

should cover the services that support the inclusion of the unemployed and inactive, thereby 

increasing the labour supply with the help of labour market services and social and health services. 

Such services include, for example, the measure ‘my first job’; labour market services for old-age 

pensioners who are up to 74 years old; and activities that increase the employability of low-skilled 

workers and labour market risk groups, and enhance the regional labour supply, which are currently 

discussed under priority axis 1 (see section 2.1.3 for a more detailed suggestion concerning the 

distribution of activities). 

2.2.3.2. If the distribution of activities is changed, the sub-objectives of both priority axes will have to 

be redefined. Not only is the current distribution incompatible with the internal logic, but it can also 

cause problems with implementation (for example, the Unemployment Insurance Fund has several 

programmes under different priority axes; the activities through which services would be provided to 

old-age pensioners with some loss of capacity for work or to young people with special needs are not 

clear, etc.) and in determining the indicators. 

2.2.3.3. Activities specified under the sub-objective ‘prevention and reduction of damage to health 

among the working-age population, and a higher employment rate among people with a partial loss 

of capacity for work’ will help achieve the national objective ‘high employment rate and quality of 

work life’. The fact that priority axes 3 and 4 (‘services ensuring equal opportunities for employment’ 

and ‘infrastructure supporting equal opportunities for employment’) are worded similarly, while their 

target groups and courses of action are somewhat different, may cause confusion. Therefore, it is not 

clear how their optimal combined effect is intended to be achieved (see, e.g., OP sections 2.3.2.2 and 

2.4.2.2). 

2.2.3.4. The indicators and activities of the sub-objective ‘prevention and reduction of damage to 

health among the working-age population, and a higher employment rate among people with a 

partial loss of capacity for work’ are coherent and serve the general objective. 

2.2.3.5. When planning the activities that aim to reduce alcohol addiction, the experience from the 

2007-2013 programming period was taken into account and the potential risks were known when 
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planning the results. The activities proposed are based on measure 3 ‘reducing alcohol-related harm 

to health and society’ of sub-objective 4 (‘healthy lifestyle’) of the National Health Plan 2009-2020. 

2.2.3.6. Under the priority axis for infrastructure it is intended to set up centres of excellence and 

health centres to increase employment, but it is not explained how the staffing of these centres with 

doctors and other personnel will be ensured, given the shrinkage of the workforce (especially the 

emigration of doctors). 

2.2.3.7. The welfare measures that support employment and the development of childcare and 

welfare services for children with disabilities can support the return of caregivers to the labour 

market. Also the development of welfare infrastructure and the adaptation of the environment to the 

needs of disabled people can lead to the expected results. It may happen, however, that the sub-

objective cannot be reached in full because, in addition to the integration of welfare services, the 

intention is to ensure better quality, but the description of proposed activities fails to provide an 

adequate explanation of how this will be achieved. 

2.2.3.8. Although the sub-objective ‘recent immigrants and poorly integrated permanent residents 

are employed and play an active part in society’ is stated under priority axis 3, it also relates to the 

sub-objective ‘the qualifications and skills of the working-age population support the retaining or 

achieving of employment’ of priority axis 1. Such overlap of objectives can cause problems. New 

immigrants and poorly integrated population constitute different target groups with different needs, 

and this must be flexibly taken into account when offering similar services to them (e.g. in the 

provision of labour market services regardless of the mother tongue of the target group). Additional 

services should be provided to the non-integrated permanent population, where appropriate, such as 

intensive Estonian language studies (and not a language course of a few dozens of hours which does 

not enable the language proficiency level to be considerably raised), but these services do not 

necessarily have to be completely different. The holistic approach also coincides with the objectives of 

the ‘Europe 2020’ strategy, which stresses the need to modernise the labour market and enhance the 

training of people. To meet this need, the skills of people must be developed through lifelong learning 

in order to increase participation in the labour market and ensure a better match of labour supply and 

demand, including through mobility. 

2.2.3.9. The groups of poorly integrated permanent residents and new immigrants only form a small 

fragment of the whole working-age population. The share of new immigrants is currently very low 

and, based on immigration quotas and the current indicators, their number will not exceed a couple 

of thousand in the years to come. It is unclear how and by what criteria the group of poorly integrated 

permanent residents, which presumably accounts for the majority of the target group and which is 

estimated to amount to 80,000 people, is defined. Activities are formulated in general terms and 

therefore it is not possible to accurately assess the extent to which they will help achieve the 

objectives. There is also a risk of duplication of services. For example, the substantive added value of 

the information and guidance coordination service in the area of integration is not clear. The basis of 

estimating the number of the consumers of proposed activities is not clear either. 

2.2.3.10. The definition of new immigrants should be harmonised throughout the documents. In the 

MoC (measure sheets, page 66), new immigrants are defined as people who have been in Estonia for 

less than five years. In the field of education, the underlying document is the MoER’s policy document 

’Children of new immigrants in Estonian education. Educational policy principles and organisation of 

education’, in which new immigrants are defined as people who have been in Estonia for less than 

three years (MoER, 2004). This definition is based on EU documents (Kasemets, 2007; Kasemets, 

Asser, Hannust, Rahnu, 2013). 
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2.2.4. Regional differences and impact on the availability of public 

services 

2.2.4.1. The potential impact of the ‘services ensuring equal opportunities for employment’ priority 

axis on the availability of public services is significant, as the axis is predominantly dedicated to the 

development of public services. It is not possible to evaluate the impact of the priority axis on the 

quality of public services on the basis of sub-objectives and activities. 

2.2.4.2. Impact on the provision of public services will be positive if, for the purpose of supporting the 

adaptation of new immigrants, new services will be developed and implemented that take specific 

needs into account (incl. Estonian language studies, EURES job mobility services). To increase the 

competitiveness of non-integrated permanent residents, the main obstacles faced by this group in 

entering the labour market and staying in employment should be taken as the basis. To improve their 

qualifications, they should be provided with more opportunities for participation in lifelong learning 

(OP section 2.1.4.1, qualifications and skills of the working-age population, page 33), and, where 

appropriate, offered more labour market services (including Estonian language studies, professional 

training, etc.) (Kasemets, Klaas, Klaas, Kõverik, 2008). 

2.2.4.3. The sub-objective ‘prevention and reduction of damage to health among the working-age 

population, and a higher employment rate among people with a partial loss of capacity for work’ does 

not take particular heed of regional differences. Activities are mostly centralised. On the other hand, 

for this sub-objective regional differences do not constitute an issue of its own; rather, the question is 

the availability of services in Estonia in general. 

2.2.4.4. As regards the context of the sub-objective ‘modern, regionally accessible and optimal first-

contact and acute care network enables the provision of high-quality and sustainable health services’, 

the availability of healthcare services varies greatly from region to region, but ways of mitigating this 

risk are not mentioned in the OP or in the PA. Since the activities to be carried out under the sub-

objective will concentrate health care providers in larger centres and access to health care may thus 

deteriorate in rural areas, it would be worth highlighting the preventive activities through which this 

situation will be avoided. Given that health-related inactivity rates vary from county to county (this is 

also mentioned in the strategy documents), the demand for welfare services is different, as well. Also, 

local governments have different capabilities and this must be taken into account in implementation. 

Moreover, for most of the problems (quality of services, other groups with low employment rates, 

social inclusion, etc.), there are no data on the extent of these regional differences. Therefore, this 

issue has not been addressed when designing the intervention. While the aspect of regional features 

is acknowledged and it is stated in connection with activities that ‘regional specificities must be taken 

into account in the development of services and improving access to them’, the ways of doing this are 

not mentioned in the current underlying documents. 

2.2.4.5. Also, non-integrated permanent residents and new immigrants live in different regions. The 

non-integrated permanent population means the non-Estonian community who is mainly 

concentrated in Ida-Viru County (where Estonians account for just 20%). The regional definition of 

activities related to them is ‘less-developed region’. New immigrants live elsewhere. For example, 

new immigrants who have arrived in Estonia with children at the compulsory school attendance age 

are increasingly concentrated in cities. They live mainly in larger “centres of gravity” – Tallinn and 

Tartu – or their surroundings (Kasemets 2007; Kasemets, Kaha, 2011). Senior specialists, researchers 

and students as the main target groups whose immigration to Estonia is desirable will likely choose 

their residence near larger cities, as well. This choice results from the location of large companies, 

universities and research institutions as their potential employers. Therefore, limitation of the 
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activities to less-developed regions will exclude a large part of the target group of the services 

planned. 

2.2.5. Rationality of guiding principles 

2.2.5.1. Sustainability is the main guiding principle of the ’services ensuring equal opportunities for 

employment’ priority axis. It is rational and important, yet so general that it fails to reflect the scale of 

application of the principles of flexicurity. According to the Commission's definition, flexicurity is a 

combination of flexibility and security in employment relations. In addition to flexible labour 

legislation and efficient social protection systems, effective active labour market policies and adaptive 

lifelong learning systems must be ensured (COM(2007) 359 final). It is not clear from the guiding 

principles of the priority axis whether services will be adapted according to changes in the labour 

market and in the working-age population. 

2.2.5.2. The guiding principles of the ’infrastructure supporting equal opportunities for employment’ 

priority axis are more specific (longer healthy life through reduction of early mortality and morbidity 

rates) and are based on the objectives stated in the National Health Plan 2009-2020. 
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2.3. Growth-capable entrepreneurship and internationally 

competitive RD&I 

2.3.1. Consistency and relevance of the intervention logic 

2.3.1.1. The development needs of the sphere of research, development and innovation (RD&I) (PA 

section 1.3) are relevant, well-reasoned and based on the recommendations of both international 

experts (ERAC Peer-Review, 2012; Commission Position [...], 2013) and Estonian analysts (Estonian 

Development Fund, 2011; National Audit Office, 2012). The unfavourable economic structure and the 

deterioration of the current competitive edges, which are based on cost advantages, are seen as the 

key problems. The capitalisation of companies is low, and companies operate within the lower links of 

the value chain and they do not focus on exports enough. Better implementation of ICT solutions is 

one of the ways to increase the currently low productivity of companies, develop public services and 

resolve the socioeconomic challenges faced by society (Commission Position [...], 2013, pages 7, 10). 

An important role in making the economy more knowledge-intensive is played by the research 

system, whose problems include the low local impact of research, the weak links of research 

institutions with companies, and the lack of openness of the infrastructure to both domestic and 

international companies (ERAC Peer Review, 2012). The overall level of research funding is low in 

international comparison and is not conducive to the emergence of a next generation of local 

researchers. Also, the entire system relies excessively on the structural funds of the EU which raises 

the question of the sustainability of funding (ERAC Peer Review, 2012). 

2.3.1.2. In the sphere of RD&I, the OP clearly contributes to the accomplishment of the objectives set 

out in the PA, as the development of a knowledge-based economy is the only way to raise the 

standard of living. The main challenge is to develop the competitive advantage of the Estonian 

economy (in a narrower sense, the smart specialisation areas). A knowledge-intensive economy 

requires an internationally competitive RD&I system, which creates (and – more importantly in a 

small country – intermediates) internationally high-quality research results for the domestic economy. 

This goal can be achieved by placing greater emphasis on the internationalisation of research (OP 

section 2.5). 

2.3.1.3. To develop an innovation-based economy, the existing economic sectors need to be 

modernised and steered into new growth areas, and new companies and industries need to be 

created or attracted to the country (Lester, 2005). It has been recommended that in developing their 

economy Central and Eastern European countries should follow the example of East Asian countries 

where success was achieved by placing emphasis on certain areas and keeping the focus on these 

areas (Chang, 2006). Also the analysis of RD&I specialisation choices of European countries shows that 

if countries try to concentrate their efforts in the same areas instead of specialising in line with their 

economic advantages, the Matthew effect will occur – the rich become richer and the situation of 

others worsens (Foray, 2009). Therefore, more emphasis should be placed on treating RD&I as a 

means of achieving certain socioeconomic objectives of society (ERAC, 2012). The PA and the OP 

indicate that activities are being planned according to this principle: the concept of smart 

specialisation, which is intended to be implemented across the development plans of ministries, will 

help to better take into account the interests of the economy (PA section 1.3). The OP (section 2.5.1) 

implies that RD&I activities will be better focused on socially and economically important subjects, but 

the ways of achieving this are not quite clear from the versions of documents evaluated by us. 
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However, the draft ‘Knowledge-based Estonia 2014-2020’ strategy3 highlights various activities and 

stresses a systematic approach and the role of the state as a smart contracting authority (page 10). 

2.3.2. Consistency with EU and national strategy documents 

2.3.2.1. The RD&I-related general objectives and sub-objectives set out in the OP (PA page 37; OP 

section 2.5) are consistent with the strategic framework of Europe 2020 and Estonia 2020, and are 

intended to help resolve the challenges faced by the economy and society of Estonia. Interviews with 

the representatives of ministries (Mart Laatsit, expert of the MoEAC; Taivo Raud, Deputy Head of the 

Research Policy Department of the MoER) revealed that as the entrepreneurship strategy and the 

RD&I strategy were being drawn up concurrently, the documents were expected to be consistent with 

each other. Like in the programme for the previous period, the activities proposed under the OP have 

the aim of shifting the unfavourable structure and increasing the knowledge-intensity of the 

economy. To this end, it is intended to increase RD&I investments in private and public sectors (OP 

section 2.5.2.1) and improve the transfer of knowledge from the research system into the business 

sector (OP section 2.5.1.1). The European Union's development plans emphasise commitment to 

scientific excellence to ensure long-term competitiveness (Horizon 2020, page 4). The tools to 

facilitate this include both mobility and cooperation between researchers. 

2.3.2.2. In Estonia, too, the aim is to ensure an active and high-quality contribution of research to 

society. Therefore, the level of research is intended to be raised through the arrangement of the 

functions of research institutions and universities and the related institutional funding. In addition, 

support will be provided to the internationalisation of research on different levels and to the 

popularisation of research in society (OP section 2.5.3). To better serve the interests of Estonia (and of 

the EU, as well) in local research, support will be given to selected infrastructure areas and to centres 

of excellence, and allocations from the state budget for RD&I commissioned for the purpose of 

addressing socioeconomic challenges will be increased (the activities are specified in the draft RD&I 

Strategy; the result indicator is set out in section 2.5.3 of the OP). The latter measure should also help 

increase the local impact of research. Areas of growth, or areas of smart specialisation, have been 

chosen as a central mechanism supporting the transfer of knowledge (PA section 1.3, OP section 

2.5.3). This approach to determining the focus has also been recommended by the EU (Horizon 2020, 

page 12). Estonia’s choices are currently formulated as general areas (horizontal ICT applications in 

the economy; health technology and services; and more efficient use of resources). A more specific 

action plan will be drawn up in near future in connection with the preparation of the Entrepreneurial 

Growth Strategy and the RD&I Strategy. It will provide for measures involving the supply side (e.g. 

national measures of the type of R&D programmes) and the demand side (the state as a smart 

contracting authority) as well as systemic (cooperation) measures. 

2.3.2.3. The possibilities of international cooperation and division of work should be better linked to 

the selected growth areas. For example, Estonia’s smart specialisation areas overlap with several 

priorities of the ‘Horizon 2020’ framework programme for research and innovation (ICT, healthcare, 

resource efficiency, etc.). However, the efficient use of resources as an area of smart specialisation is 

currently rather abstract, and awareness-raising in this respect is difficult both within and outside 

Estonia (due to the different number and divergent definitions of sub-areas in the underlying 

documents referred to). There is actually an opportunity to link the focus areas of the Estonian 

strategy with several focuses of ‘Horizon 2020’ which will be implemented through the future strategy 

                                                             
3
 The version downloaded from the website of the MoER on 16.09.2013 (http://www.hm.ee/index.php?0513298) 
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of the EIT (Commission 2011, page 17), such as manufacturing industries creating added value; food 

for future; and sustainable extraction, treatment and replacement of raw materials. The introduction 

of international cooperation possibilities and their links with the Baltic Sea Strategy and ‘Horizon 

2020’ are crucial for smart specialisation because, where the expertise necessary for companies is 

weak or incomplete among the current Estonian TA providers it has to be obtained externally. As 

Estonian researchers have closer ties with the neighbouring countries, it would be easier to secure 

knowledge transfer from there. 

2.3.2.4. International cooperation seems to currently focus on Europe as a whole. Activities and 

countries covered by the EU’s Baltic Sea Strategy are not highlighted in the field of RD&I (potential 

links with the Baltic Sea Strategy include the specialisation areas of ICT, healthcare and more efficient 

use of resources, but the links should first be formulated in the text of the OP). There is potential for 

international cooperation with the neighbouring region in all of the areas of smart specialisation 

(except perhaps oil shale, which is a specific resource), but it has not been opened on the strategy 

level yet4. 

2.3.2.5. The concept of smart specialisation still needs to be elaborated, as the objectives and 

activities of the different areas have not been specified in the OP yet. Both the text of the OP and the 

draft underlying strategies propose a variety of activities for smart specialisation which do not seem 

to be quite consistent with each other. The text of the OP states that problems are to be defined on 

the basis of an analysis conducted by the Estonian Development Fund5. It contains a lot of suggestions 

to plan different types of interventions, such as administrative and horizontal measures (taxation, 

education, migration, and other fields), cooperative measures, etc. In addition to the analysis, the 

complementary or substitutive nature of the proposed measures needs to be examined, considering 

also other measures that are being planned. 

2.3.2.6. There appear to be no logical links between the activities proposed and the problems 

highlighted. A large part of the activities are based on the R&D supply-side approach, which does not 

support the entrepreneurial discovery process, because the analysis fails to provide a demand-side 

view of the current problems. The draft Estonian Entrepreneurial Growth Strategy 2020 refers to the 

preparation of more specific action programmes in the future and emphasises international 

cooperation (through TDCs and clusters) and the stimulation of the demand side through 

procurements as the main course of action. The OP (section 2.5.2.2) gives the impression that the 

various activities mentioned in the Entrepreneurial Growth Strategy are also designed for companies 

operating in the areas of growth whose projects will be preferred (although this is not explicitly stated 

in the strategy). Also the draft ‘Knowledge-based Estonia’ strategy attaches importance to clusters 

and TDCs, but this strategy refers to national programmes (do these coincide with the action 

programmes mentioned in the Entrepreneurial Growth Strategy?), the need to support the traditional 

branches of RD&I, the management of foreign investments, the strategic management of companies, 

and an increase in the application of ICT. The management of the process of smart specialisation is 

currently differently formulated in these two strategies (one or many organisations, different levels). 

It would therefore be necessary to clarify and harmonise the approaches of different ministries in the 

                                                             
4
 In the version of the draft Entrepreneurial Growth Strategy 2020 which was available in June 2013, technology 

development centres and clusters are seen as the carriers of international cooperation, but the strategic definition of 
objectives of cooperation and the partners in neighbouring countries was missing. 
5
 Estonian Development Fund, ‘Nutikas spetsialiseerumine – kitsaskohtade ja uute võimaluste analüüs’ (Smart 

specialisation – an analysis of problems and new opportunities) (interim report 19.06.2013), 
http://www.arengufond.ee/wp-content/uploads/2013/06/AF_kitsaskohad_final2.pdf 
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OP, so that the intervention logic, and links/overlaps with other objectives and areas can be 

evaluated. 

2.3.2.7. While the PA and the OP have strong links with the EU framework, the focus has somewhat 

changed or become more precise (the use of ICT applications in various economic sectors is stressed, 

especially in medicine within the field of biotechnology) or, in places, broader (efficient use of 

resources also concerns other areas besides material technology) when compared to the current 

RD&I strategy of Estonia. The OP emphasises (incl. by the selected result indicator) the need to ensure 

the sustainability of the research system through the productivity of Doctoral studies (the supply side 

of the research system), but the SBS attaches more importance to the number of working researchers 

and engineers (who might not have a Doctoral level degree; this approach also involves the demand 

side, i.e. shows the extent to which society is able to employ highly educated professionals). The 

productivity of Doctoral studies concerns, first of all, the sustainability and growth of the research 

system (i.e. the labour supply side), but it will not actually improve the missing demand for people 

with a Doctoral level degree in the rest of society. This, in turn, affects the productivity of Doctoral 

studies in many areas, as the motivation to defend a degree is low due to the lack of demand or 

employment opportunities. 

2.3.2.8. In some respects, the OP also diverges from the ‘Estonia 2020’ National Reform Programme. 

While the Reform Programme recommends the institutional concentration of higher education 

institutions, the solutions described in the OP (section 2.5.3.1) rather emphasise the distribution of 

roles (missions and responsibilities), cooperation and interdisciplinarity. The Reform Programme links 

the areas of growth (in the current context, the areas of smart specialisation) with higher education, 

but in the OP these areas seem to be more related to research (section 2.5.1.1). Since the institutional 

aspect is very important, it should be emphasised more in the Operational Programme. 

2.3.3. Regional differences and impact on the availability of public 

services 

2.3.3.1. While the OP is broadly in line with the priority areas of Europe 2020, ‘Horizon 2020’ and the 

Baltic Sea Strategy, as well as with national strategies and action programmes (including those 

currently being drafted), the substantive discussion of regional aspects is incomplete. This applies to 

both possibilities of international cooperation with neighbouring countries as well as links with county 

development plans. The role of R&D in shaping the regional growth strategies that support the 

specificities of Estonia could be described more clearly when planning measures (for example, smart 

specialisation (oil shale chemistry), the environment, regional development). At first glance, adding a 

regional dimension seems to obfuscate the issue of growth areas and smart specialisation. In fact, 

however, it would help to expand the perspective, drawing attention from the narrower issue of 

research contracts to innovation and development activities in a more general sense (including the 

development of human resources and regional institutions), while also reinforcing a long-term 

exchange of ideas between the state, research institutions and companies which is necessary for 

achieving consensus on the development of Estonia. Improved exchange of information between 

companies and research institutions is also a prerequisite for ensuring better responsiveness of higher 

education and R&D infrastructure as public services to the needs of society. Specialisation in research 

and the economy requires a broader base on which excellence can be built. In addition, enhanced 

cooperation between research institutions and companies will ensure the sustainability of the 

research system, considering the extensive investments made during the 2007-2013 programming 

period in research infrastructure and the need for its further management. 
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2.3.3.2. One should not be misguided by the fact that the Commission may see Estonia as a single 

region. In essence, the EU views smart specialisation as an alternative to excessive fragmentation and 

horizontality of policy measures, while attempting to better reconcile research investments and 

activities with other productive resources of the country/region. The aim is to develop local 

capacities, benefit from enhanced and more effective division of work between EU countries and 

thereby achieve a competitive advantage (Foray, David, Hall, 2009). The aspect of division of work 

within the country must be emphasised, as well. It would be a significantly more economical solution 

for Estonia if the entities engaged in the supply of R&D for smart specialisation (e.g. through an 

investment plan) were concurrently engaged in the spatial and institutional arrangement of 

competencies (both R&D and human resources in general, and perhaps all learning-related issues). 

After all, the specialisation of companies in Estonia, as well as the location of the existing research 

competencies, is well-known. Involving regional expertise in the planning of activities promoting 

smart specialisation would make it possible to better take into account the needs of companies, 

which would support the current approach to smart specialisation. 

2.3.4. Internal coherence 

2.3.4.1. The intervention logic to be applied for increasing the international competitiveness of RD&I 

does not appear to involve significant risks because a large part of the planned activities are the same 

as before. Nevertheless, to be effective, institutional activity packages need clearly defined objectives 

for RD&I institutions and the division of work between institutions because otherwise it may happen 

that the activities are never implemented due to lack of cooperation (e.g. failure to agree on the 

division of work) or, conversely, be duplicated (depending on the field). 

2.3.4.2. In the OP, the objective of growth-capable entrepreneurship also covers the activities that 

support efficiency primarily in resource-intensive sectors (production of shale oil, the chemical 

industry, electricity and heat production, and waste disposal). This may be regarded as justified and 

closely related to the issue of the overall modernisation of technology. It is also clearly consistent with 

Estonia’s energy-intensive economic structure and the need to limit the continued use of energy-

inefficient equipment and technology (OECD, 2011; Estonian Environmental Strategy, page 23). 

2.3.4.3. The achievement of sub-objectives should lead to major structural changes in the economy 

over the medium term and boost the growth and development of the whole RD&I system. As regards 

the external trends, achieving these objectives will depend on the development of the EU as a key 

cooperation partner, in terms of general economic welfare, foreign trade, and collaborative research, 

as well as population dynamics and migration. Structural changes in the economy are driven primarily 

by the export sector, which directly depends on the growth prospects of the main trade partners 

(Nordic countries and Germany). The latter are declining slightly but will hopefully be stable in the 

long term. 

2.3.4.4. At first glance, it seems doubtful whether it is possible to achieve simultaneous development 

in the research system in terms of both international competitiveness and greater local impact. This is 

a common problem in the research systems of small countries (see, e.g., Thorsteinsdóttir, 2000). The 

experience of Nordic countries at the end of the previous century shows that these objectives need 

not be contradictory, but can support each other. On the other hand, the collaborative processes and 

the development of the intervention logic and measures needed for the implementation of the idea 

of smart specialisation may be hindered by the lack of sectoral policymaking capabilities and 

traditions in both the public and private sectors (Estonian Development Fund, 2013b, page 8). 



 

55 
 

Ex-ante evaluation of the use of EU funds in the period 2014-2020 PRAXIS 2013 

 

2.3.4.5. In the case of a positive scenario, selective migration policies can also contribute to the 

sustainability of the research system. The declining numbers of Estonian students affect the number 

of PhDs and post-doctoral researchers, and failure to attract young researchers from other countries 

will undoubtedly undermine the efforts to improve the productivity of Doctoral studies (Estonian 

Development Fund, 2010). 

2.3.5. Rationality of guiding principles 

2.3.5.1. One of the guiding principles of developing the research system is greater focus on the 

development of human resources, both in terms of the next generation of researchers and the 

knowledge and skills of researchers. This principle can be regarded as rational because during the 

2007-2013 programming period the focus was on the modernisation of the infrastructure, and human 

resources (in particular as regards the next generation of researchers) has become a key problem in 

the RD&I system. The guiding principles, which are not mentioned in the text of the OP under the 

subtheme concerned (section 2.5.3.2), but which, given the proposed activities and result indicators, 

are paid more attention to and have a more precise focus, are the following: 1) projects and 

investments related to the internationalisation of research, and 2) the growing importance of applied 

research in terms of responding to socioeconomic challenges. 

2.3.5.2. Also relevant are the guiding principles that are related to the development of public-private 

cooperation in the RD&I system, as they help to improve the coherence and impact of the system in 

response to the needs of the economy. The guiding principles that concern exports, value-added and 

resource efficiency can also be deemed rational, as they are consistent with the common objectives of 

the EU as well as with Estonia’s own strategic objectives for research, entrepreneurship and 

environmental sustainability. 

2.3.5.3. Smart specialisation in the selected areas of growth based on the bottom-up approach is 

currently the best objective for Estonia, as it will help to create the greatest economic effect. If 

implemented properly, the proposed solutions (objectives and activities) should really contribute to 

the accomplishment of the objective of the PA. The competition brought about in the research system 

through open calls for proposals concentrates resources in the hands of the stronger players. In the 

context of arranging the research system, this approach can be regarded as serving the purpose, if the 

research areas necessary for a small country (but which are not strong enough) can thus obtain at 

least minimum funding. Open competition can also be regarded as useful in the context of developing 

exports, technologies, etc. in certain companies. Then again, it is doubtful whether the combining of a 

programme with open calls for proposals will yield the expected results in the implementation of the 

concept of smart specialisation. On the one hand, as regards the elimination of problems (failures in 

the RD&I system), it may happen that the number of participants from the business sector and 

research institutions is insufficient to organise effective open calls for proposals. On the other hand, 

this approach does not contribute to the arrangement of the sectoral structure of research, as 

underdeveloped areas of research are unable to respond to open calls for proposals. An open call for 

proposals supports competition, rather than cooperation, between research institutions, as well as 

strategic (incl. duplicating) behaviour. This does not necessarily lead to such an arrangement of the 

supply of institutional or regional R&D which is useful for the country as a whole. It would be possible 

to specify the particular research institutions and centres of excellence that will respond to the 

bottom-up initiative of companies and be responsible for broader research themes, as well (contrarily 

to the current narrow project-based approach). This, in turn, would allow activities to be more closely 

linked to local development. The Estonian Development Fund (2013b) highlights relations between a 
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number of centres of excellence and areas of specialisation which could serve as a basis for better 

integration of R&D activities with regional development. 

2.3.5.4. It is very important to have an investment plan in place which defines the state’s courses of 

action in developing the areas of smart specialisation. The investment plan would make it possible to 

determine the necessary investments to be made by the state (e.g. creation or, where appropriate, 

institutional or regional relocation of research and educational capacity) which support the selected 

areas of specialisation in terms of human resources and R&D supply. This aspect is also emphasised by 

the authors of the concept of smart specialisation (Foray, David, Hall, 2009). As the supply of R&D and 

human resources by the public sector is not able to quickly adapt and respond to market signals, an 

entrepreneurial discovery process can be carried out within the limits of the existing supply of R&D. 

Given the current circumstances, where research and development institutions finance their research 

on a project basis (and the research theme is binding for the entire project period), it can be argued 

that the supply of R&D is relatively inflexible and resources are largely tied up by existing contracts. 

The patterns of specialisation of research in Europe (including Estonia) need to be adjusted in order to 

better exploit the competitive advantages of the local economy (Foray, 2009; Bonaccorsi 2007, 2009); 

hence, the specialisation of research in Estonia must also adapt to the needs arising from the 

entrepreneurial discovery process. The adaptation of the supply of R&D requires more investments by 

the state, as well as a plan. Inclusion of the preparation of such a plan in the document under 

discussion is crucial, as it is the main cross-cutting medium-term RD&I investment strategy. Therefore, 

it is essential to ensure that it provides for the coordination of the roles and activities of policymakers 

in different ministries, given their close ties in shaping smart specialisation processes. In addition, 

these intentions of the state must be introduced to a wider circle of actors (companies, researchers, 

local government officials, etc.) to enable them to align their activities. 

2.3.5.5. Based on the experience of initiating national RD&I programmes during the current strategy 

period (National Audit Office, 2012), precisely the same failure reasons can be foreseen for a 

programme-based approach to smart specialisation (lack of specific goals and of a narrower focus; 

inadequate cooperation between ministries, and inappropriate definition of programme activities) 

which could hinder smart specialisation. A possible solution could be to outline, in the OP already, a 

specific plan for how to develop the selected growth areas. In addition to the funding-related 

obstacles (which the Estonian Development Fund (2013b) deemed the main problem), the investment 

plan should also elaborate on other sectoral problems. 

2.4. Development of small and medium-sized enterprises and 

regional entrepreneurship 

2.4.1. Consistency and relevance of the intervention logic 

2.4.1.1. In the PA, the development needs of the business sector and the wider economy are linked to 

two major sets of interrelated problems: 

 low knowledge-intensity of the economy, with the factors that need intervention being the 

following: unfavourable structure and low capitalisation of the economy; depletion of the 

traditional sources of growth (cheap labour); low innovation capacity; low local impact of 

RD&I; inactive participation in business areas and value chains of the future; and inadequate 

exploitation of the growth opportunities offered by ICT; 

 low export capacity, and the resulting needs to increase the proportion of exporting 

companies, expand the hitherto narrow export base, raise awareness about Estonia as a 
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tourism destination, and improve access to capital together with increasing the amount of 

foreign investments. 

2.4.1.2. In general, the critical problems have been presented adequately (VKE, 2012; Eesti eksportija 

portree, 2012; ERAC, 2012)6 and are consistent with the general objective of ’a knowledge-intensive 

and internationally competitive economy’. However, some minor shortcomings were observed. 

a) The discussion of the development needs of the business sector does not include the 

shortage of skilled labour which entrepreneurs regard as one of the key problems hindering 

the development of export (KODA, 2010). The growing structural unemployment, the 

shortening skills cycle, the emigration of skilled labour and the need to attract more foreign 

specialists are discussed in the context of the development needs relating to employment 

and education. Both entrepreneurs and officials deem these issues as critical because it is 

impossible to achieve the objectives set for the economy unless a solution to the problem of 

skilled labour shortage is found (Eesti IKT […], 2013; interview with a representative of the 

MoEAC). Thus, these development needs should also be discussed in the context of the 

problems of companies. 

b) The OP discusses the low sustainability of start-ups, but the PA does not mention this 

problem (OP section 2.6.1.1). 

c) Neither the PA nor the OP mentions regional aspects in the discussion of the development 

needs of the economy. These are set out in the section of the PA dedicated to regional 

development trends (section 1.1.2.9), which indicates, among other things, that the more 

active and productive business tends to concentrate in larger urban areas and that regional 

differences in entrepreneurial activity are increasing rather than decreasing. At the moment, 

these problems are analysed only from the aspect of regional development, and no links with 

the development of the economy are outlined, although the two issues are closely related in 

the proposed activities. 

2.4.1.3. Consistency between objectives leaves something to be desired. The ‘development of small 

and medium-sized enterprises and regional entrepreneurship’ priority axis is mainly targeted at the 

formation and growth of companies, increase in export capacity, and alleviation of regional problems. 

Thus, the priority axis has two sub-objectives. 

1) SMEs are ambitious, and their exports have increased (OP section 2.6.1.1). This objective is in 

line with the general objective of ’a knowledge-intensive and internationally competitive 

economy' (PA section 1.1.2.10) and the objectives of the ‘growth-capable entrepreneurship 

and RD&I supporting it’ priority axis. The emphasis has been placed on international 

entrepreneurship, and less on knowledge-intensive economy; the latter is mostly covered by 

the second priority axis dedicated to entrepreneurship (OP section 2.5). 

2) Employment and the value-added of jobs have grown outside the urban regions of Tallinn 

and Tartu (OP section 2.6.3). The link of this objective with the general objective is not that 

direct – while the value-added of jobs requires an increase in knowledge-intensity, 

employment can also grow on account of jobs with low value-added. Also, the international 

                                                             
6
 The problems are confirmed by, e.g., the following sources: Estonian companies’ investments in fixed assets have 

decreased after the crisis, and the problem of the availability of financial resources has dramatically worsened in 
recent years (VKE, 2012: pages 19 and 40); according to Statistics Estonia, the proportion of exporting companies is low 
and the export base is narrow in Estonia (Eesti eksportija portree, 2012, pages 29-30); the added value of export goods 
is low (Eesti eksportija portree, 2012, page 36; ERAC, 2012, page 9). 
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aspect of the general objective is not covered. On the one hand, it is positive that regional 

development is sought to be seen as a horizontal theme. Thus, it is recommended (PA section 

1.5.3) that the principles of shaping regional development should be mainstreamed into the 

formulation and implementation of sectoral policies, and that the supporting co-effect of the 

policies on regional development should be ensured (’maximum use of the development 

advantages of all regions and promotion of more balanced regional development’). On the 

other hand, there is no explanation in the OP as to how exactly the co-effect should be 

manifested (in particular as regards the development of the living environment) or what 

principles of shaping regional development are to be taken into account as recommended in 

the PA. 

2.4.1.4. If the activities proposed under the second sub-objective (OP section 2.6.5.1) are also taken 

into account, it appears that the consistency of the sub-objective with the priority axis and the 

general objective is problematic. The achievement of the sub-objective is facilitated by activities that 

strengthen the competitiveness of regions, and the main expected results in this regard are additional 

jobs and greater satisfaction with the availability of public services. As regards the activities, the 

following inconsistencies appear: 

a) the results fail to reflect a part of the sub-objective: growth of the value-added of jobs. If this 

indicator will not be measured, it makes no sense to set this objective; 

b) good public services are conducive to entrepreneurial activity, but indirectly – by making the 

living environment of a region more attractive for the workforce needed for 

entrepreneurship. Manufacturing enterprises are facing difficulties in finding skilled labour in 

rural areas, (Estonian University of Life Sciences, 2012, page 4), which reduces their 

willingness to invest in these areas. At the same time, international studies suggest that the 

movement of labour is more influenced by economic factors7; thus, emigration could be 

slowed down primarily by the availability of suitable jobs. Therefore, the creation of jobs and 

the development of the living environment are both necessary, but the link of the latter with 

the development of knowledge-intensive and international entrepreneurship is very indirect. 

2.4.1.5. In conclusion, if the good focus of the entire priority axis is to be kept, the second sub-

objective and the relevant measure should be targeted more at the business environment and less at 

the living environment. 

2.4.1.6. As to the appropriateness of the objectives and priority axes for ensuring Estonia’s 

socioeconomic development in the long and medium term, it can be concluded that the main 

objective of the priority axis – growth and exports of companies – is certainly one of the key factors in 

ensuring the sustainable development of the country. However, the target levels of indicators suggest 

that the planned leap in development will not be significant: for several indicators the aim is to 

achieve roughly the pre-crisis level (OP table 27). Then again, as the selected indicators largely depend 

on the state of the economy, it is difficult to evaluate the ambition of the target levels and, on this 

basis, the leap in development. 

                                                             
7
 See, e.g., the overview of A. Võrk, M. Priinits and E. Kallaste of the push and pull factors in migration: 

Tervishoiutöötajate migratsioon Eestist: migratsiooni potentsiaalne suurus, mõju tervishoiutöötajate vajadustele ja 
poliitikavalikud (Emigration of health workers from Estonia: potential extent of migration, impact on health workers' 
needs, and policy options), Praxis, 2004 
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2.4.2. Consistency with EU and national strategy documents 

2.4.2.1. The proposed activities are in line with the recommendations of the Council of the European 

Union, but their impact on smart specialisation and the ‘Horizon 2020’ strategy will be rather modest. 

The priority axis will also contribute to the strategy of smart specialisation if the opportunities of 

regions outside of Tartu and Tallinn can be taken into account and consistency with the development 

of centres of excellence can be ensured (which is planned under the sub-objective ‘employment and 

the value-added of jobs have grown outside the urban regions of Tallinn and Tartu’ of the 

‘development of small and medium-sized enterprises and regional entrepreneurship’ priority axis (OP 

section 2.6.5.1). The proposed activities are generally consistent with the ‘Europe 2020’ strategy and 

support its priorities (smart, sustainable and inclusive growth). 

2.4.2.2. The priority axis will directly contribute to the following objectives of the ‘Estonia 2020’ 

National Reform Programme and the SBS: 

 increase of productivity to 73% of the EU average by 2015. The targets for 2013 and 2016 are 

71% and 73.6%, respectively. The priority axis provides for better access to capital, which will 

increase productivity through investments; 

 increased proportion of Estonian exports in world trade. This requires an increase in the 

export volume which, in turn, depends on an increase in export capacity; the latter 

constitutes the first sub-objective of the priority axis. 

2.4.2.3. Alongside SF programming, the Entrepreneurial Growth Strategy 2020, the National Tourism 

Development Plan 2014-2020 and the Regional Development Strategy 2020 are being drafted in 

Estonia. Since these documents serve as the basis of SF programming, the documents are generally 

consistent with each other. Some small discrepancies were observed, though. For example, the 

National Tourism Development Plan states that the number of overnight stays of tourists from target 

markets should be 398,700 by 2020 (page 9), but in the OP the target has been set at the level of 

414,600 (table 27). 

2.4.2.4. Looking at the funding of sectoral development plans, it appears that the activities to be 

carried out under the Tourism Development Plan will be covered from structural funds to the extent 

of 94% (probably together with the state’s cofinancing), and only 6% will be provided from the state 

budget (National Tourism Development Plan 2014-2020, page 34). This shows that the principle 

according to which SF are to be used in a targeted way for achieving certain selected leaps in 

development is not respected. Rather, the whole sector would be financed from SF, although the 

sectoral development plan for the current period focuses only on exports of tourism services. It is 

unclear whether the structures that have already been developed, such as tourism information 

centres, will be financed from SF as well, or if SF will be used for the relevant development activities 

only. The drafts of the Regional Development Strategy 2020 and the Entrepreneurial Growth Strategy 

2020 do not specify the funding sources and thus the proportions of SF and state budget funds cannot 

be evaluated. 

2.4.2.5. Opportunities for international cooperation are not specifically mentioned in the discussion 

of proposed activities, except for the capital and credit insurance programme. Venture capital will 

also be offered to companies in the neighbouring region whose activities are in some way related to 

Estonia. Similar cooperation opportunities could also be considered for regional activities (the sub-

objective ’employment and the value-added of jobs have grown outside the urban regions of Tallinn 

and Tartu’). 
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2.4.2.6. Consistency with the Baltic Sea Strategy is theoretically ensured – the strategy emphasises 

the need to improve the quality of life in rural areas and views support for entrepreneurship as a 

means of achieving that objective. However, no SF are foreseen (or specified in the PA and OP) for the 

implementation of the ambitious ideas of the Baltic Sea Strategy – increasing the general 

competitiveness of the tourism sector of the entire region (probably the whole Baltic Sea region) by 

using ICT solutions and involving other sectors (e.g. healthcare). 

2.4.3. Regional differences and impact on the availability of public 

services 

2.4.3.1. The activities to be carried out under the second sub-objective of the priority axis (OP section 

2.6.3) will have a direct and favourable impact on the availability of public services (better transport 

links between centres and their hinterland in functional regions, development of open urban space in 

the centres of functional regions). 

2.4.3.2. Regional differences will not be taken into account in the provision of support for 

entrepreneurship – activities will be carried out across the country. The exception is the sub-objective 

’employment and the value-added of jobs have grown outside the urban regions of Tallinn and Tartu’, 

whose share in the budget of the priority axis is approximately 30%. About 40% of the allocation is 

intended for the development of the living environment (measure sheets, Annex 7). Activities 

promoting tourism are expected to boost regional development, as the target groups are often 

located outside of Tartu and Tallinn. 

2.4.3.3. Regional imbalances of the business activities of Estonian companies are increasing. The bulk 

of companies’ activities are concentrated in a few larger centres, while the rest of the regions of 

Estonia are becoming peripheral. For example, the share of GDP created in Harju County continues to 

grow (61% in 2009), entrepreneurial activity is increasing in the counties where it is already higher 

than elsewhere, and structural economic changes that reduce labour demand in the agricultural 

sector will lead to higher unemployment in rural areas where there are no opportunities for 

replacement employment (Regionaaalse arengu […], 2011, pages 7-13). The fact that many regions 

have not been able to realise their potential hinders the economic activities of the entire country. In 

addition, it should be taken into account that if support for entrepreneurship is provided to 

companies with a higher growth and export potential, the support will concentrate mainly in the 

more developed regions, which means that imbalances will deepen.8 

2.4.3.4. Based on section 1.5.4 of the PA, which states that the principles of shaping regional 

development should be mainstreamed into the formulation and implementation of sectoral policies, 

the following activities could be considered. 

a) Companies operating in rural areas could be offered more favourable conditions in obtaining 

support for access to capital because access to funding can be more difficult for these 

companies due to the lower value of collateral (MoI, 2011, pages 10-12). 

                                                             
8
 The report on the mid-term review of support granted for entrepreneurship during the current period indicates that 

the number of companies supported is the highest in Harju County. Their share of export revenues is proportionally 
higher than their share in the number of companies (Jaaksoo, Kitsing, Lember, Rebane, 2012, pages 34–37). The 
current statistics show that the contribution of regions outside of Tartu and Tallinn to exports has been modest (MoI, 
2011, page 10), which implies that continued support for mainly exporting companies will worsen imbalances. 



 

61 
 

Ex-ante evaluation of the use of EU funds in the period 2014-2020 PRAXIS 2013 

 

b) When assessing applications for support for entrepreneurship, preference could be given to 

companies whose activities contribute to the use of local development potential outside of 

the urban areas of Tartu and Tallinn, such as skilled labour. The current problem is the 

outflow of highly educated people from regions other than Tartu and Tallinn/Harju County, 

which inhibits the potential for entrepreneurship creating a higher value-added in these 

regions (MoI, 2011, page 16). The projects of such companies should be consistent with the 

objectives of the given measure/action (e.g. support for companies’ development plans, 

promotion of the creation of new companies with ambitious business models), but would be 

given additional points based on the region where they operate (not the address of the head 

office), because otherwise they cannot sustain the tough competition with companies 

operating in Tallinn and Tartu. 

2.4.4. Internal coherence 

2.4.4.1. The expected results of the sub-objective ‘SMEs are ambitious, and their exports have 

increased’ have been worded as follows: ‘fertile soil for new enterprises and their further growth, the 

increased influx of ambitious business ideas, the creation and implementation of ambitious business 

models, lots of spin-offs, improved entrepreneurial knowledge base and better quality of 

management training’. The proposed activities should generally lead to the expected results, if 

implemented wisely. The fact that an increase in exports which has been set as an objective is not the 

main expected result raises questions; new business ideas and models can increase exports, but not 

necessarily. 

 Improved access to capital and credit insurance should facilitate the creation of new 

companies and inflow of ambitious business ideas through venture capital. Export insurance 

will increase exports, which could be included among the results. Guarantees and loans may 

contribute to the emergence of new and ambitious business models or support the growth of 

start-ups, but also traditional companies can apply for these types of support for the 

implementation of traditional projects. Thus, this part of the measure (loans and guarantees) 

might not directly support the achievement of the sub-objective ‘SMEs are ambitious, and 

their exports have increased’. 

 On the other hand, more attention should be paid to the consistency of the activities that aim 

to improve access to capital with other types of support. The current experience suggests 

that, rather, this measure often helps companies to just survive (Jaaksoo, Kitsing, Lember, 

Rebane, 2012) and thus the activities will not necessarily ensure a rapid growth of companies 

or increase their export capacity unless the structure of the measure is changed. So far, the 

practice of making financing decisions has involved an assessment of the financial risks of a 

particular project rather than its consistency with the objective or result indicators of the 

measure (Struktuurivahendite valikukriteeriumite hindamine, Praxis Centre for Policy Studies, 

Ernst & Young Baltic, Institute of Baltic Studies, 2010). It is hoped that the future structure of 

the measure will be conducive to the desirable projects entering the portfolio and thus the 

achievement of wider goals (increase in productivity and exports), but the mid-term review 

(Jaaksoo, Kitsing, Lember, Rebane, 2012) does not support these assumptions. 

 The proposed activities include both new activities and those which continue the work begun 

in the previous period, such as raising awareness of entrepreneurship and distribution of 

information, provision of loans, guarantees and export credit, and tourism promotion 

activities. A number of the activities raise the question of whether they will contribute to the 
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continuation of current development or give rise to a new, broader leap in development, 

which is the purpose of SF. 

2.4.4.2. Under the sub-objective ‘employment and the value-added of jobs have grown outside the 

urban regions of Tallinn and Tartu’ it is intended to create new jobs in regions, including higher value-

added jobs. The availability and quality of local public services is expected to improve, and the 

services provided in regions are expected to be more accessible and able to meet the needs of 

residents of the centre and its hinterland. As already mentioned (section 2.5.1), the link of the result 

concerning public services with both the sub-objective ('higher value-added jobs') and the general 

objective (’a knowledge-intensive and internationally competitive economy') can be described as 

indirect. Achieving the result will not necessarily ensure that the sub-objective or the general 

objective is met. 

2.4.4.3. As the relevant ex-ante conditionality, the Commission has stressed the implementation of 

measures that underpin the promotion of entrepreneurship, taking into account the Small Business 

Act (SBA) (PA section 3.1, table 2.3). The criteria of meeting the ex-ante conditionality include the 

reduction of the cost and time to set up a company, and the reduction of the time needed to obtain 

licences and permits. These criteria can be considered to be met (the time needed to set up a 

company is minimal in Estonia9). 

2.4.4.4. The availability of skilled labour is one of the essential prerequisites for achieving the results. 

Without it, the desired objectives set cannot be met. The shortage of skilled labour is currently a 

major hindrance to development (KODA, 2010, page 37). According to a representative of the MoEAC 

(P. Treiberg, 19.08.2013), it is hoped to mitigate the problem through the simplification of legislation 

relating to labour from third countries, the development of services offered to new immigrants, and 

the more efficient provision of retraining and further training. 

2.4.4.5. The structure of measures is another factor that might prevent the achievement of the 

expected impact: 

a) a substantial part of the target group might choose to not apply for the support due to a 

heavy administrative burden; 

b) In the context of financial instruments it is important to offer acceptable conditions. For 

example, the guarantees provided by KredEx are regarded as expensive compared to the 

guarantees that can be obtained on the market (Ernst & Young, Praxis, IBS 2010, Annex 3, 

pages 281–290; Jaaksoo, Kitsing, Lember, Rebane, 2012, page 156), which is why they might 

not reach the right target group or lead to the expected results. Therefore, a review of the 

terms and conditions and reallocation of the budget should be considered. 

2.4.5. Rationality of guiding principles 

2.4.5.1. Under the first sub-objective (OP section 2.6.2.2), the projects that increase exports and 

value-added will be preferred. In the context of supporting tourism, preference will be given to 

projects that focus on exports of tourism services, and support provided at the regional level will go to 

projects that focus on the realisation of the local development potential and create new and higher 

value-added jobs. Under the second sub-objective, the activities to be supported will be selected on 

the basis of regional development priorities (OP section 2.6.5.2), which will be specified in the 

                                                             
9
 E-teenuste kasutamise tulemuslikkus ja mõju (Effectiveness and impact of using e-services), Institute of Baltic Studies 

and Praxis Centre for Policy Studies (2013) 
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integrated action plans of counties. The guiding principles are sound and, if implemented wisely, 

should ensure the focus of activities. In the case of the second sub-objective, however, the question 

also arises whether the rest of the activities will have to wait until the integrated action plans of 

counties are completed. 

2.5. Energy efficiency 

2.5.1. Consistency and relevance of the intervention logic 

2.5.1.1. Estonia’s energy efficiency-related development need for ‘more efficient use of natural 

resources and less energy- and carbon-intensive economy’ arises from the following problems: low 

resource efficiency and high energy intensity of the economy; limited energy efficiency of sectors and 

buildings; lopsidedness and carbon intensity of energy production; low distribution of energy 

production, and insufficient use of energy saving solutions (PA section 1.1.2.3). 

2.5.1.2. These concerns are justified. Resource productivity is low in Estonia compared to the majority 

of the EU Member States, representing 40% of the EU average in 2009 (Eurostat, 2012, table 1, page 

3). The continued use of energy-inefficient (outdated) equipment and technology results in the high 

energy intensity of the economy (Estonian Environmental Strategy 2030, page 23). The relevant 

indicator is one of the highest in the EU. This is partly due to the fact that the production structure 

comprises mainly energy-intensive sectors and industries (recommendations of the Council of the EU, 

section 10). 

2.5.1.3. The relevance of the aforementioned problems is also emphasised in the Estonian 

Environmental Strategy: increasing the share of energy based on renewable natural resources needs 

support (page 11); energy conservation has not been developed at all (page 12); the poor technical 

condition of a number of district heating networks (and production equipment) undermines the 

benefits of using district heating (page 12); fossil fuels continue to be used in cars. 

2.5.1.4. Estonia's economic system continues to be conducive to inefficient use of resources and the 

formation of prices below the actual value of the resources. The World Business Council for 

Sustainable Development (WBCSD) estimates that Estonia needs to increase resource-efficiency by 

four to ten times by 2050, and compelling changes must be made by 2020 (Roadmap to a Resource 

Efficient Europe, 2011, page 2). 

2.5.1.5. The bulk of Estonia's electricity is currently produced in Ida-Viru County in two oil shale 

power plants. Approximately three quarters of the energy production equipment of these plants are 

obsolete, and most of them must be shut down within the next 10-15 years. As regards the electricity 

supply of Estonia, a choice must be made as to whether to invest in new energy production 

equipment that enhances the production capacity, in new interconnectors, in new energy production 

facilities in the Baltic States and Nordic countries, or partly in all of the foregoing (Elektritootmise [...], 

2012, page 1). 

2.5.1.6. The development needs are, therefore, fully justified. The generation and transmission of 

heat are economic activities, which are largely concentrated in the private sector. According to the 

current Energy Sector Development Plan, the mission of the energy sector of Estonia is to ensure a 

continuous, efficient, environmentally friendly and reasonably priced energy supply and sustainable 

energy consumption. The Development Plan provides that, in order to ensure a continuous supply of 

energy, the use of energy sources will be diversified, including by supporting domestic energy sources 

in the production of energy. In order to ensure a sustainable energy supply and consumption, energy 
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efficiency will be improved among energy producers, transporters and consumers, and the share of 

renewable energy sources and cogeneration in the energy balance will be increased to an optimal 

level, which does not harm the environment (Energy Sector National Development Plan 2020, page 

38). 

2.5.1.7. The sub-objective ‘energy efficient housing sector and increased share of renewable energy in 

final consumption’ (OP section 2.7.2.1) of the ‘energy efficiency’ priority axis derives from the 

problems described above and from the development need worded as ‘more efficient use of natural 

resources and less energy- and carbon-intensive economy’. 

2.5.1.8. Under the ‘energy efficiency’ priority axis, investments should be made, first of all, in the use 

of energy efficient solutions and renewable energy in the housing sector and in the design of public 

infrastructure. The proposed activities do not include the promotion of energy efficiency in public 

buildings which, according to Annex 6 to the SBS 2014-2017, is intended to be financed from the 

proceeds of trading in GHG emission credits during the 2013-2020 period. Activities aiming to increase 

energy efficiency and promote the use of renewable energy, if implemented successfully, can greatly 

reduce energy consumption in apartment buildings and in the transmission of heat. Promoting energy 

efficiency in public buildings will significantly raise awareness and serve as an example for apartment 

associations, private companies and citizens. Modernisation of the housing sector, improvement of 

public space, and supporting the use of renewable energy will help increase energy conservation and 

security of supply, improve the (living) environment and boost the economy. 

2.5.1.9. In the district heating sector, the intention is to support the renovation of boilers and change 

of fuel. In this context, it is important to favour the transition from fossil fuels to (preferably local) 

renewable fuels, considering the development need (high carbon intensity) and the sub-objective of a 

higher share of renewable fuels. The situation where support is given for replacement of one fossil 

fuel with another (e.g. natural gas with oil shale) must be avoided, because it will not solve the 

problem or help achieve the objective. It is positive that support for the renovation of dilapidated and 

inefficient heat piping will be preceded by economic and technical audits of heating districts. This link 

could be set out more clearly in the OP (e.g. under the guiding principles). 

2.5.1.10. In a market economy it does not pay for a private heat production company to invest in 

district heating networks, as the savings to be achieved are not comparable to the investment and the 

duration of the payback period would be economically unreasonable. Therefore, the public sector 

must support the renovation of district heating networks. Only thereafter should the end consumers 

invest in energy conservation. In the opposite case, the situation may arise where the end consumer 

(e.g. an apartment association) spends money to insulate the building, but heat losses are much 

greater within the district heating network, reducing the effect of insulating the building, and the end 

consumer will still have to pay for the network losses. 

2.5.1.11. It is positive that support will be provided for constructing local heating solutions in the 

areas where, as concluded by the audit, it would not pay to renovate the district heating network. 

These solutions are mainly based on renewable fuels. To underline this, it is advisable to stress more 

clearly the transition to renewable energy-based heating solutions in the section of the OP discussing 

activities and result indicators. 

2.5.1.12. The most efficient street lighting would be achieved by the introduction of LED lamps, 

which, however, cannot be done without renovating the street lights. In addition to lower energy 

consumption, LED lamps are expected to have a much longer service life, which indirectly reduces the 

environmental burden. Apart from the installation of LED lamps it is advisable to consider the 

automation of the lighting regime in accordance with the movement of people, which can be done 
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through innovative web-based applications. This will reduce light pollution in densely populated 

areas. It might also be worth considering using existing poles and cables, where it is economically and 

technologically feasible, choosing the latest lighting fittings, and supporting innovative solutions or 

the procurement of renewable energy-based production equipment. 

2.5.1.13. In the transport sector, the objective of increasing the use of renewable energy is to be 

achieved through support for the use of biomethane as a local renewable vehicle fuel. It is a very 

welcome plan to do so throughout the supply chain. This helps to avoid the experience of other 

countries where support was provided for infrastructure or vehicles, while biomethane was not 

produced, or conversely – support was provided for biomethane production, but not for vehicles and 

the construction of filling stations. As an additional measure the state could consider the introduction 

of a countervailing charge on natural gas to recoup, in the context of providing investment support, 

the higher cost price of biomethane compared to the price of Russian natural gas supplied through 

gas pipes. Politically, the imposition of additional taxes on fossil fuels might not be particularly 

popular, but the example of other countries shows that biofuel production can be promoted by both 

investment and price support (Enterprise Estonia, page 39). 

2.5.2. Consistency with EU and national strategy documents 

2.5.2.1. The objectives and activities of the ‘energy efficiency’ priority axis are consistent with the 

CSF, the ‘Europe 2020’ strategy and the recommendations of the Council of the EU to save energy and 

to increase energy efficiency and the share of renewable energy in final energy consumption. 

Activities planned in the field of energy efficiency have clear links, on one hand, with the sub-

objectives of the priority axis and, on the other hand, with the objectives of ‘Horizon 2020’ and the 

Baltic Sea Strategy, which involve reduction of energy intensity, including the substitution of fossil 

fuels with renewable fuels. As all the activities to be carried out under the priority axis are very 

Estonia-centred and site-specific, it is not easy to find opportunities for international cooperation. 

Domestic suppliers of new technologies could be preferred, but a level playing field must be ensured 

for all bidders if technologies are to be purchased under the public procurement procedure. 

2.5.2.2. The activities proposed under the ‘energy efficiency’ priority axis are also consistent with the 

national priorities, the ‘Estonia 2020’ National Reform Programme, the State Budget Strategy and 

sectoral development plans. The proposed activities will help achieve the general objective set in 

Estonia’s Renewable Energy Action Plan 2020: the share of energy produced from renewable sources 

in gross final energy consumption should amount to 25% by 2020. Other activities mentioned in the 

Action Plan, such as 1) transfer to renewable energy through reconstruction of boiler plants for the 

use of renewable energy sources; and 2) energy saving through the improvement and reconstruction 

of district heating networks, incl. the establishment of required additional connections, are well 

connected with the activities proposed in the OP, as well. 

2.5.2.3. The funding of activities is generally well-targeted, in particular as regards the renovation of 

district heating networks, replacement of boilers and fuels, and improving the energy efficiency of the 

housing stock through renovation. The renovation of street lighting raises more questions: it is not 

clear from the PA how this activity was selected and whether the most cost-effective way to reduce 

energy intensity has been identified. It may be that the educating of the industrial and service sectors 

and partial funding of activities aimed at energy conservation in these sectors will result in greater 

savings compared to the renovation of street lighting. 

2.5.2.4. Promoting the use of biomethane in the transport sector is also purposeful and well 

connected with the objectives and activities set out in the Renewable Energy Action Plan (page 38). 
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The aim is to implement activities throughout the value chain, which is most positive. However, it is 

recommended to consider including the ‘transfer of public transport to renewable energy’ (an activity 

specified in the Renewable Energy Action Plan, page 40) in the value chain, as both domestic and 

international experience shows that methane fuel buses introduced in the public transport sector 

boost the development of the entire biomethane sector. Reportedly, 5% of fuel used in the transport 

sector is spent on public transport. If a half of the public transport was fully transferred to renewable 

energy, the use of biofuels would increase by 2% (National Renewable Energy Action Plan 2020, page 

40). Thus, the activities proposed in the OP have clear links with the following activities specified in 

the Renewable Energy Action Plan: 1) investment support for transfer of public transport to biofuels 

(and related infrastructure development); 2) development of other measures and a financing scheme 

for extending the use of vehicles using alternative renewable energy sources (2012). 

2.5.2.5. The funding of activities has a clear purpose. Promoting the use of biomethane in the 

transport sector requires larger amounts of support to achieve its 5% share in the consumption of 

motor fuels. According to the SBS, further activities will be funded from the proceeds of carbon 

dioxide quota sales. While the obligation to mix imported fossil liquid fuels with biofuels will certainly 

help achieve the objective of 10% of transport fuels originating from renewable sources, the main 

focus should favour renewable fuels even more: imports of liquid fossil fuel worsen the external trade 

balance, but biomethane is a local renewable fuel capable of replacing up to 30% of the annual 

consumption of liquid fuels. 

2.5.3. Regional differences and impact on the availability of public 

services 

2.5.3.1. Speaking of regional specificities, a great opportunity is offered by the development of 

various community services for local communities, companies and (bio-) energy cooperatives, such as 

the production of inputs for boiler houses in local district heating networks and for biogas producers, 

or the outsourcing of construction and renovation work. If a bioenergy cooperative independently 

produces the raw material needed for the community and converts it to local renewable electricity 

and heat or motor fuel, these activities cover the entire value chain. Instead of selling the production 

the aim is to satisfy the community members’ needs for electricity and heat. Only the energy that is 

not used for local consumption within the community is sold. These activities can conditionally be 

termed as a micro-energetic community service, and it is advisable to develop the appropriate 

legislative framework. Such cooperatives might also be interested in the management of local district 

heating networks or in the production of vehicle fuel (biomethane) and, therefore, the legislative 

framework constitutes a necessary prerequisite for using EU structural funds. 

2.5.3.2. The renovation of district heating networks and replacement of fuels are characterised by 

regional differences. An analysis of district heating in small settlements conducted in 2009 indicated 

that the situation there differed in many respects from the situation in larger settlements and cities 

(Estonian Power and Heat Association, 2009, page 47). In densely populated rural areas with a district 

heating network, the audit proposed in the OP must ascertain the economic feasibility of renovating 

the network, as due to the depopulation of rural areas (Noorkõiv, 2013) some of the consumers have 

left the district heating network and this raises the price of heat for the remaining consumers. Heat 

losses have been brought under control in newer and refurbished networks (Estonian Power and Heat 

Association, 2009, page 21). In places where the number of consumers is low and the price of heat is 

high, there is a risk that the renovation of the district heating network will not pay off (the 

infrastructure is dilapidated). To mitigate this risk, the OP proposes an integrated audit, which 
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identifies the need for, and the economic feasibility of, the renovation of the district heating network 

or transfer to local heating. 

2.5.3.3. The audit will presumably take into account the decrease in heat consumption as a result of 

the improvement of the energy efficiency of the housing stock in the heating district analysed. If this 

is so, it is advisable to add this explanation to the description of the activity in the OP. If not, the 

decrease in heat consumption should be taken into account when conducting an integrated audit of a 

district heating network in order to achieve the most cost-effective solution. Regional aspects have 

been taken into account in the discussion of the renovation of district heating networks. The majority 

of old and dilapidated heating networks are located in rural areas, where renovation is expected to 

increase well-being and reduce the price of heat for the end consumer. As a result, home ownership 

costs will be reduced in regions where people have more difficulties in sustaining themselves 

(Estonian Power and Heat Association, 2009). 

2.5.3.4. The impact of energy efficiency on public services will be manifested indirectly, in reduced 

environmental impact and a cleaner natural environment, which result from distributed and diverse 

renewable energy-based energy production and a higher-quality transmission of energy. Energy-

efficient heat transmission is a public interest service, which directly reduces the consumer's home 

heating costs, improves the overall quality of life in heating districts and thereby balances regional 

development. 

2.5.3.5. Biomethane production and consumption will also be distributed across Estonia. Still, the 

production will mostly concentrate in rural areas, providing jobs and indirect benefits of 275 million 

euros a year (Estonian Development Fund, 2013a, page 57). Biomethane can be produced and 

consumed in local bioenergy cooperatives. 

2.5.3.6. The production and consumption of biomethane will entail a number of public benefits, such 

as distributed local production of renewable energy, improved security of the energy supply, reduced 

dependence on climate (wind, sun, water level), and balanced regional development. Realisation of 

the entire potential of biomethane (380 million Nm3 per year) would result in 700-1000 new jobs in 

Estonia and additional 4.5 million euros in annual tax revenues (Estonian Development Fund, 2013a, 

page 56). Biomethane production will also contribute to the diversification of agriculture; the odour-

free dissemination and use of manure as an environmentally-friendly fertiliser; reduced pollution of 

soil, surface water and groundwater and reduced spontaneous methane emissions; and lower 

emissions to air compared to fossil fuels. Translated into money, the society’s indirect benefit from 

the production of 380 million Nm3 of biomethane will amount to 275 million euros a year (Estonian 

Development Fund, 2013a, page 57; Oja, 2013). 

2.5.4. Internal coherence 

2.5.4.1. The sub-objective of energy efficiency (OP section 2.7.2.1) contributes significantly to the 

national energy efficiency goal. The activities proposed under the priority axis support this, as well. 

Current activities will be continued in the case of three of the four courses of action: the housing stock 

was renovated in order to save energy, and heat was saved through the renovation of district heating 

networks in the previous financing period, too; and the renovation of street lighting is a continuation 

of the current quota measure. The production of biomethane as vehicle fuel will be supported for the 

first time under the OP. This will lead to a significant change in the introduction of new technologies, 

although the lion's share of support will be received from the proceeds of carbon quota sales, the 

actual receipt of which is still hypothetical. Should the mid-term review of the new financing period 

indicate that the amounts allocated for other energy efficiency-related activities have not been used 
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up, the biomethane pilot project has yielded good results, and the proceeds from carbon quota sales 

have not been received as expected, it is advisable to consider allocating the unused funds for 

supporting the production of biomethane. The impact of renovating street lighting consists of reduced 

electricity consumption which significantly reduces CO2 emissions. Thanks to the use of biomethane, 

CO2 emissions will decrease by 12-25% in the transport sector. Moreover, biomethane is the only 

domestic renewable fuel for which a technology has been developed and which can replace fossil 

liquid fuels. The feasibility of producing bioethanol and biodiesel from raw materials of the first or 

second generation will be ascertained in 2014 in the biofuels scenario of the National Development 

Plan of the Energy Sector 2030 being drafted10. 

2.5.4.2. The ‘energy efficiency’ priority axis may lead to synergy between the development of 

sustainable transport, the introduction of methane vehicles and regional development, because 

infrastructure for methane vehicles (filling stations) will be built across Estonia. Biomethane 

production in energy cooperatives will provide the opportunity to achieve a combined effect with the 

Estonian Rural Development Plan 2014-2020, but unfortunately this version of the RDP states that 

support will only be provided for bioenergy production for a farm’s own needs. The RDP does not 

describe or envisage support for the production of biomethane for vehicles; in this sense, the priority 

axis does not correspond to the Rural Development Plan. The activities aiming at energy efficiency do 

not have any direct links with the Fisheries Development Plan. The renovation of street lighting will 

have points of contact with both ICT and innovation, if the use of smart grids will be set as a 

precondition in the call for proposals announced for the purpose of implementing the measure. The 

renovation of apartment buildings and district heating networks will create new jobs and sustain 

employment. The impact of the measure can be particularly strong in small towns and rural areas, on 

the assumption that local residents will be employed. It will create an opportunity to reduce 

unemployment and train the workforce in areas related to energy efficiency, renovation, production 

of inputs for renewable energy, maintenance of street lighting, etc. 

2.5.4.3. The renovation of district heating networks depends on the ability of local heat generation 

companies to prepare renovation projects and applications for using SF. 

2.5.4.4. The success of activities relating to street lighting depends, on the one hand, on the ability 

and motivation of local governments and owners of street lighting networks to upgrade their street 

lighting and set reasonable and efficient procurement conditions for technology providers, and, on 

the other hand, on the willingness of technology providers to come up with sufficiently novel 

solutions based on IT, GPS, radiocommunication and autonomous and efficient smart grids. 

2.5.4.5. The renovation of apartment houses depends on the ability, capacity and motivation of 

apartment associations to implement the activities to be supported under the relevant measures. 

2.5.4.6. No significant external risks jeopardising the implementation of activities and objectives are 

anticipated. The ex-ante conditionalities 4.1 (‘actions have been carried out to promote cost-effective 

                                                             
10

 The choices made in the energy sector affect the development in almost every sphere of life. Besides energy prices, 

which constitute a considerable expenditure in each management entity, for example, regional development and 

human health are affected by heating and housing policy choices; land use, rural development and foreign trade 

balance are affected by biofuel production choices; and the status of the environment and business efficiency are 

affected by electricity production-related choices. These are just some of the many links and reasons why Estonia's 

long-term Development Plan of the Energy Sector 2030 (with perspective until 2050) does not address energy choices 

per se, but looks at the impact of the choices on the status of the environment, human health and competitiveness of 

the economy as a whole. http://www.energiatalgud.ee/ 
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improvements of energy end-use efficiency and cost-effective investment in energy efficiency when 

constructing or renovating buildings’) and 4.3 (‘actions have been carried out to promote the 

production and distribution of renewable energy sources’) will be met by the time of implementation 

of the proposed activities. It is recommended to include in the Estonian National Renewable Energy 

Action Plan 2020 a target level for the support to be given to biomethane production because this 

target level is still missing in the Action Plan. In general, however, the ante conditionalities are 

reasonable and realistic. 

2.5.5. Rationality of guiding principles 

2.5.5.1. The obligation to conduct an energy audit before investment support is granted will ensure 

that a holistic approach to the reconstruction of apartment buildings is observed and that potential 

energy savings can be calculated during the design stage. The guiding principle of the ‘energy 

efficiency’ priority axis, according to which the prerequisite for investments in the reconstruction of 

apartment buildings are the estimated energy savings to be achieved, as determined by an energy 

audit, is reasonable. This principle ensures that support will be used cost-effectively and prevents the 

supporting of individual reconstruction work because the energy efficiency to be achieved as a result 

of individual works is certainly smaller than the energy savings resulting from integrated 

reconstruction of apartment buildings based on audits. It is important to ensure that an audit assesses 

energy-saving measures in their entirety, rather than the individual effects. The proposed activities 

will increase energy savings in the housing sector and reduce the home ownership costs of 

consumers. 

2.5.5.2. The guiding principle concerning the district heating sector is clear and reasonable. The plan 

is to support the reduction of final energy consumption and thereby emissions into the air by 

increasing the efficiency of the production and transmission of heat. The guiding principle ‘activities 

should contribute to the introduction of more cost-effective heat sources’ is unambiguous, as well. 

However, as the priority axis primarily seeks to increase the share of renewable fuels, the guiding 

principle could also provide for the preference for local renewable fuels. 

2.5.5.3. Less understandable is the guiding principle concerning activities related to street lighting 

systems: ‘the measure is targeted primarily at those parts of existing street lighting systems where the 

infrastructure is so dilapidated as to prevent the use of new LED lighting technologies. Activities must 

contribute to energy efficiency. At the same time, the measure will help to improve the quality of 

urban public spaces, including by increasing security’. Better quality and security of urban space is a 

consequence of renovating street lighting. The selection of older street lighting is a project-level 

activity, and it is also appropriate to give priority to the most outdated street lighting networks. The 

guiding principle should be that, where possible, renewable energy-based innovative LED lamps will 

be used which, thanks to automation, are not lit unnecessarily, thereby reducing light pollution. If 

web-based lighting control and e.g. power from solar collectors will be used, it would also be worth 

considering connecting LED lamps with web-based surveillance cameras that record certain (illegal) 

behaviour patterns (attacks against persons, speeding, etc.). 

2.5.5.4. The guiding principle according to which the introduction of biomethane promotes the use of 

renewable energy for transport is also a consequence rather than a necessary prerequisite for 

achieving results. The guiding principle could provide that the entire value chain will be taken into 

account when providing support for the proposed activity, or that the public sector will set, in 

transport procurement procedures, a condition that e.g. 10% of vehicles must run on biomethane. 

Another guiding principle could be that local governments can provide, when procuring passenger 
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transport services, that tenderers receive extra points for using biomethane vehicles. The public 

announcement by a minister or ministry that e.g. 10% of their vehicles run on biomethane could serve 

as an example and inspiration (for example, in Germany the members of the Parliament drive 

biomethane vehicles). Supporting the use of biomethane in the transport sector will help achieve the 

goal of reducing transport emissions, as methane fuels burn cleaner than fossil liquid fuels and they 

do not emit particulates. Biomethane is a local renewable fuel and supporting its production will 

stimulate balanced regional development. 

2.5.5.5. Generally, it can be concluded that the guiding principles of the ‘energy efficiency’ priority 

axis are relevant and contribute to movement towards a low-carbon economy and more energy 

efficient society. 

2.6. Water protection 

2.6.1. Consistency and relevance of the intervention logic 

2.6.1.1. The sub-objectives of the ‘water protection’ priority axis (OP sections 2.8.2.1 and 2.8.2.2) are 

largely consistent with the problems set out in the description of the development need (in PA section 

1.1.2.3 and under the sub-objectives of the priority axis). Compared to the earlier stages of the 

planning process, the factors that need intervention have been opened in more detail and their 

relation to the sub-objectives of the priority axis is clearer. While at the earlier stage of the planning 

process the description of the development need (in particular, PA section 1.1.2.3) did not provide 

sufficient reasons for the need to invest in the development of water management infrastructure and 

in the rehabilitation of contaminated sites and water bodies, by now this aspect has been elaborated 

in the PA and OP (by adding a description of problems concerning wetlands and a clarification of 

water infrastructure-related concerns). 

2.6.1.2. With a view to water protection, public water supply and sewerage systems will be 

constructed and renovated (OP section 2.8.3.1), which will potentially improve the availability and 

quality of water supply and sewerage as public services (after the investments, the 

collection/treatment of drinking water and wastewater must meet requirements). Since one of the 

objectives of the activities proposed under the priority axis is to increase the resource efficiency of 

water management, achievement of the objective should also improve the cost-effectiveness of 

service delivery. It is admitted that Estonia remains unable to fully comply with the relevant 

requirements although extensive investments have been made in the development of water 

management infrastructure in earlier periods. Therefore, the same activities will be continued in the 

new period that are relevant to the achievement of the sub-objective of the priority axis, but which 

will not involve a significant leap in development. Moreover, to some extent the achievement of the 

objective will depend on the readiness of people to join public water and sewerage systems. The 

question is whether the sustainability of investments can be ensured, given that the current water 

tariffs have not been able to adequately cover investments. 

2.6.1.3. The new period will see continued restoration of contaminated sites and water bodies, which 

partially overlaps with the activities supported during the current period. For example, the cleaning 

up of the residual pollution sites included in the list of sites of national importance will continue, 

which will help move closer to the ultimate goal of eliminating these sites. Funding will be provided 

for sites where the polluter cannot be identified and outside help is needed for making the sites safe 

(land owners do not have the necessary resources). New activities being proposed include the 

rehabilitation of abandoned peat land and clearing polluted watercourses of hazardous substances. 
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2.6.1.4. Resource-efficient and sustainable water management and rehabilitated water bodies and 

other areas will certainly create a favourable environment for the competitive development of 

Estonia in a longer term. If the water companies of local governments are able to make the necessary 

investments in the upkeep of their infrastructure in future, the state will not have to allocate any 

more support. The provision of people with high-quality drinking water and the rehabilitation of 

contaminated sites (cleaning up water bodies and elimination of residual pollution sites) will also 

reduce harmful effects on human health, thus promoting the sphere of health. In addition, the 

rehabilitation of contaminated sites will contribute to their re-use, thus creating opportunities for 

entrepreneurship in rural areas. 

2.6.2. Consistency with EU and national strategy documents 

2.6.2.1. As regards the consistency of the priority axis with various strategies, the principle of 

sustainable growth of the ‘Europe 2020’ strategy focuses on the need to promote a low-carbon and 

resource- and energy-efficient economy. Similar objectives have been formulated in the fields of 

energy and climate (reducing CO2 emissions, increasing the share of renewable energy sources in 

energy consumption, increasing energy savings). This means that although the ‘water protection’ 

priority axis is consistent with the relevant principles of the ‘Europe 2020’ strategy 

(reconstruction/construction of water management infrastructure enhances its resource-efficiency, 

thus potentially reducing energy and water consumption), its role in achieving the objectives is, 

however, slightly smaller than that of the ‘energy efficiency’ priority axis. The ‘water protection’ 

priority axis is very directly linked to the relevant elements of the Commission’s Common Strategic 

Framework (e.g. investments in efficient water supply, wastewater treatment and water reuse, incl. 

new investments in the reduction of leakage and the implementation of river basin management 

plans). 

2.6.2.2. Although the overall objective of the ‘Horizon 2020’ programme is to contribute to 

sustainable development (incl. in the spheres of climate and the environment), it is more focused on 

research and innovation, which, however, is not the objective of the ‘water protection’ priority axis. 

Thus, the relationship between the ‘water protection’ priority axis and said programme is not too 

close. The same can be said of the relationship with the approach to smart specialisation, which also 

supports research and innovation in areas where there is a strong potential for cooperation between 

companies and research institutions. 

2.6.2.3. Consistency with the recommendations of the Council of the EU for Estonia cannot be 

evaluated, as they do not concern water management or resource efficiency. However, there is strong 

consistency between the ‘water protection’ priority axis and the general objective of the Baltic Sea 

Strategy to protect the Baltic Sea (incl. the sub-objectives of ‘clear water in the sea’ and ‘healthy 

wildlife’) which seeks to, inter alia, reduce the eutrophication of the Baltic Sea and the discharge of 

hazardous substances into the Baltic Sea. Water protection-related sub-objectives will also contribute 

to this (reduced discharge of nutrients and hazardous substances into the water environment). In 

addition, consistency with the Baltic Sea Strategy will potentially further opportunities for 

international cooperation, as mentioned in the PA (section 1.1.2.3 on page 12: „It is in the interest of 

Estonia to reduce the burden of pollution in the Baltic Sea and to contribute to regional cooperation 

to protect the marine environment“; section 3.1.4 on page 112: „In the planning (incl. development of 

the terms and conditions), implementation and monitoring of intervention, the targets and indicators 

of the Baltic Sea Strategy will be taken into account and the relevance of international cooperation 

will be considered”). 
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2.6.2.4. In both the ‘Europe 2020’ strategy and the ‘Estonia 2020’ National Reform Programme the 

focus of the sphere of the environment is on the energy sector, energy savings in various sectors and 

the overall resource-saving objective. Consequently, the ‘water protection’ priority axis and its sub-

objectives are consistent with the ‘Estonia 2020’ National Reform Programme, but their contribution 

to the achievement of objectives is slightly smaller compared to the ’energy efficiency’ priority axis. 

More efficient use of water resources and the rehabilitation of contaminated sites will help maintain a 

clean and naturally diverse living environment, which is one of the objectives of the SBS 2014-2017 

(indicators: the percentage of consumers who get drinking water that meets requirements from the 

public water supply system; the percentage of properly functioning wastewater collection and 

treatment systems in agglomerations with p.e. more than 2000) and a part of the environmental 

objective of the GAP (indicators: renovation of wastewater treatment systems; achievement of a good 

status for the Baltic Sea in accordance with the EU criteria by 2020). The ‘water protection’ priority 

axis and its sub-objectives have clear links with the objectives and courses of action in national 

sectoral development plans. For example, the Development Plan of the Ministry of the Environment 

2013-2016 provides for continued investments in water management infrastructure and the cleaning 

of contaminated sites. A good status of surface water and groundwater is also one of the objectives of 

the Estonian Environmental Strategy 2030. 

2.6.2.5. The ‘water protection’ priority axis takes sufficient account of the fact that Estonia as a 

country in the Baltic Sea region must contribute to the development of the region, incl. improvement 

of the status of the marine environment of the Baltic Sea. This is recognised in the PA (section 

1.1.2.3), and the activities proposed under the priority axis will contribute to this. 

2.6.3. Regional differences and impact on the availability of public 

services 

2.6.3.1. Regional specificities in the sphere of water protection are only briefly touched upon in the 

PA and the OP. While both documents mention that special attention should be given to sparsely 

populated areas (PA Section 3.1.1, page 106: „To adapt to new realities, special attention should be 

paid to remote rural areas and sparsely populated areas, using novel and non-traditional solutions 

where possible“), the focus of water management is on agglomerations with p.e. more than 2000. 

Thus, it can be argued that, in the context of structural funds, households in sparsely populated areas 

are in an unequal position because they are left on their own in terms of finding ways to ensure clean 

drinking water (interview with Madis Metsur, 13.06.2013). Until now the supply of areas with less 

than 2000 inhabitants with clean drinking water has been based on the low-density area 

infrastructure programme. The programme started in 2013 helps families with children living in 

sparsely populated areas to set up water supply, sewerage and autonomous electrical systems, and 

access roads. 

2.6.3.2. In addition, the ‘water protection’ priority axis will help improve the accessibility and quality 

of the natural environment as a public good, as the implementation of the proposed activities is 

intended to improve, in particular, the status of (water) ecosystems and to ensure that water supply 

and sewerage as public services meet requirements. 

2.6.4. Internal coherence 

2.6.4.1. The sub-objectives of the ‘water protection’ priority axis focus, on the one hand, on more 

efficient use of water as a natural resource (sub-objective 1: ‘resource-efficient and sustainable water 

management infrastructure in agglomerations with p.e. more than 2000’) and, on the other hand, on 
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improving the status of water bodies (sub-objective 2: ‘restored contaminated areas, bodies of water 

and wetlands’). Thus, the sub-objective of the priority axis clearly helps to achieve the general 

objective of ‘a clean and diverse natural environment and efficient use of resources’. 

2.6.4.2. As regards the development of water management infrastructure (sub-objective 1), it can be 

assumed that the reconstruction and construction of water supply and sewerage systems will result in 

high-quality drinking water and proper collection and treatment of wastewater, which is also 

necessary for compliance with the requirements of the Drinking Water Directive and the Urban 

Wastewater Treatment Directive of the EU (this is also an important incentive for planning activities). 

This, in turn, will reduce water losses and leaks, which will probably increase the resource efficiency of 

drinking water and wastewater treatment systems (lower water and energy consumption). The more 

wastewater treatment systems there are that function properly and the greater is the percentage of 

the population connected to the public sewerage system, the more the environment is protected 

from the adverse impacts caused by discharge of urban wastewater into a receiving body of water. 

2.6.4.3. At the same time, it should be noted that, in many respects, the development of water 

management infrastructure relates to social issues (provision of water supply and sewerage services 

as public services). As regards the sustainability aspect of the sub-objective, it is noted that 

sustainability depends largely on external factors – water prices, which should cover the necessary 

investments in water management infrastructure. However, it is admitted in the OP that water service 

charges are close to the tolerability threshold of many residents. Therefore, there remains a risk that 

the water management sector will not be able to function independently after the investments are 

made, which means that the investments could have only a one-off effect, which might not ensure 

the sustainability of the water management sector. Furthermore, the achievement of results also 

depends on people’s readiness to be connected to the public water supply and sewerage systems. 

There are examples of connection opportunities having been created which remained unused for 

various reasons, which implies a kind of overinvestment (interview with Madis Metsur, 13.06.2013). 

Also important is the financial capacity of a target group of the activities (LGs) which has declined 

during the current period, rendering the implementation of the measure more complicated. Thus, 

finding co- and self-financing has proved difficult for LGs for various reasons, and this has forced them 

to postpone projects or extend the duration of ongoing projects (CPD and RAKE, 2011). 

2.6.4.4. As regards the intervention related to the rehabilitation of contaminated sites and water 

bodies (sub-objective 2), it can be concluded that the proposed activities (rehabilitation of exhausted 

and abandoned peat land, water bodies and extractive waste facilities, and elimination of residual 

pollution sites) will contribute to the achievement of expected results. This means that the 

implementation of the activities will create the prerequisites for improvement of surface water and 

groundwater quality and eliminate the risk of people coming into contact with hazardous substances. 

This, in turn, will help to achieve the sub-objective. The implementation of these activities will also 

depend on the co-financing capability of the target group, especially as regards eliminating residual 

pollution sites, where the target group includes also non-profit organisations. 

2.6.4.5. According to the analysis, the water-related ex-ante conditionalities set out in the Partnership 

Agreement (table 2.3 in section 6.1: ‘the existence of a water pricing policy which provides adequate 

incentives for users to use water resources efficiently’ and ‘an adequate contribution of different 

water uses to the recovery of the costs of water services at a rate determined in the approved river 

basin management plan for investment supported by the programmes’) have been met. 

2.6.4.6. As to the internal coherence of the priority axis, it can be stated that in general there are 

logical links between the elements of the axis. The text concerning the expected results has become a 
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little clearer in the OP, and one more objective has been formulated in the description of sub-

objective 1 (OP section 2.8.2.1, page 79: „The objective is to ensure access to drinking water meeting 

quality requirements...“), which is not appropriate in terms of the intervention logic – an additional 

objective cannot be formulated for an objective. While it may be assumed that this objective is in fact 

the expected result, the evaluator cannot be sure of it. This means that no expected result has been 

formulated for sub-objective 1, although the heading of section 2.8.2 of the OP, “Specific objective(s) 

corresponding to the investment priority and expected results”, requires it. The expected results have 

been defined for sub-objective 2 ‘restored contaminated areas, bodies of water and wetlands’ (OP 

section 2.8.2.2). 

2.6.4.7. The ‘water protection’ priority axis is closely related to other environment-related priority 

axes (‘energy efficiency’ and ‘green infrastructure and improved preparedness for emergencies’). 

More resource-efficient water management will increase energy savings, and the rehabilitation of 

contaminated sites and water bodies will create conditions for the recovery of habitats. In addition, 

the ‘water protection’ priority axis may result in synergy with the general objective of ‘a knowledge-

intensive and internationally competitive economy’, as improved environmental status in a region 

(restored landscapes, cleaned water bodies) will create opportunities for entrepreneurship (incl. 

tourism) and make the region more attractive to live in. 

2.6.4.8. Also the Estonian Rural Development Plan 2014-2020 has potential for a combined effect 

with the ‘water protection’ priority axis. The priorities of the RDP include the environmentally friendly 

use of agricultural land (incl. ensuring biodiversity) and resource savings. The RDP includes measures 

which, inter alia, promote the sustainable use of water resources (development and maintenance of 

infrastructure) and the improvement of water quality through eco-management and organic farming. 

These priorities are consistent with water protection measures, although the supported activities and 

target groups are not quite comparable. The consistency of the ‘water protection’ priority axis with 

the operational programme for the European Maritime and Fisheries Fund cannot be analysed, as this 

document was not available at the time of evaluation. Nevertheless, attention must be paid to 

potential synergies in future. 

2.6.5. Rationality of guiding principles 

2.6.5.1. When implementing the activities proposed under the ‘water protection’ priority axis, it is 

important to also observe the horizontal guiding principles described in section 2.1.3.2 of the OP 

which enhance the internal coherence of the priority axis and contribute to the achievement of 

results and objectives. Also important are the priority axis-specific guiding principles described in the 

OP (section 2.8.3.2), which are generally relevant to the accomplishment of the priority axis’ sub-

objectives. The principle of giving preference to projects that benefit a larger number of consumers 

will certainly help reach the target level of the indicator, but may also result in insufficient funds being 

allocated for areas where conformity problems are the most significant. 

2.7. Green infrastructure and improved preparedness for 

emergencies 

2.7.1. Consistency and relevance of the intervention logic 

2.7.1.1. The ‘green infrastructure and improved preparedness for emergencies’ priority axis (OP 

section 2.9, hereinafter referred to as ‘green infrastructure’) is related to the environmental 

development needs (OP section 1.1.2.3). The reasoning of the priority axis is relevant and reflects the 
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concerns described, as do additional sources, such as ‘Estonia’s Environmental Indicators 2012’ 

(Environment Agency), ‘The European Environment. State and Outlook 2010. Country Assessment. 

Estonia’, ‘Estonia’s preparedness for emergencies’ (Report of the National Audit Office, 2007). 

Compared to the earlier stages of the planning process, the factors that need intervention are now 

discussed in more detail both as regards biodiversity and emergencies, and their relation to the sub-

objectives of the priority axis is clearer. For example, section 1.1.2.3 of the PA explains concisely and 

clearly the need to achieve a favourable conservation status of species and habitats, and finds that 

only 24% of species and 42% of habitat types have such status in Estonia (results of the inventory of 

2007). The need to increase the capacity to effectively detect and reduce marine pollution is also 

highlighted (this capacity currently accounts for 50% of the critically needed level). 

2.7.1.2. As regards the conservation and restoration of protected species and habitats, the activities 

carried out in the current period will be continued. Compared to the previous financing period, the 

amount applied for is smaller, but given the stage of development of the area and the needs at the 

moment of planning, the proposed activities are more focused and can thus be carried out with a 

smaller amount of funds. Looking at the result indicators of the sub-objective ‘improved status of 

protected species and habitats’ (OP table 32), it appears that their target levels are relatively high but 

probably realistic and achievable. Considering the external factor specified in the report ‘6 

megatrends shaping the future of Estonia’ of the Estonian Development Fund (2010/2011), namely 

the intensive and unsustainable use of resources and agricultural land which has globally led to rapid 

deterioration of the natural and living environment which will most likely accelerate and spread in the 

coming decade due to the rapid growth of the population and increase in living standards, this sub-

objective of the OP will help curb the intensification of the use of resources and agricultural land in 

Estonia. This will indirectly create a leap in development and support Estonia’s long-term growth and 

competitiveness. A natural environment that is rich in habitats and species does not need additional 

spending to restore ecosystem services. Instead, it is a source of entrepreneurship resources and a 

direct basis for ecotourism development. 

2.7.1.3. As regards preparedness for emergencies, many of the activities carried out in the previous 

period will be continued. Investments will be made to increase the capacity to localise and extinguish 

fires, and in activities that help prevent marine pollution and minimise its negative effects. Building 

the marine pollution elimination capacity is important in the context of the international obligations 

undertaken by Estonia (the Helsinki Convention). Unfortunately, the link between the result indicator 

concerning pollution incidents (small spill incidents detected) and its target level is not clear (see 

Chapter 4). Nor is it possible to understand the extent to which the pollution control capacity is 

intended to be increased. Therefore, it is also difficult to comment on the extent to which the sub-

objective will develop the sphere in question. Regarding forest and landscape fire extinguishing 

capacities, the OP DLE monitoring report for 2012 indicates that the equipment acquired during the 

previous period has contributed to an increase in the response capacity, which is why it can be 

assumed that the result indicator set for the new period will be achievable with the planned budget. 

Better-quality and more effective emergency prevention and response will reduce the deterioration 

of the natural environment and thus also economic loss, boosting the overall development and 

enhancing the competitiveness of Estonia. 

2.7.2. Consistency with EU and national strategy documents 

2.7.2.1. The ‘green infrastructure’ priority axis is consistent with the principle of sustainable growth 

laid down in the ‘Europe 2020’ strategy, as it includes both the prevention and mitigation of the 

effects of climate change as well as environmental protection in general. A diverse natural 
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environment rich in species and habitats is conducive to regulative ecosystem services, which bind 

greenhouse gases that cause climate changes. The prevention of climate change-induced emergencies 

and the capacity to quickly respond to and eliminate their consequences will also help mitigate and 

adapt to the effects of climate change. Thus, it can be argued that the ‘green infrastructure’ priority 

axis is clearly consistent with the ‘Europe 2020’ strategy, but the contribution of the proposed 

activities is slightly smaller compared to the ’energy efficiency’ priority axis, given that ‘Europe 2020’ 

focuses on the need to promote a low-carbon and resource- and energy-efficient economy. Improving 

the preparedness for emergencies is directly linked to the relevant elements of the Commission’s 

Common Strategic Framework (e.g. early warning and alert systems; investments in disaster 

management systems to facilitate resilience to, inter alia, weather-related risks, such as storms, forest 

fires, droughts and floods). 

2.7.2.2. Although the overall objective of the ‘Horizon 2020’ public-private partnership programme is 

to contribute to sustainable development (this includes climate and environment-related issues), it is 

more focused on research and innovation and does not address the conservation of biodiversity or 

enhancement of emergency preparedness. Nor does the strategic approach to smart specialisation 

address the issues concerning emergencies or protected habitats and species because its goal is, 

rather, to identify the business areas that have a higher-than-average potential for growth, value-

added and a competitive advantage to be achieved through investment in R&D. Consistency with the 

recommendations of the Council of the EU for Estonia cannot be evaluated, as they do not concern 

biodiversity conservation or emergency response. However, the ‘green infrastructure’ priority axis is 

clearly consistent with the Baltic Sea Strategy. For example, the general objective of protecting the 

Baltic Sea (incl. the sub-objective of ‘safe shipping’) involves, inter alia, improved monitoring and 

emergency response capabilities (both at sea and on land). In addition, the strategy attaches 

importance to the good status of the Baltic Sea as a habitat (the sub-objective of ‘rich and healthy 

wildlife’). 

2.7.2.3. Like the ‘Europe 2020’ strategy, the ‘Estonia 2020’ National Reform Programme heavily 

focuses, when it comes to the environment, on the energy sector, energy savings in various sectors 

and the overall resource-saving objective (the objectives are related to, e.g., reducing greenhouse gas 

emissions and increasing the share of renewable energy). Although the ‘Estonia 2020’ National 

Reform Programme discusses the need to ensure long-term supply of ecosystem services (in relation 

to the conservation of biodiversity), the main focus is, however, on an overall reduction of energy 

intensity. This means that the ‘green infrastructure’ priority axis is consistent with the ‘Estonia 2020’ 

National Reform Programme, but the impact of the activities to be carried out under the axis will be 

somewhat smaller compared to the activities addressed under the ‘energy efficiency’ priority axis. 

Looking at the environmental objectives of the SBS 2014-2017 and the GAP (which include the 

preservation of a clean and naturally diverse living environment), it can be stated that the ‘green 

infrastructure’ priority axis will contribute to the achievement of these objectives to some extent. 

There is a strong link between biodiversity conservation and national development plans, such as the 

Nature Conservation Development Plan 2020 and the Natura 2000 Action Plan. Improvement of the 

emergency response capacity has an important place in the Ministry of the Environment 

Development Plan 2013-2016 (particularly in terms of strengthening the protection of the marine 

environment). The plan provides for enhanced meteorological and hydrological monitoring. These 

areas are also set out in the Estonian Environmental Strategy 2030. 

2.7.2.4. Opportunities and needs for international cooperation are mentioned in section 1.1.2.3 (page 

12) of the PA: “It is in the interest of Estonia to reduce the burden of pollution in the Baltic Sea and to 

contribute to regional cooperation to protect the marine environment.” The issue is described in 
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more detail in section 3.1.4 (page 112): „In the planning (incl. development of the terms and 

conditions), implementation and monitoring of intervention, the targets and indicators of the Baltic 

Sea Strategy will be taken into account and the relevance of international cooperation will be 

considered”. The OP does not directly discuss the opportunities for international cooperation. Still, as 

the detection and control of marine pollution often requires cooperation with neighbouring countries 

and the necessary equipment is expensive, the activity has strong potential for international 

cooperation. 

2.7.3. Regional differences and impact on the availability of public 

services 

2.7.3.1. Regional specificities are only briefly touched upon in the PA and the OP. Although the 

regions of Estonia are unevenly covered by the network of protected species and habitats (Natura 

2000) due to natural conditions, there is no need to pay special attention to this aspect. At the same 

time, it can be stated that the ‘green infrastructure’ priority axis takes sufficient account of the fact 

that Estonia has to contribute to the development of the Baltic Sea region, incl. improvement of the 

status of the marine environment of the Baltic Sea. This is recognised in the PA (sections 1.1.2.3 and 

3.1.4), and the activities proposed under the priority axis will contribute to this. 

2.7.3.2. The activities proposed under the ‘green infrastructure’ priority axis that are aimed at the 

conservation and restoration of protected species and habitats will contribute to biodiversity and 

improve the availability and quality of ecosystem services as a public good. 

2.7.3.3. Building the emergency response capacity will improve the quality of public services. Ensuring 

security is one of the main tasks of a state. 

2.7.4. Internal coherence 

2.7.4.1. The sub-objectives of the ‘green infrastructure’ priority axis clearly contribute to the general 

objective of ‘a clean and diverse natural environment and efficient use of resources’, as they focus on 

the conservation of biodiversity (sub-objective 1 ‘improved status of protected species and habitats’) 

and on the prevention and elimination of environmental damage (sub-objective 2 ‘increased 

capability to react to emergencies caused by climate change and extensive pollution’). 

2.7.4.2. The activities that are aimed at the conservation and restoration of protected species and 

habitats support the achievement of the sub-objective ‘improved status of protected species and 

habitats’. Diversity of species and habitats is a prerequisite for biodiversity and for a more varied 

supply of ecosystem services. However, the list of activities set out in the OP is currently too limited 

and warrants some generalisation. For example, the OP mentions the restoration and maintenance of 

semi-natural habitats, but protected species and habitats are not exclusively related to such habitats. 

Biodiversity conservation (favourable status of species and habitats) depends on many factors, and a 

cross-cutting approach would therefore yield better results (see, e.g., Vogt, 1996, page 101; Ryden et 

al., 2003, page 735; Valge, Sepp, 2009, page 144). 

2.7.4.3. The proposed activities that aim to build the capacity to respond to environmental 

emergencies (modernisation of the network of monitoring stations, acquisition of rescue and 

elimination equipment) will provide an opportunity to be better prepared for emergencies, to be able 

to assess their likelihood and seriousness, and respond more effectively and faster. This will facilitate 

the achievement of the sub-objective. Then again, the purchased equipment per se cannot improve 

preparedness, which means that the availability of necessary human and financial resources must be 
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ensured, as well (for use and maintenance of the equipment). The changes that have occurred in the 

field of rescue work in recent years (decrease in the number of employees, lack of money) may 

jeopardise the achievement of the indicator (interview with Karli Sassi, 12.06.2013). As for marine 

pollution, account must also be taken of the increasing number of pollution incidents due to growing 

maritime transport in the Baltic Sea11. 

2.7.4.4. The ex-ante conditionalities concerning emergency response set out in the PA (table 2.3 in 

section 5.1) are relevant and, according to the analysis, they have been partially met. Meeting the ex-

ante conditionalities in full depends on the completion of the climate change adaptation strategy 

(scheduled for 2016), as the existing national risk assessments must take this strategy into account. It 

should be completed in 2015. The PA does not refer to any ex-ante conditionalities concerning the 

protected habitats and species addressed by the ‘green infrastructure’ priority axis. Preparation of the 

management plans mentioned above could constitute a precondition that has to be met. 

2.7.4.5. In general, there is a clear and logical internal link between the elements of the priority axis. 

However, according to the intervention logic, the results that contribute to the sub-objective should 

be defined for each sub-objective, but the expected results to be achieved in terms of preparedness 

for emergencies have not been formulated in the OP (section 2.9.4.1). 

2.7.4.6. The ‘green infrastructure’ priority axis is closely related to other environment-related priority 

axes (‘energy efficiency’ and ’water protection’). The energy sector and climate change are also 

intertwined, and the prevention and elimination of emergencies will help, inter alia, to reduce carbon 

dioxide emissions. The rehabilitation of contaminated sites and water bodies will be conducive to the 

recovery of habitats. In addition, the ‘green infrastructure’ priority axis may result in synergy with the 

PA’s general objective of ‘a knowledge-intensive and internationally competitive economy’, as 

improved environmental status in a region (biodiversity conservation, restored landscapes, resilience 

to climate change) will create opportunities for entrepreneurship (incl. tourism) and make the region 

more attractive to live in. To a certain extent, the priority axis also contributes to the general 

objective of ‘sustainable connections and movement options satisfying the population’s needs and 

supporting entrepreneurship’, as the development of environmental monitoring, incl. increase in 

automation, is linked to the activities aiming at ‘the development of the smart infrastructure of 

services’ with the result of monitoring data becoming more understandable and accessible. 

2.7.4.7. Also the RDP has potential for a combined effect with the ‘green infrastructure’ priority axis. 

The priorities of the RDP include environmentally friendly use of agricultural land (incl. ensuring 

biodiversity). A direct link can be made to the objective of priority 4: environmentally friendly use of 

agricultural land, taking into account regional characteristics, and preservation of biodiversity, 

traditional landscapes and agriculture and forestry of high natural value. Both the RDP and the ‘green 

infrastructure’ priority axis prescribe funding for semi-natural habitats in NATURA areas: maintaining 

these habitats is funded under the RDP, and recovery of the habitats and necessary investments are 

funded in accordance with the objectives of the ‘green infrastructure’ priority axis. The risk of the 

activities to be carried out during the new period overlapping with the RDP measures has been 

acknowledged and is dealt with. Activities relating to emergency response do not have a direct link to 

the RDP. The consistency of the ‘green infrastructure’ priority axis with Estonia’s operational 

programme for the EMFF cannot be analysed, as this document was not completed by the time of 

evaluation. Nevertheless, attention must be paid to potential synergy in future. 

                                                             
11

 Maritime Activities in the Baltic Sea. An integrated thematic assessment on maritime activities and response to 
pollution at sea in the Baltic Sea region (Helsinki Commission 2010) 
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2.7.5. Rationality of guiding principles 

2.7.5.1. When implementing the activities proposed under the ‘green infrastructure’ priority axis, it is 

important to also observe the horizontal principles described in section 2.1.3.2 of the OP which 

strengthen the internal coherence of the priority axis and contribute to the achievement of results 

and objectives. Also important are the priority axis-specific guiding principles described in the OP 

(sections 2.9.3.2 and 2.9.5.2), which are relevant to the accomplishment of the priority axis’ sub-

objectives. 

2.8. Sustainable urban development 

2.8.1. Consistency and relevance of the intervention logic 

2.8.1.1. The ‘sustainable urban development’ priority axis helps to meet the development need 

‘regionally balanced development of living environment and activity opportunities’ by enhancing the 

competitiveness of larger urban areas. The development need has resulted from the concentration of 

the Estonian population in urban areas and their surroundings where public services are more 

accessible, the living environment is more attractive and the potential for developing business and 

finding jobs is higher. Internal migration of the population has led to significant development 

differences between regions, which is why different regions need different kinds of attention for 

further development (OECD, 2011). The sub-objectives of the priority axis: 

 environmentally friendly urban mobility environment integrating different mobility options and 

meeting residents’ needs (OP 2.10.2.1); 

 improved attractiveness of Ida-Viru urban areas as living environment (OP section 2.10.4.1); 

and 

 increased participation of parents with small children in the labour market (OP section 

2.10.6.1) 

are directly intended to meet the development need. On the one hand, the activities proposed under 

the priority axis aim to improve the competitiveness of the major urban areas of Estonia (Tallinn, 

Tartu and Pärnu) and strengthen the centres of functional regions (‘environmentally friendly urban 

mobility environment integrating different mobility options and meeting residents’ needs’ and 

‘increased participation of parents with small children in the labour market’). On the other hand, the 

sub-objective ‘improved attractiveness of Ida-Viru urban areas as living environment’ seeks to resolve 

the issues (declining competitiveness, population loss, social problems) of the large urban areas in 

Ida-Viru County (Narva, Jõhvi/Kohtla-Järve). The sub-objective focusing on Ida-Viru County helps to 

overcome the challenges that relate to the development need ‘allowance for regional specificities’, 

i.e. regional disparities in economic activity, population loss in peripheral rural areas, and increased 

mobility of people and capital, which puts strong pressure on areas that are located farther away 

from larger cities. Even if the impact of the priority axis is not manifested immediately after the 

implementation of activities, there is reason to assume that tidied urban space, additional cycle and 

pedestrian tracks and other social infrastructure to be created will increase the attractiveness of 

urban areas for both residents and tourists. Thus, there is a clear link between the sub-objectives of 

the priority axis and the development need. 

2.8.1.2. The sub-objectives are narrowly focused on three types of activities: development of the 

public transport network and construction of roads for non-motorised traffic, tidying up urban space, 

and development of childcare and pre-school education infrastructure. All three sub-objectives 
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contribute to the longer-term objectives of the Estonian Regional Development Strategy by 

developing ‘an environmentally friendly living environment conducive to the international economic 

competitiveness of major urban areas’ (the Estonian Regional Development Strategy 2020). The 

intention is to support the internationalisation of major urban areas and attract more knowledge-

intensive entrepreneurship into these areas. This is conditioned on the existence of functioning urban 

infrastructure, which is to be developed under the priority axis. The Estonian Regional Development 

Strategy 2020 defines major urban areas as urban areas with a population of more than 50,000 

inhabitants. There are five areas that meet this criterion in Estonia: Tallinn, Tartu, Pärnu, Narva and 

Kohtla-Järve/Jõhvi. However, it is not clear whether the hinterland of the major urban areas (rural 

municipalities in the immediate vicinity) will be supported, as well. 

2.8.1.3. The sub-objectives and activities of the priority axis are consistent with regional development 

objectives. The sub-objectives have been formulated in very general terms, enabling to do anything, 

but the proposed activities qualify the objectives and the target groups. Thus, the activities relating to 

the sustainable development of urban areas aim to enhance an environmentally friendly urban 

mobility environment (i.e. walking, cycling and public transport options), reduce forced mobility and 

increase the employment of parents with young children through the creation of nursery school and 

childcare facilities close to people’s homes. To ensure the sustainable development of Ida-Viru urban 

areas, it is intended to both support the activities that revive backward urban areas and to develop 

walking, cycling and public transport options. Generally, there is reason to assume that the activities 

will lead to the accomplishment of the objectives. 

2.8.1.4. The analysis of the development needs of Estonia, the baseline analysis of the Regional 

Development Strategy 2020, as well as the OECD’s public governance review concerning Estonia 

underline huge disparities between the regions of Estonia. The disparities may result in an even 

greater degree of urbanisation and unproductive use of resources, which do not support the Estonian 

economy's long-term sustainable growth. One of the sub-objectives of the priority axis is explicitly 

designed to solve the problems of the urban areas in Ida-Viru County. The reason for this can be 

found in the size and the relatively high social inequality of the population in Ida-Viru County, the 

concentration of industry and the important contribution of the region to the GDP in comparison with 

other regions of Estonia. The population of Ida-Viru County makes up approximately 11% of the 

Estonian population (2013) and produces about 8% of Estonia’s GDP (2010)12. Compared to 2010, the 

population of Ida-Viru County has decreased by approximately 15% (2013). Given this, the sub-

objective ‘improved attractiveness of Ida-Viru urban areas as living environment’ is fully justified and 

should help to solve the problems described above. 

2.8.1.5. Although the relation of the activities with the sub-objectives of the priority axis is obvious, 

the result indicators and their target levels do not enable the actual results and impact of the 

activities to be measured, as they have been formulated in too general terms. To be able to 

understand the results of activities, the result indicators should be determined as precisely as 

possible. For example, the result indicator of sub-objective 1 (‘the share of people using walking, 

cycling and public transport options among daily commuters in major urban areas’) is, in principle, 

appropriate, but unduly modest: the baseline level of 2012 is 48.6% and the target level to be 

achieved by 2022 is 50.0%, which means only a 1.4% growth. The OP states: “The goal will be 

achieved when the use of walking, cycling and public transport options for going to work, school or 

service locations has grown in larger urban areas...“, but such a small increase will certainly not lead 

                                                             
12

 Statistics Estonia, 2013 
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to a leap in development. The OP should specify whether the sub-objective seeks to halt the 

downward trend, which is fitting, given the current baseline and target levels, or is an actual increase 

kept in mind. 

2.8.1.6. It may happen that the sub-objectives of the priority axis, as currently worded, do not lead to 

a meaningful or significant leap in development, as the target levels of output indicators are very 

vague, or even too low. In this context, we can point out two of the output indicators for which the 

output to be actually achieved should be reworded and the target levels should be adjusted. 

 The indicator ‘population living in areas with sustainable urban development strategies’ (with 

the target level of 650,000 to be achieved by 2022) is not appropriate, as the number of 

inhabitants cannot be the output of the intervention (rather, this number represents the size 

of the target group). In other words, the output does not depend on the size of the 

population (for example, if a fountain is built, the number of residents in the area in which it 

is built is irrelevant – the output is still one fountain). 

 The indicators ‘the number of urban areas where walking, cycling and public transport 

options have been developed’ and ‘the number of revived neighbourhoods’ do not represent 

the actual output. Activities will be carried out in five or three urban areas, which are the 

beneficiaries of the intervention or the area of intervention in its entirety. The number of 

urban areas and revived neighbourhoods does not constitute an output, but the eligible area 

– there will be five urban areas and three revived neighbourhoods both before and after 

intervention. 

2.8.1.7. Forecasts of increasing urbanisation justify the need to invest in urban areas – the growing 

concentration of people in cities puts pressure on natural resources and affects the attractiveness of 

the living environment as a whole (Estonian Development Fund, 2012). In the absence of significant 

external factors, it is very likely that intervention will have a positive impact. However, changes in 

general economic development may shift the focus of funding from the sub-objectives of the priority 

axis to more vital areas, postponing the investments intended for tidying and development of urban 

space to better times. The impact of the priority axis will also depend on the management decisions 

of local governments, because only they can apply for funding and implement the projects. 

2.8.1.8. As regards the content of the activities to be funded, it should be noted that cycle and 

pedestrian tracks and public transportation have been developed and nursery schools have been 

constructed and renovated (childcare places created) also in the current period. Thus, these activities 

will basically be continued. A new objective and activity is the tidying up of Ida-Viru urban areas, 

which is estimated to result in a bigger leap in development by the end of the period than the 

activities to be carried out in Tallinn, Tartu and Pärnu, since this type of intervention has been 

minimal in Ida-Viru County so far. It is the virtual absence of investment (some investments have been 

made, but their impact was either very local or marginal at county level) and the major need of Ida-

Viru region for investments in urban space allows for the conclusion that such a focus is justified. 

2.8.2. Consistency with EU and national strategy documents 

2.8.2.1. Of the five key objectives of the ‘Europe 2020’ strategy, the ‘sustainable urban development’ 

priority axis is directly linked to the objective related to climate change and energy, and indirectly 

supports the achievement of the employment objective. The priority axis’ sub-objectives 

‘environmentally friendly urban mobility environment integrating different mobility options and 

meeting residents’ needs’ and ‘improved attractiveness of Ida-Viru urban areas as living environment’ 
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support the first objective of the strategy; the third sub-objective of the priority axis, ‘increased 

participation of parents with small children in the labour market’, contributes to the achievement of 

the employment objective. The relation of the ‘sustainable urban development’ priority axis with the 

'Estonia 2020' National Reform Programme is also mainly based on the climate change and 

employment-related objectives. The latter relation is indirect, though, as the intention is to improve 

childcare options in particular through the creation of a suitable infrastructure, which, in turn, will 

provide an opportunity for parents with young children to return to work. There are no direct links 

with other EU-wide strategies, as the proposed activities are of a local nature. Therefore, the OP does 

not refer to international cooperation under the priority axis. 

2.8.2.2. Regarding links with the state’s sectoral strategies, the priority axis is mainly based on the 

Estonian Regional Development Strategy 2020. The objectives and activities of the priority axis are 

related to the second objective of the strategy, ‘an environmentally friendly living environment 

conducive to the international economic competitiveness of major urban areas’. Indeed, the activities 

to be carried out under the priority axis are only aimed at solving the problems of larger urban areas – 

Tallinn, Tartu, Pärnu, Narva and Jõhvi/Kohtla-Järve. In addition, the priority axis supports the goals of 

the ‘Estonia 2030+’ national spatial plan, developing high-quality and convenient mobility options and 

improving the quality of the living environment. A prerequisite for granting support is the existence of 

sustainable urban development strategies, which will be drawn up on the basis of existing 

development plans. 

2.8.2.3. The development of urban areas is not included in the SBS 2014-2017 as a separate area, but 

the priority axis is represented in the SBS in the list of EU-funded activities with a budget of 90 million 

EUR (EU funds). The financing plan of the OP (section 3.2) provides that the contribution of the EU to 

the priority axis is 95 million EUR. The activities proposed under the priority axis are also included in 

the GAP 2011-2015, which provides for the construction of cycle and pedestrian tracks, creation of 

transport and energy links, and closer cooperation between local governments, the private sector and 

civil society. 

2.8.3. Regional differences and impact on the availability of public 

services 

2.8.3.1. According to the OP, the ‘sustainable urban development’ priority axis is based on the 

sustainable development strategies of five larger urban areas in Estonia. In the OP the focus on larger 

urban areas is explained by the fact that these areas attract more people and, therefore, they are 

characterised by a higher CO2 burden and more marked infrastructure deficiencies. Over a half or 

about 56% of Estonia’s population lives in Tallinn, Tartu, Pärnu, Narva and Jõhvi/Kohtla-Järve, and 

these urban areas account for nearly 80% of Estonia’s GDP (Statistics Estonia, 2013). Other regions of 

Estonia are not covered by the priority axis and will be developed through business growth and job 

creation (see the OP’s priority axis 6 ‘development of small and medium-sized enterprises and 

regional entrepreneurship’). 

2.8.3.2. The priority axis will directly improve the availability and quality of public services through the 

development of public transport, tidying up urban space, and the construction of cycle and pedestrian 

tracks. As regards the development of pre-school education and childcare facilities through 

construction and renovation of buildings, it is noted that these activities will rather create 

preconditions for the better availability and quality of public services – the buildings will have to be 

filled with people and services, and only then can quality be measured. 
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2.8.4. Internal coherence 

2.8.4.1. According to the OP (section 2.10.1), the expected result of the priority axis consists in the 

sustainability of larger urban areas, as expressed by the sub-objectives ‘environmentally friendly 

urban mobility environment integrating different mobility options and meeting residents’ needs’; 

‘improved attractiveness of Ida-Viru urban areas as living environment’ and ‘increased participation of 

parents with small children in the labour market’. 

2.8.4.2. The current wording of the expected result of the priority axis is very general and 

encompasses more than that suggested by the sub-objectives and proposed activities. In principle, 

the sub-objectives are relevant and consistent with the development needs, the strategy documents 

of all levels, and partially with the objectives of the PA (see also worksheet 2.1.2 of stage 2). 

2.8.4.3. For two of the three result indicators of the priority axis it is difficult to say whether the 

proposed activities will lead to the goal. First, the wording of the result indicator ‘the share of people 

using walking, cycling and public transport options among daily commuters in major urban areas’ is 

general and the target level is set too low (see also section 2.8.1 ‘Consistency and relevance of the 

intervention logic’), and therefore the sub-objective can be achieved, but this will not necessarily lead 

to a significant leap in development or changes in people’s mobility habits. A more precise 

formulation of the expected outcome (the declining trend has stopped, or use of public transport or 

walking-cycling has grown by x%) or increasing the target level could be considered. Second, the 

result indicator ‘the share of people who consider the urban areas of Ida-Viru County to be attractive 

places to live’ currently lacks both the formulation and the target level of the expected result, and 

therefore the likelihood of the sub-objective being achieved cannot be evaluated. The proposed 

activities will definitely contribute to the achievement of the sub-objective, but it is unclear to what 

extent. 

2.8.4.4. Thus, we can only evaluate the overall likelihood of achieving the sub-objectives and state 

that the proposed activities can be assumed to contribute to the expected result in part. The 

construction of cycle and pedestrian tracks, the tidying up of urban areas and the increase in the 

number of childcare places will not guarantee the sustainable development of urban areas as a whole, 

but advance it. The activities and target of the sub-objective ‘increased participation of parents with 

small children in the labour market’ are appropriate in the context of the priority axis, but the 

wording of the sub-objective does not reflect the expected result. The formulation ‘nursery school 

and childcare facilities near people’s homes are guaranteed in larger urban areas’ would express the 

objective of the priority axis much better. Thus, it is recommended to change the wording of the sub-

objective, e.g. through the aspect of reducing forced mobility. 

2.8.4.5. The sustainable development of urban areas is related to the issues of employment, 

transport, the environment and entrepreneurship. The ‘services ensuring equal opportunities for 

employment’ priority axis also includes a related measure worded as ‘development of childcare and 

welfare services for children with disabilities to reduce the burden of care’. The ‘sustainable transport’ 

priority axis involves investments in nationwide objects, but the significance of the intervention logic 

of the priority axis discussed here consists in the coherence of nationwide transport links with urban 

transport networks. The OP does not directly point to this coherence, because it is first and foremost 

a regional level issue. There is clear consistency with the area of the environment, in particular 

through the reduction of CO2 emissions, as the priority axis aims to contribute to the reduction of CO2 

emissions to the extent of 0.2% of the total volume of the OP. The priority axis dedicated to the 

sustainable development of urban areas involves larger urban areas in Estonia, which will also benefit 

from the priority axis ‘growth-capable entrepreneurship and internationally competitive RD&I’ as well 
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as the priority axis ‘development of small and medium-sized enterprises and regional 

entrepreneurship’. The ‘sustainable urban development’ priority axis will contribute to the 

implementation of two thematic objectives: objective 4 ‘supporting a shift towards a low-carbon 

economy in all sectors’ and objective 9 ‘promoting social inclusion and combating poverty’. As the 

priority axis addresses the development of larger urban areas, it does not have direct links with the 

objectives of the Estonian Rural Development Plan 2014-2020 or of the operational programme for 

the European Maritime and Fisheries Fund. Overall, the intervention logic between the ‘sustainable 

urban development’ priority axis and related axes, as currently presented in the OP, seems to be 

reasonable, because the proposed activities complement each other, while being designed for 

different target groups. 

2.8.4.6. A prerequisite for the implementation of the activities proposed under the priority axis is the 

existence of sustainable development strategies, which the local governments of the urban areas are 

yet to prepare. The strategies must be drawn up prior to the submission of project proposals under 

the priority axis, but the OP lacks information on the timetable for completion of the strategies. 

Delays in the grant of support under the measure cannot be excluded, as the development plans will 

not be completed by the time of commencement of activities. 

2.8.5. Rationality of guiding principles 

2.8.5.1. The horizontal and specific guiding principles of the priority axis provide a framework for the 

implementation of activities. The horizontal guiding principles form a general set of rules for selection 

of projects, which is reasonable. As a specific guiding principle, it has been laid down that all projects 

to be funded under the priority axis must be consistent with the objectives of the sustainable urban 

development strategy. The requirements according to which priority must be given to projects that 

involve local governments’ cooperation and increase energy efficiency are appropriate, too. Overall, 

both the horizontal and specific guiding principles support the accomplishment of the objectives of 

the priority axis. 

2.9. Sustainable transport 

2.9.1. Consistency and relevance of the intervention logic 

2.9.1.1. The sub-objectives ‘connection opportunities with foreign partners meeting the needs of 

enterprises and society’ (OP section 2.11.2.1) and ‘reduced travel time, and increased attractiveness, 

safety, accessibility and environmental friendliness of rail transport and other public transport’ (OP 

section 2.11.4.1) of the ‘sustainable transport’ priority axis seek, above all, to improve transport 

connections for people and goods. Issues relating to transport connections are also addressed under 

the ‘sustainable urban development’ and ‘energy efficiency’ priority axes. 

2.9.1.2. In the field of transport, the PA (section 1.1.2.4) mentions the need to improve sustainable 

options for the connection and movement of people and goods as the main challenge and 

development opportunity of Estonia. Meeting this need should facilitate structural economic changes 

and provide people with better opportunities for going to work and accessing public services. 

However, the development needs should be described in more detail to make it possible to 

understand the transport connections where the gap between the needs of people and businesses 

and the available options is currently the widest, especially as the development of transport 

connections is one of the priorities of the current financing period. A clearer needs analysis would also 
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help to create a better link between the development need and the sub-objectives and results of the 

priority axis. 

2.9.1.3. Given the smallness of Estonia's domestic market, improvement of both East-West and 

North-South external connections is vital to the development of Estonia’s competitiveness and 

ensuring its economic growth. It is therefore positive that a separate sub-objective is dedicated to this 

issue. The priority is the road users’ satisfaction with the quality of roads which so far has been 

decreasing year by year (World Bank, 2012; WEF, 2011)13. Estonia does not stand out with anything in 

terms of road safety, with its number of people killed and injured in traffic per one million inhabitants 

ranking among the average results in the EU. This position has been achieved thanks to a strong 

decrease in the number of traffic fatalities in recent years (in 2010 the number of fatalities per one 

million inhabitants was 58; EU transport [...], 2012). 

2.9.1.4. The declining share of public transport users is mentioned as a very significant trend in the 

PA, as also confirmed by the data of Statistics Estonia. It is related both to the quality of public 

transport and the inadequacy or lack of the service. This problem is particularly significant in train 

traffic, where Estonia is among the last three EU Member States in terms of its rail transport and 

passenger-kilometres (EU transport [...], 2012). The sub-objective that aims to increase the number of 

train passengers is thus highly appropriate. 

2.9.1.5. In the field of public transport the situation of new residential districts built around larger 

cities is particularly worrying: in over 46% of the cases the distance to the nearest bus stop is greater 

than the walk that people are willing to take on a daily basis (Jüssi, Poltimäe, Sarv, Orru, 2010). This 

forces people to use personal cars as the main means of transport and increases traffic load in urban 

areas. It is therefore appropriate to develop public transport in urban areas, particularly between 

cities and neighbouring rural municipalities, which, however, is discussed under the ‘sustainable 

urban development’ priority axis. 

2.9.1.6. Thus, the leap in development intended to be achieved through transport connections is 

related to the facilitation of using public transport, development of the potential of rail transport as 

an environmentally friendlier and more economical way of covering longer distances, improvement of 

connections between Estonia and the rest of the world, and enhancement of capacity. 

2.9.1.7. While the development of public transport and the improvement of connections between 

Estonia and the rest of the world are given enough attention in the PA and OP, the focus on the 

reduction of the environmental impact of transport and the development of connections in rural 

areas is somewhat smaller. The use of personal cars has grown in Estonia at the same rate as the 

economy, and road traffic has increased even faster than the GDP, and therefore the share of 

sustainable transport modes has steadily declined. The wastefulness of new cars and the faster rise in 

the prices of sustainable transport modes compared to car-related costs points to an unsustainable 

attitude and transport policy. In terms of the CO2 emissions of new cars, Estonia is among the five EU 

Member States with the highest figures, and the share of our electric railways in the entire rail 

network is among the five worst results. At the same time, car-related taxes are minimal in Estonia, 

which is clearly distinct from other Member States. Fuel taxes also place Estonia among the five EU 

Member States with the highest figures (EU transport [...], 2012). Although analysing this policy choice 

                                                             
13

 See e.g. Connecting to Complete 2012, Trade Logistics in the Global Economy,The Logistics Performance Index and 
Its Indicators. World Bank 2012; World Economic Forum, Competitiveness Report 2011 
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is not relevant to SF planning, it is recommended to consider creating additional inducements for 

supporting environmentally sustainable transport modes. 

2.9.1.8. In addition, greater attention needs to be paid to connecting rural areas with regional 

centres, taking into account the increasing practice of commuting. It is estimated that 29% of people 

work outside of their local rural municipality of residence and 7% work outside of their county of 

residence. Regular leisure activities are pursued outside of the municipality of residence in 61% of 

cases and outside of the county of residence in 19% of cases. This means that the distances travelled 

are getting increasingly longer. The existing transportation systems often comprise locally planned 

connections, which is why local and nationwide transport schemes need to be developed and public 

transport routes need to be better coordinated (Ahas et al., 2011). 

2.9.1.9. Thus, it can be said that the proposed objectives, expected results and planned activities set 

out in the PA and the OP are broadly in line with the development needs of Estonia and should create 

the desired leap in development. 

2.9.1.10. The extent to which the problem of inadequate connections between rural areas and 

regional centres can be resolved is somewhat questionable. In the OP, meeting this need is addressed 

under the sub-objective of strengthening regional competitiveness (section 2.6.3.1). However, since 

this objective covers investments in increasing the attractiveness of the centres of functional regions 

(the development of mobility), in the infrastructure necessary for providing region-wide services, as 

well as in the improvement of the access of the hinterland residents to services provided in centres 

(access roads, public transport, non-motorised traffic roads), the funds left over for transport 

connections may prove to be insufficient. Nor is it clear how, in this case, the development of 

transport connections requiring cooperation on the local level or between counties will be addressed. 

Therefore, the stage of planning activities should involve the requirement to assess the regional need 

for development of public transport connections, and investments relating to the development of 

public transport should be given priority over investments in the development of the overall living 

environment. The central government level should intervene in the development of regional transport 

connections that cross county borders and see to it that the actual mobility needs of people are taken 

into account, without confining them to county borders. 

2.9.2. Consistency with EU and national strategy documents 

2.9.2.1. The sub-objectives of the ‘sustainable transport’ priority axis fully support the objectives of 

the ‘Europe 2020’ strategy. Better connections facilitate the access of people to workplaces and 

increase the competitiveness of enterprises through better organisation of logistics. As public 

transport users include a lot of people with lower incomes, improving the quality of public transport 

will help relieve social exclusion by providing better access to jobs and public services. 

2.9.2.2. The strong prioritisation of public transport in the OP will reduce the use of cars and thus also 

the burden on the environment. The ‘energy efficiency’ priority axis provides for supporting the use of 

alternative fuels (biogas). However, this cannot be regarded as sufficient – attention should also be 

paid to the creation of additional incentives reducing the transport sector’s burden on the 

environment, such as the taxation of passenger cars, as highlighted in the country-specific 

recommendations (see the Commission’s recommendations 2013, page 4). 

2.9.2.3. One important point of contact is the construction of the Rail Baltica railway, which will 

enhance land connection with Europe. 
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2.9.2.4. As regards the Baltic Sea Strategy, the development of international connections will improve 

connections in the Baltic Sea region and create new opportunities for people to move across regions. 

The Baltic Sea Strategy emphasises better eastward connections with Russia, Asia and the 

Mediterranean and Black Sea countries. In addition, the strategy attaches importance to connections 

with islands and other remote regions, which is also one of the investment priorities of the 

‘sustainable transport’ priority axis. 

2.9.2.5. ‘‘Horizon 2020’ supports the development of smart, green and integrated transport systems. 

The commitment of Estonia to the introduction of alternative fuels will contribute to the objectives of 

‘Horizon 2020’. To increase the combined effect, Estonia should consider policies that help to plan the 

transportation system more efficiently (e.g. development of a monitoring system) and enable 

innovative solutions to be developed for improving the connections of low-density regions with 

centres. 

2.9.2.6. The sub-objectives of the priority axis are consistent with the national development 

documents (in particular the 'Estonia 2020' National Reform Programme, the Transport Development 

Plan 2014-2020 being finalised, as well as the ‘Estonia 2030+’ national spatial plan) and contribute to 

the strategic objectives of Estonia. 

2.9.2.7. Consistency between the OP and national funds has been well thought out. The use of 

structural funds has been planned within the scope of, and parallel to, the national Transport 

Development Plan, and the financing needs have been judiciously distributed between national and 

EU funds. While national funds will primarily be used to create the local value-added (e.g. investments 

in local roads), EU funds are targeted at achieving the objectives of the ‘Europe 2020’ strategy 

(development of connections within the Trans-European Transport Network (TEN-T), etc.). 

2.9.3. Regional differences and impact on the availability of public 

services 

2.9.3.1. As the objectives of the priority axis involve the improvement of connections and the 

development of public transport, the results to be achieved will help reduce regional differences by 

ensuring better access to jobs and public services. The methods of achieving these objectives are, 

however, largely related to the tackling of the problems of urban areas, while better connections of 

rural areas with regional centres receive less attention. Thus, it can occur as a result of the proposed 

activities that connections have improved primarily in urban areas and between larger centres, while 

the development of rural access roads depends largely on the use of national funds. 

2.9.3.2. As the development of public transport is an important priority of the PA, it can be assumed 

that the implementation of the PA and OP will improve the availability and quality of both public 

transport and public services. The improvement of public transport connections will facilitate 

residents’ and entrepreneurs’ access to public services, which have concentrated in larger ‘centres of 

gravity’, thereby creating a multiplying effect. In the context of implementing measures, we 

recommend paying special attention to such synergy opportunities and channelling resources to 

where the expected effect would be the greatest. 

2.9.3.3. The objectives and courses of actions are consistent with the development needs, but the 

expected results and their measurement indicators raise questions (see chapter 4). The complexity of 
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measuring results often results from the absence of a transport monitoring system14. Therefore, a 

transport monitoring system should be developed in the coming years, which will help to better 

assess the mobility needs and reasons of people, make more informed choices of investment objects, 

and better evaluate the effectiveness of transportation projects. 

2.9.4. Internal coherence 

2.9.4.1. The sub-objectives of the transport priority axis are related to the challenges that Estonia is 

facing, and the expected results will contribute to the achievement of Estonia’s development goals. In 

the course of planning, the sub-objectives were specified and the key priorities – the development of 

international connections, passenger train traffic and urban mobility environment – were brought to 

the fore (the latter will be promoted mainly through the development of non-motorised traffic and 

public transport). However, in some cases the objectives have been worded in quite general terms 

and the needs remain unclear. For example, it is not possible to understand what needs of companies 

and society will be met with the help of international connections and what are currently the most 

significant shortcomings, given that certain international connections are already available. Although 

information about the mobility needs of companies and residents is limited, it would still be possible 

to provide references to changes in the number of international passengers in ports or airports or on 

railways. Also, the openness of the Estonian economy and its dependence on external markets could 

be emphasised as the factors that place additional demands on proper international connections. 

Instead, the OP discusses road safety indicators, which are largely related to traffic behaviour15 rather 

than the quality of international connections. 

2.9.4.2. The fact that rail transport issues have been highlighted through a separate sub-objective and 

that the activities to be supported have been associated with an increase in the attractiveness of this 

mode of public transport in a wider sense than just the development of railway infrastructure 

deserves recognition. An example of this is the integrated development of rail stops, including access 

roads, park-and-ride solutions and interconnection with other modes of public transport. 

2.9.4.3. In the urban environment, the proposed activities will also foster the development of public 

transport and non-motorised traffic. This will reduce the burden of transport on the environment and 

develop human-friendly urban spaces. It is positive that the funding of activities presupposes the 

existence of a comprehensive strategy for sustainable urban development which, in turn, requires 

that mobility needs and integrated mobility options are carefully planned and linked to the provision 

of public services (e.g. schools and nursery schools), the location of jobs, recreational facilities and the 

like. 

2.9.4.4. The achievement of the objectives is also related to external factors. For example, the 

international economic environment, political decisions (e.g. possible EU-Russia visa waiver) and 

Estonia’s reputation as a tourist destination in the world) affect the need for international 

connections. Increased use of public transport, including trains, however, is related to consumption 

habits – public transport has to be comfortable, affordable and fast for people to prefer it to cars. The 

reduction of the number of road accidents, on the other hand, is heavily influenced by traffic 

behaviour. Therefore, in addition to the activities specified in the OP, steps should be taken which will 

help to mitigate or amplify the impact of external factors. This will partly be done under the national 

measures to be implemented under the new Transport Development Plan 2014-2020 (e.g. road 
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safety, improving the condition of local roads, planning local and regional public transport). In future, 

county plans and consistency with the objectives of ‘Estonia 2030+’ and the principles of developing 

sustainable transport should receive attention, as well. Targeted planning of land use and real estate 

development (new housing projects near transport corridors, etc.) significantly affects the choice of 

travel mode16. It is important to ensure that the planned investments follow trade flows and the 

mobility needs of people. Therefore, a comprehensive monitoring system providing the necessary 

information should be set up. 

2.9.4.5. Since sustainable transport links support the achievement of the objectives of several other 

priority axes, the combined effect with the objectives of sustainable urban development, increasing 

energy efficiency and boosting the competitiveness of rural areas should certainly be taken into 

account when choosing the investment objects. The points of contact occur primarily at the level of 

the planned activities; therefore, sufficient attention should be given to their mutual synergy in the 

future planning process. The ‘sustainable transport’ priority axis does not have direct links to the 

Estonian Rural Development Plan 2014-2020 or the operational programme for the European 

Maritime and Fisheries Fund, but the development of connecting roads will indirectly improve the 

mobility options of people living in rural areas and the improvement of port infrastructure will benefit 

the development of the fishing industry. 

2.9.5. Rationality of guiding principles 

2.9.5.1. According to the guiding principles of the OP, projects will be selected after the criteria-based 

evaluation of investment proposals. The evaluation criteria take into consideration the existing 

situation; the relevance of the projects; their coherence with the Transport Development Plan, the 

Operational programme, the priority axis and objectives; their socio-economic impact; and their 

utility. The requirement of conducting an environmental impact assessment and the need to devise 

measures to prevent or mitigate adverse environmental impact are particularly important in this 

context. This approach is reasonable, especially if projects that ensure the best result indicators are 

considered in the selection. It is recommended to specify which institutions will be involved in the 

evaluation of investment proposals to indicate that the balance of interests is ensured. 

2.10. Infrastructure for ICT services 

2.10.1. Consistency and relevance of the intervention logic 

2.10.1.1. According to the PA (sections 1.1.2.1 and 1.1.2.4), the development needs considered under 

the ‘infrastructure for information and communication technology (ICT) services’ priority axis include 

the physical infrastructure of ICT services and the software infrastructure supporting a common 

service environment. In connection with the physical infrastructure, the plan is to continue the 

development of the broadband network started in the current financing period (OP section 2.12.2.1). 

As regards the basic infrastructure for services (OP section 2.12.4.1), attention will be paid to the 

development of the interoperability and interaction of information systems to create preconditions 

for the development of more complex and higher value-added e-services. The need for a more 

systematic development and increasing the interaction of e-services in Estonia has been stressed both 

by the OECD (Public Governance [...], 2011, page 46) and the EU (Commission, 2012)17. 
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2.10.1.2. Although Estonia is among the world’s 20 leading countries and one of the EU’s five top 

countries in the context of implementing e-solutions (Capgemini, Rand Europe, IDC, Sogeti and DTi, 

2009), the broadband infrastructure supporting a fast Internet connection falls short of the EU 

average in terms of speed and accessibility (Digital [...], 2011). Many regions that are located farther 

away from centres do not have access to fast Internet (more than 40 Mbit/s) and as it is not 

commercially reasonable to develop it there, there is no hope for improvement without the 

intervention of the state. At the same time, new-generation smart appliances cannot be used without 

fast mobile communications. While all mobile operators have promised to build their 4G networks by 

2017 and provide high-speed mobile Internet across Estonia, the establishment of such a network 

depends on the existence of a fibre optic base network. It would be unreasonable for each individual 

operator to build the network, but joint ownership of several operators could distort competition and 

restrict the access of smaller service providers to the network. 

2.10.1.3. In today’s information society, ICT infrastructure is a natural and necessary part of the 

public infrastructure, just like road and electricity networks. Therefore, the development of 

broadband infrastructure is absolutely justified. On the other hand, the policies of pricing the use of 

infrastructure should be carefully designed to ensure equal access for all market participants. In order 

to support local initiative, the non-profit institutions who want to solve the issue of providing end 

users with broadband connections (the so-called last mile issue) at the local level could be given 

preferential access to the network. Conversely, the margins applicable to commercial intermediaries 

could be higher. 

2.10.1.4. The development of infrastructure for ICT services will improve the availability of e-services, 

especially in the regions where it has not been possible to use high speed Internet so far. In addition, 

it will create prospects for the development of new services (e.g. in the field of telemedicine, etc.). 

The quality and cost-effectiveness of services can be improved through e-services (Kalvet, Tiits, 

Hinsberg, 2013). In addition to the foregoing, the public e-services developed by the state need to be 

coordinated. The potential of ICT solutions to make governance and public service provision more 

efficient, transparent, inclusive, personalised and flexible and less burdensome is going largely 

unused. Service-based IT infrastructure, cloud services, more open technical specifications etc. allow 

for public-sector information and applications to be shared and balanced. The opportunities offered 

by ICT should be applied in a coordinated way and their interoperability should be ensured (incl. 

upgrading the social benefits information system). Estonia can participate in and influence 

international ICT coordination activities through the EU, OECD and other structures. 

2.10.1.5. Risks related to Internet usage and the threats of cyber crime are growing (CSI, 2011). Given 

the increasing digitalisation, cyber attacks pose a significant threat to national security. This, in turn, 

places additional demands on the base infrastructure of e-services. In its audit of 2011 the National 

Audit Office finds that lead ministries have serious problems with arranging the infrastructure of 

critical information (Riigi valmisolek […], 2011). 

2.10.1.6. The use of ICT has been fostered insufficiently in Estonia. Readiness to use ICT solutions is 

low both in the business sector and among people; the use of ICT for commercial purposes and in the 

creation of technological and other innovations remains subdued18. The OECD also stresses that the 

impact of applying successful e-solutions may prove to be modest due to users’ inadequate skills of 

using e-solutions (Public Governance [...], 2011, page 46). The European Commission also notes the 
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need to develop the ICT-based services that improve e-skills, digital literacy and e-learning and 

consider ageing and social inclusion. While meeting this need is not part of the development of ICT 

infrastructure, it deserves attention under other priority axes (education, labour market services, and 

administrative capacity). Raising the awareness of users is not a priority area in the context of using 

structural funds, but the relevant issues are addressed under national programmes (see the draft 

Estonian Information Society Development Plan 2020). 

2.10.1.7. With a view to encouraging innovation in companies, ICT-based solutions are supported 

under the R&D priority axis where ICT is one of the foundations of smart specialisation. 

2.10.2. Consistency with EU and national strategy documents 

2.10.2.1. The sub-objectives of the ‘ICT infrastructure’ priority axis indirectly contribute to several 

objectives of the ‘Europe 2020’ strategy: ICT infrastructure increases opportunities for teleworking 

and creates preconditions for offering new e-services, development of which, in turn, requires labour. 

The demand for labour will grow in the ICT sector by almost a half in the coming years (Eesti IKT […], 

2013), thereby accelerating progress to employment-related objectives. ICT infrastructure 

development reduces forced mobility, as people are able to consume services without leaving home. 

Daily commuting needs may also decrease in certain areas of life, which will reduce greenhouse gas 

emissions. More equitable access to services enhances social cohesion, gives people better 

opportunities for socialisation and reduces exclusion. As a fundamental prerequisite for one of the 

key spheres of economic development, the development of ICT infrastructure supports smart 

specialisation opportunities (for example, the introduction of high-tech production methods in 

agriculture and forestry requires high-speed Internet connection at production sites). High-speed 

Internet access and the basic infrastructure for e-services enable new e-services to be developed 

(linked data-based services, use of Big Data, etc.). Better use of the opportunities offered by ICT, to 

increase the competitiveness of European companies, is also one of the priorities of ‘Horizon 2020’. 

Furthermore, the objectives of the ‘ICT infrastructure’ priority axis contribute to the objectives of the 

Baltic Sea Strategy of connecting people and increasing the competitiveness of the Baltic Sea region. 

The activities proposed under the priority axis pay specific attention to bilateral cooperation in the 

field of e-services infrastructure, which would facilitate mutual exchange of data and cross-border use 

of e-services. Jointly developed elements of the infrastructure for basic services even constitute an 

expected result under the priority axis (OP section 2.12.7). 

2.10.2.2. Estonia’s national strategy documents emphasise the role of ICT in securing the economic 

development even more. For example, the State Budget Strategy 2013-2016 sets the following 

objective: “A living and working environment, which values time and convenience, has been created 

for people and businesses with the help of modern and versatile opportunities provided by ICT.” The 

development of ICT infrastructure can directly contribute to that objective. The Government’s Action 

Programme sees ICT as a means of increasing the value-added of the economy and enhancing the 

competitiveness of companies. 

2.10.2.3. The Estonian Information Society Development Plan 2007-2013 discusses the development 

of ICT in more detail. The objectives set in the development plan include the provision of all Estonian 

residents with equitable access to high-quality Internet and ensuring that the electronic 

authentication applications used in Estonia comply with global best practices and are usable both in 

Estonia and internationally. This, in turn, would allow people living in other countries, especially the 

EU Member States, to use the e-services of Estonia. The new Estonian Information Society 

Development Plan 2020 being finalised presents the development of ICT infrastructure supporting the 
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economic growth and the development of the country as one of the objectives. The development plan 

also provides for the development of e-skills and the public sector’s e-services, which will be financed 

mainly from national funds. EU funds will be used for designing the basic ICT infrastructure and 

partially for developing the content of public services (the ‘administrative capacity’ priority axis). It is 

positive that funds will be allocated explicitly for the development of ICT services infrastructure, as it 

will raise the quality of Internet access and the functioning of the basic infrastructure of services to a 

new level and give impetus to the further development of the sector. 

 

2.10.3. Regional differences and impact on the availability of 

public services 

2.10.3.1. As one of the guiding principles of allocating funds is based on the assumption of market 

failure, the development of ICT infrastructure will mainly benefit sparsely populated rural areas and 

small settlements. As a result, regional disparities will decrease and the availability of public services 

outside centres will increase. This requires, however, that the basic network reaches the end-user and 

that people have adequate digital literacy and willingness to pay for Internet services. 

2.10.4. Internal coherence 

2.10.4.1. The intervention logic of the priority axis is clear and unambiguous. The sub-objectives and 

the activities planned to achieve them are distinct and support each other: while one of the sub-

objectives addresses the development of the broadband infrastructure, the other supports the 

development of software-based infrastructure for services. However, the impact of possible external 

factors should be taken into account. 

2.10.4.2. Resolving the so-called last mile issue is one of the important prerequisites for achieving 

results. The broadband-based infrastructure will be built up to larger centres. From there, Internet 

access will be managed and taken to the end user with the help of companies or non-profit 

organisations set up on local initiative. In some sparsely populated areas where the number of 

Internet users is very low even the availability of the basic infrastructure might not be enough to 

arouse commercial interest in providing the end user with Internet access. In this case, supporting the 

development of the retail network could be considered. Supporting community-based initiatives 

(preferential use of the basic network, assisting local non-profit organisations in the acquisition of 

network equipment, etc.) would be especially welcome. The need for this will be assessed and 

suitable solutions will be found during the implementation period, when special needs and possible 

courses of action become clear. 

2.10.4.3. In addition to the activities proposed under the priority axis, an overall improvement of 

digital literacy (the education axis), support for wider spread of ICT solutions in companies (the RD&I 

axis) and the development of public e-services (the administrative capacity axis) will support progress 

to the objectives. 

2.10.4.4. The development of ICT infrastructure will also contribute to the objectives of the Estonian 

Rural Development Plan 2014-2020. To avoid duplication, the RDP prescribes that access to ICT and 

the use and quality of ICT in rural areas will be improved through the development of broadband 

connections under the SF operational programme. To ensure that end users (e.g. farmers) are 

provided with access to the Internet, the RDP gives applicants for investment support the opportunity 

to establish broadband connections as part of other investments. 
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2.10.5. Rationality of guiding principles 

2.10.5.1. The horizontal (OP section 2.1.3.2) and specific (OP sections 2.12.3.2 and 2.12.5.2) guiding 

principles of the priority axis provide a framework for the implementation of activities. The horizontal 

guiding principles form a general set of rules for the selection of projects which is reasonable for the 

ICT priority axis. The axis-specific principles state that the selection of activities to be supported will 

be based on the number of potential beneficiaries and the existence of market failure. Another 

condition is that investments may be made only in next-generation communications networks, and 

the Commission’s guidelines on state aid for the development of broadband networks will be taken as 

the basis. These guiding principles can be regarded as rational, because they ensure the 

implementation of the latest technology, keep in mind the areas of market failure with the greatest 

user-potential and, therefore, promise the greatest leap in development. 

2.11. Administrative capacity 

2.11.1. Consistency and relevance of the intervention logic 

2.11.1.1. The description of the problems, development needs and trends of the ‘administrative 

capacity’ priority axis (PA section 1.1.2.8, OP section 2.13.1.1) is adequate, covering all the essential 

ways of administrative capacity building which are related to individual capabilities (development of 

knowledge and skills, OP section 2.13.2.1), organisational capabilities (development of processes and 

structures, incl. policy-making and networks, OP section 2.13.2.2) and institutional capacity 

(development of systems, incl. the service delivery, OP section 2.13.4.1). The latest version of the PA 

takes into account all the comments of the evaluators about the description of development needs 

which were set out in the previous interim evaluation report. 

2.11.1.2. The sub-objectives of the ‘administrative capacity’ priority axis can be summarised as 

follows: 1) increasing the competency and cooperation capabilities of people, and building the 

capacity of institutions; 2) higher quality of the policy-making process; and 3) improving the 

availability and quality of public services. There are currently no public governance objectives in 

Estonia which derive from a broad-based agreement and are confirmed by an integrated 

development plan. Nor has a nationwide objective been formulated under the ‘administrative 

capacity’ priority axis – instead, an ideal has been worded, i.e. comprehensive and efficient public 

governance. Nevertheless, it can be argued that the nature of the sub-objectives of the priority axis 

corresponds well to the overall goal to make public governance more efficient and more 

comprehensive. The sub-objectives are also compatible with the development needs formulated in 

the SF planning process and contribute indirectly to all five overall objectives approved by the 

government (PA section 1.1.2.10). 

2.11.1.3. The result indicators of the priority axis include public service competence (OP section 

2.13.2.1), the effectiveness of the Government of the Republic (based on IMD indicators), the share of 

regional and local organisations that have benefitted from interventions in the total number of such 

organisations (OP section 2.13.2.2), people’s opinion of the quality of e-services, and companies’ 

satisfaction with the availability and quality of public services (OP section 2.13.4.1). The target levels 

of result indicators have generally been set higher than in the previous period, but progress is not 

expected to be steep. This is largely explained by the fairly good level of functioning of Estonian public 
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administration19. A number of problems still need to be solved, as evidenced by the OECD’s Public 

Governance Review (OECD, 2011b) and the development needs stated in section 1.1.2.8 of the PA. 

Increasing the future competitiveness of the economy and society is particularly important, and high-

quality public administration has an important role to play in this (Quality of [...]20). Just as in other 

policy areas, innovative solutions need to be implemented to increase administrative capacity. The 

quality of development activities is more important than their quantity (e.g. the number of projects or 

of people trained). 

2.11.1.4. The new period will see the continuation of training civil servants, supporting the 

development projects of organisations, financing research, analyses and impact assessments, 

supporting cooperation projects at state and local government levels, financing public service 

development projects, etc. (OP sections 2.13.3.1 and 2.13.5.1). As all this was done in the previous 

period, too, it is appropriate to ask how the innovative ideas that are characterised by sufficient 

additionality and sustainable impact can be skimmed off when implementing the activities. The brief 

answer is the following: even if the type of the activities planned for achieving the (sub-) objectives 

remains the same as in the previous period, it is necessary to modify their contents, including the 

problem or development need that is sought to be addressed (training is still training, but its 

objectives, target groups, structure, volume, etc. must change). Innovation can also occur through the 

inclusion of different target groups and through cooperation projects of various actors or other 

practical solutions that facilitate a leap in development. 

2.11.1.5. On the other hand, utmost care should be taken to prevent support for day-to-day expenses 

that must be covered from the state budget when implementing the proposed activities. The risk of a 

decline in investment in the development of administrative capacity, when no external funds are 

received any more, is very real. An additional risk is the lack of a public governance development plan, 

which would enable one to assess which measures should be financed from the state budget and/or 

how the transition from one funding source to another should take place. Updating the OECD Public 

Governance Review Implementation Plan (OECD, 2011b) and drafting the white paper on the 

personnel policy of the state as an employer are only just beginning. Sectoral development plans that 

also address the issue of administrative capacity and their implementation plans that clearly define 

the funding sources of measures have not been approved yet either21. 

2.11.1.6. In the absence of a comprehensive concept (a strategic planning document that includes 

objectives, which can be compared), it is difficult to assess whether the planned activities are focused 

enough. The range of activities proposed under the ‘administrative capacity’ priority axis is wide – in 

principle, all the opportunities for development have been covered in the current planning phase. 

Since the impact of development work often requires the combination of various activities (for 

example, first the problem is analysed, then a model or pilot project is devised which is 

implemented/expanded in further projects which, in turn, involves various types of training and 

development activities and information events), it would be impractical to establish a central activity 

                                                             
19

 In terms of the government effectiveness indicators, Estonia has been among the top five EU Member States in the 
IMD competitiveness ranking in recent years. More information is available at 
http://valitsus.ee/et/valitsus/tegevusprogramm/kodanike-riik/Valitsuse-too-efektiivsuse-naitaja-IMD-edetabelis. 
20

 See the Commission’s concise discussion of the relationship between public administration and competitiveness in 
the document ‘Quality of Public Administration’, 
http://ec.europa.eu/europe2020/pdf/themes/34_public_administration.pdf. 
21

 The Estonian Information Society Development Plan 2020 (the two-year implementation plan is currently being 
drafted) and the Estonian Regional Development Strategy 2020 (the public consultation stage has been completed) 
have reached the final stages of completion. 

http://valitsus.ee/et/valitsus/tegevusprogramm/kodanike-riik/Valitsuse-too-efektiivsuse-naitaja-IMD-edetabelis
http://ec.europa.eu/europe2020/pdf/themes/34_public_administration.pdf
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under the priority axis. The important thing is that the development activities, no matter how 

numerous or diverse they are, solve the real needs. 

2.11.1.7. The impact of external factors on the result indicators of the ’administrative capacity’ 

priority axis is negligible. Rather, the impact depends on the smart integration of the interventions 

planned under the priority axis (for example, it is recommended to consider how the training and 

development projects are related to studies and analyses, and how to avoid the provision of similar 

activities to one and the same target group under different sub-objectives) and the linking of the 

development of public services with the activities proposed under other priority axes (e.g. the 

development of regional competitiveness). 

2.11.2. Consistency with EU and national strategy documents 

2.11.2.1. There is no direct link between the ‘administrative capacity’ priority axis and the main 

objectives of the ‘Europe 2020’ strategy because the EU-wide competitiveness strategy does not 

specifically target administrative capacity. Consequently there is no such objective in the 'Estonia 

2020' National Reform Programme either. The related area in the 'Estonia 2020' National Reform 

Programme is ‘sustainable and adaptive state’ and the closest objective to which the ‘administrative 

capacity’ priority axis will contribute is ‘structural surplus of the government budget’ (Estonia 2020, 

page 27, see also PA section 1.1.2.8). 

2.11.2.2. On the other hand, building administrative capacity is an indispensable precondition 

(conditio sine qua non), which is related to all of the objectives set both in the ‘Europe 2020’ strategy 

and the 'Estonia 2020' National Reform Programme – strengthening institutional capacity and 

ensuring efficient public administration are essentially horizontal policy areas. Compilers of the 

‘Europe 2020’ strategy understood this – modernisation of public administration is considered to be a 

key topic, which supports the achievement of the objectives of the strategy22. Among other things, 

the Commission gives policy guidance, which should accelerate progress towards objectives and help 

overcome the current shortcomings (Quality of [...], pages 11-12): “The Member States should also 

pay attention to reforms aiming at facilitating internal and external administrative processes, such as 

strengthening the capacity for strategic and budgetary planning; and encouraging innovation, by 

introducing new organisational and communication models, and by supporting public procurement of 

innovative solutions. At the same time, in order to raise the professionalism and attractiveness of 

public administrations, human resources management should be improved, by encouraging 

transparent and modern recruitment, performance appraisal, skills development and merit-based 

promotion practices, and making the civil service independent from the political cycle.” The areas 

listed, as well as other guidelines set out in the Commission’s thematic document (e.g. development 

of innovative services), fit perfectly with the activities proposed under the ‘administrative capacity’ 

priority axis. 

2.11.2.3. The objectives of the priority axis generally support the country-specific recommendations 

of the Council of the EU to promote a fiscal policy that supports economic growth, continue 

enhancing the efficiency of public spending and ensure a better balance between local government 

revenue and devolved responsibilities, thereby ensuring the provision of local public services. It is not 

planned to implement any direct fiscal policy measures under the ‘administrative capacity’ priority 

axis, as the implementation of such measures is rather a matter for party politics. However, the 
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 See the explanations at http://ec.europa.eu/europe2020/making-it-happen/key-areas/index_et.htm. 

http://ec.europa.eu/europe2020/making-it-happen/key-areas/index_et.htm
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intention is to develop the strategic planning system, ensuring its better links with budgeting 

processes. It is also planned to develop people’s proficiency and to arrange systems and processes, 

which will create preconditions for meeting the country-specific recommendations of the Council of 

the EU in the longer term, but cannot ensure that party-political issues are resolved (e.g. balancing 

the revenue and responsibilities of LG). Therefore, it would be appropriate to draw up a public 

governance development plan addressing, inter alia, the issues that cannot be resolved among 

officials. 

2.11.2.4. As the public governance development plan is also an ex-ante conditionality established by 

the Commission (‘a strategic policy framework reinforcing the Member State's administrative 

efficiency, including public administration reform’), the Government has adopted a decision initiating 

the preparation of the development plan. It consists of the renewal of the OECD Public Governance 

Review Implementation Plan23. The development plan is needed for combining the various objectives 

and activities related to the development of public administration into an integrated whole and for 

setting goals and priorities for development. This would presumably ensure better coherence 

between the ‘Europe 2020’ strategy, the 'Estonia 2020' National Reform Programme and sectoral 

development plans, and support the design and implementation of measures and programmes. 

However, compliance with the ex-ante conditionality is threatened by a risk – the fact that the task 

assigned to the State Chancellery by the decision of the Government Cabinet consists of the renewal 

of the plan for acting on the OECD’s recommendations suggests that no cross-cutting targets will be 

set and the document will be centred on specific activities. In the case of a narrow interpretation of 

the task of updating the implementation plan, which is already quite brief24, the approach to the 

development of public administration remains incomplete, hindering both substantive assessment of 

the impact of changes and the design/implementation of measures and programmes. 

2.11.2.5. In the absence of a public governance development plan, the objectives set in the areas of 

public governance and civil society in the SBS 2014-2017 could serve as the basis, namely: 1) 

improvement of uniformity in governance by providing public services based on customer needs more 

efficiently; better and more efficient shaping and implementation of policies; and 2) promotion of 

civic initiative and participatory democracy in the cooperation with citizens’ groups and public 

authorities (SBS, page 35). These objectives are worded so generally that consistency with the 

objectives of the ‘administrative capacity’ priority axis is self-evident. One might argue that the 

development of people’s proficiency or institutional capacity is not explicitly mentioned, but it can 

just as well be argued that these activities are covered by the above objectives of the SBS. 

2.11.2.6. The sub-objectives of the ‘administrative capacity’ priority axis relate to the following 

sectoral development plans: Estonian Information Society Development Plan 2020, Estonian Regional 

Development Strategy 2020, and Civil Society Development Plan 2011-2014. The objectives and 

measures of the sectoral development plans are consistent with the objectives and activities 

proposed under the priority axis. Thus the objective of ‘smarter public governance’ set out in the 

Information Society Development Plan directly supports the development of public services under the 

‘administrative capacity’ priority axis and contributes to an improvement in the quality of policy-

making. The Information Society Development Plan includes measures that support the future 

provision of public services in a more user-centred (and integrated) manner, enhance cooperation 

between agencies and levels of government, enable policy-making to be made more inclusive and 
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 Decision of the Government Cabinet meeting of 26 June 2013 
24

 https://valitsus.ee/UserFiles/valitsus/et/riigikantselei/strateegia/OECD%20raporti%20elluviimise%20kava.pdf. 

https://valitsus.ee/UserFiles/valitsus/et/riigikantselei/strateegia/OECD%20raporti%20elluviimise%20kava.pdf
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knowledge-based, etc. One of the objectives of the draft Regional Development Strategy 2020 is to 

ensure ‘a stronger cohesion and development capacity of regions’ which is related to all of the sub-

objectives of the ‘administrative capacity’ priority axis. 

2.11.2.7. The Civil Society Development Plan 2011-2014 sets out five objectives and addresses the 

following areas: 1) civic education; 2) operating capability and sustainability of civil society 

organisations; 3) partnership of civil society organisations and public authorities in the provision of 

public services; 4) inclusion; and 5) charity and philanthropy. The first two sub-objectives of the 

‘administrative capacity’ priority axis are directly related to three of the areas/objectives specified in 

the Civil Society Development Plan (2, 3 and 4). 

2.11.2.8. Sectoral development plans do not cover the priority axis’ first sub-objective of developing 

human resources and building (the state’s) institutional capacity, or the issues of strengthening policy-

making, discussed under the second sub-objective, which are not the focus of the Civil Society 

Development Plan and the Information Society Development Plan. However, the government has 

taken some decisions that are conducive to the development of human resources and strengthening 

of policy-making. For example, in June 2013 the green paper on the personnel policy of the state as an 

employer was adopted25 which discusses the development of public servants and the state’s 

personnel policy in general. As regards the development of policy-making, the important milestones 

of the Government include the approval of the impact assessment methodology and a decision on its 

implementation (which will progressively extend the impact assessment obligation)26 and the 

approval of the updated good involvement practices27. The OECD Public Governance Review 

Implementation Plan (OECD, 2011b) touches upon personnel policy and institutional issues, as well. 

Thus, the problem is not so much the absence of goals as their variegation and (poor) quality: lack of a 

common/jointly agreed vision, dispersion of lower-level objectives, weak links between objectives, 

varying level of detail of goals set out in various documents, dissimilar ways of achieving objectives or 

implementing measures, etc. 

2.11.2.9. The objectives of the ‘administrative capacity’ priority axis do not have a direct link to the 

‘Horizon 2020’ programme. Nor are these objectives directly related to the priority areas of the Baltic 

Sea Strategy. An indirect relation with the latter, however, can be observed – namely, the horizontal 

actions of the strategy include the strengthening of multilevel governance in order to involve civil 

society organisations, business and academia in the implementation of the strategy (Strategy for the 

Baltic Sea Region Action Plan, February 2013, page 15228). Strengthening involvement, including the 

development of cooperation between the state and other actors is part of the first sub-objective of 

the ‘administrative capacity’ priority axis (mainly training and development) and of the second sub-

objective (mainly studies and analyses). Thus, the activities to be carried out under the Baltic Sea 

Strategy and the ‘administrative capacity’ priority axis either support or complement each other. For 

example, while one of the objectives of the strategy is to define a common concept of multilevel 

governance for all countries and to increase the capacity of civil society organisations to engage in 

international cooperation, the ‘administrative capacity’ priority axis seeks to support domestic 
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 Available at http://www.fin.ee/riigi-personalipoliitika 
26

 More information is available at http://valitsus.ee/et/riigikantselei/kaasamine-ja-mojude-hindamine/mojude-
hindamine. 
27

 Information on decisions and procedure for inclusion are available at http://valitsus.ee/et/riigikantselei/kaasamine-
ja-mojude-hindamine. 
28

 See http://www.balticsea-region-strategy.eu/ 

http://www.fin.ee/riigi-personalipoliitika
http://valitsus.ee/et/riigikantselei/kaasamine-ja-mojude-hindamine/mojude-hindamine
http://valitsus.ee/et/riigikantselei/kaasamine-ja-mojude-hindamine/mojude-hindamine
http://valitsus.ee/et/riigikantselei/kaasamine-ja-mojude-hindamine
http://valitsus.ee/et/riigikantselei/kaasamine-ja-mojude-hindamine
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projects that aim to improve governance and advance the cooperation capacity of civil society 

organisations, the state and LGs. 

2.11.2.10. Neither the PA nor the OP discusses broad-based development of international cooperation 

as a separate objective of, or approach to, administrative capacity building. Although the concept of 

good governance also covers transnational policy areas (e.g. the environment, where joint action is 

indispensable), international cooperation in the context of the public administration reform is based 

mainly on specific activities or projects (e.g. exchange of experience in the development of innovative 

public services). In other words, as public administration is primarily a national issue, the lack of the 

dimension of developing international cooperation in the PA and OP is not a problem. 

2.11.3. Internal coherence 

2.11.3.1. The ‘administrative capacity’ priority axis lacks a nationwide objective: ‘comprehensive and 

efficient public governance’ constitutes the next category of the intervention logic, i.e. a solution. In 

other words, the sequence development need – objective – solution lacks the second level, i.e. an 

objective. The weakness of the vision of how public administration should be developed makes it 

difficult to evaluate the quality of the intervention logic, as the absence of a comparison base tends to 

increase the subjectivity of evaluation. Then again, it cannot be stated that no goal for the 

development of public administration has been formulated in Estonia. There are several general 

development plans in the field of public governance, and references to public administration can be 

found in the SBS, the coalition agreement and the GAP (section 2.12.3). Estonia’s development needs 

over the next ten years, as described in the SF planning process, can also be used as a starting point of 

the evaluation. Based on these sources, it can be argued that the development needs concerning 

administrative capacity and the objectives of the priority axis are generally consistent with each other; 

furthermore – the activities proposed under the priority axis cover most of the conceivable activities 

that relate to the development of public administration. The objectives and measures of the priority 

axis correspond well to widespread approaches to administrative capacity building29. 

2.11.3.2. The three sub-objectives of the priority axis overlap to some extent both in theory and in 

practice. For example, the activities proposed under the first sub-objective (development of 

individuals and individual organisations) relate to the system level, and the activities needed to 

achieve the third sub-objective (development of services/system level) focus, inter alia, on 

development work involving people. All the sub-objectives involve development activities relating to 

people, organisations and networks on regional and local levels. At first glance, there appears to be a 

risk of duplication – all the objectives point to the development of local services and/or joint activities, 

training, support for cooperation projects, etc. In fact, some overlap is to be expected, because 

impact is supposed to be achieved as a result of integrated action. For example, it may be appropriate 

to support a study, an ICT solution development project and training under the same measure. After 

all, it would be irrational if an applicant had to apply for support under different measures in order to 

implement a comprehensive development project. Nevertheless, it is recommended to work out, in 

the design phase, what will be done and who will be supported under one or another measure (e.g., 

                                                             
29

 Three ways to categorise administrative capacity building measures are briefly described in A. Sternik’s presentation 
‘ESF support to administrative capacity building: how to design successful interventions and how to assess their 
impacts’, slide 2, 
http://www.esparama.lt/es_parama_pletra/failai/fm/failai/Verinimo_konferencija_2011/Konferencijos_pranesimai/1s
t_day_A_session_Administrative_capacity_building/2.1.A._Administrative_capacity_building/2.1.A_Sternik_updated.p
df. 

http://www.esparama.lt/es_parama_pletra/failai/fm/failai/Verinimo_konferencija_2011/Konferencijos_pranesimai/1st_day_A_session_Administrative_capacity_building/2.1.A._Administrative_capacity_building/2.1.A_Sternik_updated.pdf
http://www.esparama.lt/es_parama_pletra/failai/fm/failai/Verinimo_konferencija_2011/Konferencijos_pranesimai/1st_day_A_session_Administrative_capacity_building/2.1.A._Administrative_capacity_building/2.1.A_Sternik_updated.pdf
http://www.esparama.lt/es_parama_pletra/failai/fm/failai/Verinimo_konferencija_2011/Konferencijos_pranesimai/1st_day_A_session_Administrative_capacity_building/2.1.A._Administrative_capacity_building/2.1.A_Sternik_updated.pdf
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training and development activities are supported under the first sub-objective, studies, analyses and 

models are supported under the second sub-objective, while the third sub-objective covers the 

development of public services, with IT solutions being the keyword) to prevent the financing of 

projects with the same goal and target group from various sources. 

2.11.3.3. The intervention logic and links give rise to a concern at another level – while the internal 

links of the priority axis are logical, the development of public services can be found under other 

priority axes, as well. How to ensure good cohesion between two priority axes? In the previous 

version of the OP, the question of how the development of local services (development of the living 

environment in the centres of functional regions and of region-wide services) would be linked to the 

measures dedicated to the development of the rest of the public services remained unanswered30. 

The latest version of the OP indicates that the development of the living environment in the centres 

of functional regions and region-wide services will be addressed under other priority axes. The 

development of the centres of functional regions, incl. the improvement of the availability and quality 

of local public services and the provision of region-wide services, will be addressed under the 

‘development of small and medium-sized enterprises and regional entrepreneurship’ priority axis, in 

particular the second sub-objective ‘employment and the value-added of jobs have grown outside the 

urban regions of Tallinn and Tartu’. Interventions31 are also supported by investments to be made 

under other priority axes in education and primary health care infrastructure and in the development 

of e-services. 

2.11.4. Regional differences and impact on the availability of 

public services 

2.11.4.1. The activities to be carried out under the ‘administrative capacity’ priority axis are 

horizontal in nature and should increase the capacity to provide all public services. All the sub-

objectives of the priority axis create preconditions for sustainable delivery of public services. The 

activities are nationwide; regional specificities do not directly affect administrative capacity building. 

More importantly, balance between the different levels of government must be preserved – even 

though all target groups include organisations of local and regional levels and their 

members/employees, it must be ensured, when planning measures, that target groups with weaker 

development capabilities are not left out (e.g., individual LGs or NGOs may not be successful in open 

calls for proposals). The preconditions for involving target groups exist, however, because the first 

two sub-objectives of the priority axis seek to increase people’s and organisations’ development 

capabilities, which may be useful when proposing projects under the third sub-objective. 

                                                             
30

 In the second interim report on the ex-ante evaluation of the use of EU funds in the period 2014-2020, the 

evaluators recommended planning the development of national and local (regional) services in a holistic manner, incl. 

discussing the development of virtual and physical services together. To enable service providers and users to make 

the decisions concerning the development of local public services, the evaluators suggested the following solution: an 

EU programme would be implemented during the first years of the 2014-2020 financing period whose objectives 

include the description of the service standards, mapping the service areas and cooperation models of LGs (and the 

state and non-governmental organisations), and drawing up a plan of investments required for the provision of the 

services on a county by county basis. In the subsequent years of the EU financing period, the public services would be 

developed on the basis of the investment plan, covering different types of investment objects. 
31

 For example, turning schools into multi-functional educational centres; better integration of national and local 
interrelated social and labour market services provided at the regional level; development of connections between 
centres and their hinterland; diversification and improvement of the quality of region-wide services (excluding upper 
secondary education and first-contact health centres, which will be supported through other priority axes). 
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2.11.4.2. The OP states that support for strengthening local and regional development capabilities is 

intended to be provided with the help of the ESF funds, as well (OP section 2.6.5.1). This, however, 

poses a major challenge – how to ensure that the conduct of analyses, development of models, joint 

and cooperation projects, development of (ICT-based) services and other activities to be carried out 

under the ’administrative capacity’ priority axis will be associated namely with regional 

competitiveness-related activities? Indeed, the OP provides that the activities to be supported with 

the aim of developing functional regions’ and local services will be selected on the basis of regional 

development priorities, which will be specified in the integrated action plans of counties (OP section 

2.6.5.2). Still, there is a risk of a mismatch between the development work to be carried out under the 

‘administrative capacity’ priority axis and the activities proposed under the ‘development of small and 

medium-sized enterprises and regional entrepreneurship’ priority axis, if only because the 

preparation and implementation of county development plans as a prerequisite for regional 

competitiveness-related activities has not been legally regulated. They are not directly related to the 

budget process of the state or LG level. 

2.11.4.3. In other words, the ways of linking priority axes are currently not described in sufficient 

detail. The OP is fairly general and, in principle, all ways of intervention are possible. However, in this 

important question the logic/mechanisms of creating links deserve separate attention to ensure that 

the promoters of both priority axes know how to better plan the content (priorities) of measures. 

2.11.4.4. The most questionable moment of the intervention logic of the ‘administrative capacity’ 

axis concerns the problem discussed in the previous section. It is unclear whether the current logic 

will help to improve the provision of (local) services, align the development capabilities of LGs and 

ensure the involvement of NGOs as a target group in the development work. As to the third sub-

objective, the prerequisites for developing local services exist: the development of the provision of 

public services involves all public service providers. However, the description of activities does not 

reveal how it will be ensured that the problem clearly set out in the discussion of development needs 

– major disparities in the capacity of local governments to (implement policies and) provide public 

services (PA section 1.1.2.8) – will be adequately addressed. 

2.11.5. Rationality of guiding principles 

2.11.5.1. The horizontal guiding principles of the ‘administrative capacity’ priority axis are based on 

the guiding principles of the first priority axis (OP sections 2.13.3.2 and 2.13.5.2, which in turn refer to 

section 2.1.3.2) which are relevant to administrative capacity building. It is correctly noted in the 

discussion of the axis-specific guiding principles that activities contributing to the same objectives are 

divided between several areas of administration. However, administrative capacity building activities 

are strongly intertwined, and it is important to support integrated solutions. The evaluators relied on 

the same principles when drawing some conclusions and making recommendations in this report. 

Therefore, the statement in the OP accords with the evaluators’ opinion that the implementation (not 

just development) of measures requires close cooperation with policy-making ministries and the State 

Chancellery as well as the beneficiaries. The OP rightly notes that the steering committee will have an 

important role in the development of the policy of the priority axis, giving recommendations and 

suggesting changes. In future, the issues of organising the work of the steering committee will 

become important – who will participate in the work of the committee as decision-makers, who will 

prepare the draft decisions, how they will do that, etc. However, these questions need not be 

discussed in the OP. The main questions – the significant influence of the priority axis’ steering 

committee on the administrative policy, and the importance of development-related cooperation 

between the authorities – are adequately perceived in the OP. 
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3. Respect for horizontal principles 

3.1. Respect for the horizontal principles of priority axes 

3.1.1. The Commission’s Common Strategic Framework emphasises the need to respect horizontal 

principles when preparing, implementing, monitoring and evaluating measures (section 5, pages 10-

14). 

3.1.2. With regard to the promotion of equality between men and women and non-discrimination, 

the CSF provides (section 5, page 10), that ERDF, ESF and Cohesion Fund programmes should explicitly 

specify the expected contribution of these Funds to gender equality, by setting out in detail the 

relevant objectives and instruments. This means, among other things, that a gender analysis should 

be included in the analysis of the objectives of the intervention. The participation of the relevant 

bodies responsible for promoting gender equality in the partnership should be ensured. It is also 

important to collect data on gender equality in programmes and ensure appropriate oversight. 

Member States should take appropriate steps to prevent any discrimination based on sex, racial or 

ethnic origin, religion or belief, disability, age or sexual orientation and describe explicitly the actions 

to take into account this principle in the programmes. 

3.1.3. Sustainable development as a horizontal principle requires compliance with the environmental 

acquis. The CSF states: “To ensure the horizontal integration of sustainable development, the ‘polluter 

pays’ principle as set out in Article 192 of the Treaty on the Functioning of the European Union implies 

that those who cause environmental damage should bear the costs of avoiding it or compensating for 

it. As a general rule, this means that funding should not be used to meet the costs of complying with 

existing legislation. The ‘polluter pays’ principle should be systematically applied across programmes 

and projects. The ‘polluter pays’ principle also applies to funding provided for potentially 

environmentally harmful activities, particularly the financing of infrastructure. In such cases, funding 

should be provided only if user charging and the internalisation of externalities do not cover the cost 

of the investment and the cost of any harm caused. At the same time it should be shown that overall 

the investment results in net social benefits.” 

3.1.4. Following the evaluation of the overall consideration of the horizontal principles, it must be 

concluded that although a number of priority axes affect the achievement of the equality and 

sustainable development objectives, these principles have not been deliberately mainstreamed in 

the planning process, as required by the Commission in its guidelines. This means that, largely, the 

inequalities of different target groups have not been specified on a sub-objective basis, and the 

possible impact of the proposed activities on the reduction of inequalities has not been analysed. 

Rather, the impact on the horizontal principles can be regarded as incidental, and it has not been 

purposefully planned. The situation is somewhat better with respect for the principle of sustainable 

development but, again, for the most part the ways of applying the ‘polluter pays’ principle have not 

been thoroughly analysed. The sub-objectives which are intended for disadvantaged target groups 

(e.g. the reduction of the burden of care) or relate to environmental objectives (energy efficiency, 

water management, etc.) constitute an exception. 

3.1.5. The following is an evaluation of the respect for the horizontal principles on a priority axis basis. 

3.1.6. As regards the designing of activities under the first two priority axes, adherence to the 

horizontal principles is not quite clear from the documents. The proposals made by the Gender 

Equality and Equal Treatment Commissioner in June 2013 have not been taken into account when 

planning the activities (as of September 2013). However, the positive impact of several activities on 
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the horizontal principle of ‘promotion of equality between men and women and non-discrimination’ 

can be observed. Activities aiming to increase youth employment are targeted at one of the most 

vulnerable target groups; support services and teacher training activities will also support children 

and young people with special educational needs; increasing the employability of the working-age 

population will help people who have reached pensionable age to stay in the labour market 

(regardless of health status or disability). The ‘educational infrastructure’ priority axis seeks to 

improve access to high-quality education, including the access and learning opportunities of children 

with disabilities. 

3.1.7. For the sub-objectives ‘prevention and reduction of damage to health among the working-age 

population, and a higher employment rate among people with a partial loss of capacity for work’ and 

‘modern, regionally accessible and optimal first-contact and acute care network enables the provision 

of high-quality and sustainable health services’ of the priority axes that aim to support equal 

opportunities it was concluded that the reduction of gender-based inequalities has not been 

considered when determining the development needs or setting the objectives. However, the 

reduction of gender-based inequalities needs not be treated as a specific goal under these sub-

objectives because the relevant activities are intended for men and women alike. As regards access to 

healthcare services, more consideration should certainly be given to people with disabilities. 

However, this principle rather pertains to the course of action ‘setting up and implementing an 

insurance scheme to support the capacity for work’. 

3.1.8. Horizontal principles have been considered in the analysis of the factors that require 

intervention in the fields of employment and education (PA section 1.1.2.5). Several courses of action, 

such as the welfare measures that support employment, development of childcare and welfare 

services for children with disabilities to reduce the burden of care, development of welfare 

infrastructure, and designing an environment suitable for people with disabilities directly aim to 

enhance social cohesion. The proposed activities are expected to create more equal opportunities for 

people with disabilities. Age and gender have been taken into account, as well, as the burden of care 

affects more women than men. 

3.1.9. The priority axis dedicated to supporting R&D does not specifically address horizontal 

principles. It is only stated that companies’ activities, which relate to energy and resource efficiency, 

are expected to be compatible with and respect the horizontal principle of sustainable development. 

In some areas of research, such as natural science, engineering and technology, the proportion of 

men is considerably higher. Then again, women dominate areas like the humanities, social sciences 

and medicine. In the area of agriculture the share of male and female researchers is more or less the 

same. However, men are more successful in advancing their research careers and there are more men 

among professors. Therefore, the activities to ensure gender balance would need a more in-depth 

analysis. 

3.1.10. The activities proposed under the enterprise axis have been designed in accordance with the 

principle of ensuring equal access to support measures for all people, regardless of gender, race, age 

or other attributes. However, it has not been analysed whether the access is actually equal. Studies 

conducted in other countries have confirmed that female entrepreneurs have problems, among other 

things, in accessing capital (less collateral compared to men). Estonian statistics reflect, for example, 

the much smaller entrepreneurial activity of non-Estonians compared to Estonians. 

3.1.11. The discussion of activities aiming to strengthen the competitiveness of regions in the 

documents being evaluated does not directly address the horizontal principles, although differences 

in the situation of men and women can be highlighted in this regard. For example, the geographical 
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area for men conducting a job search is considerably wider than that for women. In order to reduce 

the differences in the situation of men and women, such specificities must be taken into account 

when planning activities (e.g. expanding the area of jobs on offer, etc.). 

3.1.12. Activities supporting the development of tourism primarily observe the principle of promoting 

sustainable development. 

3.1.13. The implementation of activities aiming to enhance energy efficiency will directly contribute to 

the principles of a sustainable society: balancing activities with environmental needs, using renewable 

energy sources and saving energy. A number of problems for which solutions are offered (e.g. thermal 

insulation of residential buildings) derive from Soviet-era resource usage, due to which the 

implementation of the ‘polluter/user pays’ principle is complicated and often also unfair. 

3.1.14. The sub-objectives of the ‘water protection’ priority axis and the activities proposed under the 

axis directly implement the principle of sustainable development by improving environmental 

protection and increasing resource efficiency. Section 1.5 of the PA also highlights the consistency of 

the axis with the principle of sustainable development. The development of water management 

infrastructure will support environmental protection, as it will lead to a better quality of drinking 

water (beneficial effects on human health) and reduce the discharge of pollutants into the 

environment. This activity will also enable water as a natural resource to be used more efficiently. 

3.1.15. The rehabilitation and reuse of contaminated sites will also support environmental protection, 

as the aim of these activities is to reduce the adverse environmental impact of contaminated sites 

(reduced discharge of hazardous substances into the environment) and increase the viability of 

ecosystems. The reuse of peat land will also help to reduce CO2 emissions. 

3.1.16. The sub-objectives of the ‘green infrastructure’ priority axis and the activities proposed under 

the axis are explicitly designed to implement the principle of sustainable development, fostering 

biodiversity, improvement of the status of the environment, reduction of environmental emissions 

(CO2), and resilience to climate change. Section 1.5 of the PA also points to the consistency of the axis 

with the principle of sustainable development. The conservation and restoration of protected species 

and habitats will support environmental protection and have a strong positive impact on the 

application of the principle of sustainable development. The work planned under the measure has 

been successfully carried out during previous financing periods and thus the impact has been studied, 

and the results have been very good. Building the capacity to respond to environmental emergencies 

will also support environmental protection, as the risks of environmental pollution caused by 

emergencies and accidents will decrease and resilience to climate change will increase. 

3.1.17. Then again, the activities proposed under the environment-related priority axes (energy 

efficiency, water protection, green infrastructure) do not directly support the principle of equal 

opportunities and they will have no direct impact on the situation of men and women or 

disadvantaged groups. 

3.1.18. As for the transport priority axis, neither the development needs nor the objectives address 

the reduction of gender inequality. According to the data of Statistics Estonia, 31% of employed 

women and only 13% of employed men use public transport for commuting. 27% of women and just 

11% of men go to work on foot. Thus, the activities that are conducive to the use of public transport 

and non-motorised traffic concern primarily women, while the improvement of the quality of roads 

will mainly benefit men. When planning measures, attention should be paid to the popularisation of 

public transport and non-motorised traffic among men; this might require specific 

activities/awareness-raising campaigns. Nor do the activities proposed under the transport axis take 
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specific account of people with disabilities; ensuring access for people with disabilities could be 

specified as a project selection criterion in the guiding principles. 

3.1.19. Although the horizontal principles have not been specifically addressed when planning the 

activities to be carried out under the priority axis dedicated to ICT infrastructure, these activities have 

a great potential impact of enhancing equal opportunities. The development of the infrastructure for 

e-services will improve access to public services in rural areas, enable people with disabilities to 

consume services without leaving home and open new teleworking opportunities for them. 

3.1.20. The development of ICT infrastructure will support the implementation of the principle of 

sustainable development, reducing forced mobility mainly by improving the availability of public 

services. Teleworking opportunities will grow, but experts disagree on whether it will reduce forced 

mobility. According to some opinions, teleworking is an alternative to moving to urban areas and 

therefore movement between rural and urban areas could even grow. 

3.1.21. The impact of the objectives and activities of the ‘administrative capacity’ priority axis on the 

horizontal principles is indirect, yet positive. The relation mainly consists of the development of the 

quality of human resources, organisational capabilities and policy-making, which should lead to 

greater compliance with the principles of equality and sustainable development in the development 

of various areas. However, the links between administrative capacity and the horizontal principles 

have not been sufficiently highlighted (e.g. identification of the inequalities of different target groups, 

possible impact of activities, etc.). While the guiding principles of the priority axis state that the 

project selection criteria will include the project’s (favourable) impact on the promotion of equal 

opportunities, this is not enough to be able to decide that the horizontal principles are deliberately 

mainstreamed in the planning and implementation of the priority axis. 

3.2. Participation and role of bodies responsible for promoting 

gender equality in the planning process 

3.2.1. Since the CSF emphasises the importance of involving bodies responsible for promoting gender 

equality in the planning, implementation, monitoring and evaluation of structural funds, special 

attention was paid to the extent to which the Gender Equality and Equal Treatment Commissioner 

was involved in the planning process and the extent to which the Commissioner’s suggestions were 

taken into account. 

3.2.2. Just like other partners (see also section 3.3), the Office of the Gender Equality and Equal 

Treatment Commissioner (hereinafter referred to as the ‘Commissioner’s Office’) was partially 

involved in the process of preparation of the Partnership Agreement and Operational Programme for 

the use of EU funds in the period 2014-2020. Involvement was based on their own initiative. In spring 

2013 the Commissioner met with representatives of the Ministry of Finance and attended a thematic 

meeting of the European Commission. The Commissioner’s Office also participated in the public 

consultation seminar where the planning process was introduced. In June 2013, the Commissioner’s 

Office presented its suggestions and comments on the then versions of the PA and OP. None of the 

suggestions of the Commissioner’s Office have been taken into account in the draft Partnership 

Agreement and Operational Programme underlying this evaluation (as of 12 July 2013). By September 

2013, the Commissioner’s Office had not received any feedback or reasons why its suggestions have 

been disallowed. 

3.2.3. In terms of gender equality indicators, Estonia stands out in the EU for negative reasons. 

Estonia is characterised by the most gender-segregated labour market (Bettio, Verashtshagina, 2009) 
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and the widest gender wage gap in the EU (Eurostat, 2011), low average life expectancy of men 

(Statistics Estonia, 2012a), lower education level of men compared to women (Statistics Estonia, 

2012b), etc. Therefore, close attention should be paid to the principles of gender equality and equal 

treatment. Equality between women and men is one of the fundamental values of the EU. According 

to the Baltic Sea Strategy, successful implementation of the Strategy also requires the adoption of a 

gender perspective in its governance and action plans. In the draft PA (section 1.5) and draft OP 

(sections 11.2 and 11.3), equal opportunities constitute a horizontal principle, and differences in the 

situation of the following target groups are seen as the main sources of potential unequal treatment: 

men and women, Estonians and non-Estonians, young and older people, healthy people and people 

with disabilities. Given the development need ‘increasing social cohesion’, mainstreaming the 

principle of ensuring equal opportunities in all areas is extremely important. However, the lack of 

officials’ awareness of gender equality and insufficient competence in equal treatment matters may 

become an obstacle to this. 

3.2.4. In 2011, the Commissioner’s Office looked into gender equality awareness and gender 

mainstreaming-related activities in ministries. It turned out that officials’ awareness about gender 

equality and their capacity to mainstream gender issues were limited. Therefore, the Commissioner’s 

Office turned to the Ministry of Finance and made several suggestions on how to involve gender 

equality bodies more in the SF planning process and take advantage of their expertise to improve the 

implementation of the horizontal principle. 

 “Include the Office of the Gender Equality and Equal Treatment Commissioner among the 

partners who will be involved in the preparation of progress reports, and amend the text 

of section 1.5.1 of the Partnership Agreement accordingly.” 

3.2.5. Given that other horizontal principles (environmental protection and climate; information 

society; regional development; public governance) are represented in the preparation of progress 

reports at the institutional level (through the representatives of the State Chancellery and ministries 

in the monitoring committee(s)), this proposal is highly appropriate. 

 “Owing to section 6.3 of Annex 1 to the proposal of the ESI Common Provision Regulation 

(COM (2013) 246 final, 22 April 2013), ‘Horizontal principles and policy objectives’, we 

suggest that a support structure be set up, which will be responsible for building the 

competence of persons and entities involved in the preparation and implementation of 

programmes in gender equality promotion and gender mainstreaming issues. Sections 1.5.4 

and 2.5 of the Partnership Agreement should be amended accordingly.” 

3.2.6. This proposal is appropriate, considering the analysis conducted by the Commissioner's Office in 

ministries in 2011. However, given the capacity and resources of Estonia, it might be too difficult to 

set up a separate support structure for training and advising entities involved in the implementation 

of the ESI Funds in issues relating to gender equality, non-discrimination and access. As a 

compromise, giving this task to the central training and development unit could be considered, which 

has been proposed in the green paper on the personnel policy of the state as an employer (Ministry of 

Finance, State Personnel Policy). 

3.2.7. The ‘administrative capacity’ priority axis provides for the sub-objective ‘management and 

cooperation capacity, institutional performance and the professional abilities and skills of people have 

increased’, which will contribute to an increase in the administrative capacity of state agencies, 

regional and local authorities and their associations, NGO representative organisations, regional 

associations and social partners (OP section 2.13.2.1). The evaluators propose including under this 

sub-objective the development of gender equality promotion and gender mainstreaming competence 
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of persons and entities involved in the preparation and implementation of the programmes of these 

agencies, organisations, association, etc. The wage gap study carried out by the Praxis Centre for 

Policy Studies in 2010 recommended, as a way of reducing the wage gap, promoting the positive 

example of the public sector both as an employer who pursues a personnel policy that aims to ensure 

gender equality and as a policymaker ensuring that national policies do not counteract the goal of 

gender equality (Anspal et al. 2010). Acting on this proposal would help reduce inequality between 

women and men in society at large. 

3.2.8. In addition, the Commissioner's Office suggested that the PA and OP be complemented with 

more detailed guidelines on the promotion of gender equality. The most important of them (in the 

opinion of the evaluators) are set out below. 

 “Gender issues must be mainstreamed in the preparation, implementation, surveillance and 

monitoring of all programmes. Based on the requirements laid down in Article 7, the following text 

should be added to section 1.5.2 of the Partnership Agreement: “[…] The objective of equality 

between men and women must be kept in mind when planning activities. The measures to be 

taken must not increase social differences between women and men, but should reduce gender 

inequalities. The measures to be taken under the sub-objective of ‘investments in growth and 

employment’ must also contribute to the reduction of the gender wage gap and the educational 

and occupational gender segregation.”” 

3.2.9. Section 1.5.2 of the PA sets out the general principles of respect for gender equality, non-

discrimination and the promotion of access, and gives general guidelines on how to keep the 

objective of gender equality in mind when planning activities. Therefore, the evaluators do not 

consider it necessary to add the text suggested by the Commissioner's Office to section 1.5.2 of the 

PA. However, the principles and activities specified in the gender wage gap action plan should also be 

considered under the ‘qualifications and skills meeting the needs of society and the labour market’, 

‘infrastructure supporting lifelong learning and obtaining skills required for employment’, ‘services 

ensuring equal opportunities for employment’, and ‘infrastructure supporting equal opportunities for 

employment’ priority axes.  

 “The following text should be added to section 2.5.2.2 ‘Guiding principles for the selection of 

operations’ of the Operational Programme: “When planning and implementing the measures 

supported under the investment priority (see section 2.5.2.1 of the Operational Programme), 

account must be taken of the principle of gender equality and it must be ensured that the 

different needs, interests and social statuses of men and women are considered in the 

planning and implementation of all activities. The output indicators must present gender-

segregated statistics on beneficiaries.”” 

 “The following text should be added to section 2.9.2.2 ‘Guiding principles for the selection of 

operations’: “When planning activities, a gender impact assessment must be carried out and 

compensatory measures necessary to mitigate possible negative impact must be planned.”” 

 “The following text should be added to section 2.1.5.2 ‘Guiding principles for the selection of 

operations’ of the Operational Programme: “Preference will be given to projects which are 

aimed at improving the quality of studies and improving the skills of the target group and 

which seek, inter alia, to contribute to the reduction of the horizontal and vertical segregation 

of the labour market. The use of stereotypes, which perpetuate gender, ethnic, religious, 

cultural or racial prejudices, must be avoided in the development of teaching materials, 

textbooks, digital learning methods and innovative teaching materials.”” 
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3.2.10. Section 10 of the Estonian Gender Equality Act requires educational and research institutions 

and institutions engaged in the organisation of training to ensure equal treatment of men and women 

in vocational guidance, acquisition of education, professional and vocational development and 

retraining. The curricula, study materials used and research conducted must facilitate abolishment of 

the unequal treatment of men and women and promote equality. The gender segregation in 

education and the labour market is partly due to stereotypes and traditional gender roles, which may 

be reproduced in gendered institutions, such as the workplace, family, school and nursery school 

(Kimmel 2004). Therefore, it is important to deal with the problems of segregation and stereotypical 

thinking across the education system. Thus, the above proposals of the Commissioner are 

appropriate, considering the objectives of the gender wage gap action plan. 

 “The following text should be added to section 2.2.2.1 ‘Objective of axis/sub-objective 1 of 

using EU funds: A modern and optimal school network that is flexible with respect to 

demographic trends improves the quality of learning and supports students’ educational 

choices’: “The separation of lower secondary schools from upper secondary schools must 

create a situation where, for boys and girls alike, both upper secondary schools and vocational 

schools are equally good options for further studies after completing lower secondary 

education, and the rate of dropping out of vocational schools and upper secondary schools 

will decline thanks to educational choices, which are based on students’ individual abilities 

and free of gender stereotypes.”” 

 “The following text should be added to section 2.2.3.2 ‘Guiding principles for the selection of 

operations’: “In the arrangement of the school network, account should be taken of the 

region's priorities as well as of the principle of also using, wherever possible, public buildings 

existing in the region (e.g. sports facilities) for teaching (incl. providing hobby education), 

while ensuring that the different needs and interests of both boys and girls are equally 

observed.”” 

 “The following text should be added to section 2.5.3.2 ‘Guiding principles for the selection of 

operations’: “Preference will be given to projects contributing the most to human resource 

development (including projects that aim to increase girls’ interest in sciences and research 

careers), an increase in R&D investments in the private sector and cooperation between R&D 

institutions and enterprises. The guiding principles are described in section 2.1.3.2 of the 

Operational Programme.”” 

3.2.11. As stated in section 3.1 of this report, the evaluators also find that gender differences should 

be taken into account in a more systematic manner, and thus the suggestions of the Commissioner’s 

Office are highly appropriate. However, while girls’ increased interest in sciences will help reduce 

vertical segregation, the evaluators find that the addition to the guiding principles suggested by the 

Commissioner would be disproportionate, given the sub-objectives of the ‘growth-capable 

entrepreneurship and internationally competitive RD&I’ priority axis. 

 “Owing to section 9 of the Gender Equality Act and Article 7 of the compromise text on 

programming, the objective of promoting gender equality must be kept in mind in the 

planning and implementation of all the development activities under the investment priority, 

and the gender perspective must be mainstreamed in all the activities and programmes 

proposed.” 

3.2.12. Given that ‘promotion of gender equality, non-discrimination and access’ is a horizontal 

principle, there is no need to specifically stress the objective of promoting gender equality for all 

activities, because this principle must be respected anyway. In addition, achieving this objective could 
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benefit from the aforementioned proposal to incorporate the requirement of developing the gender 

equality promotion and gender mainstreaming competence of persons and entities involved in the 

preparation and implementation of programmes in the ‘increasing the state’s capacity via 

development of human resources and improvement of institutional performance’ measure of the 

‘administrative capacity’ priority axis. 

 “When planning activities under the ‘learning approach in education institutions being 

person-centred, developing creativity and innovation; stronger connection of education to 

knowledge-based society and innovative economy; and youth being active and 

entrepreneurial’ sub-objective of using EU funds, the following principles that promote 

gender equality should be kept in mind: 

 Teachers need to challenge the attitudes and beliefs which are based on gender 

stereotypes and which limit the personal development and full exploitation of the 

potential of boys and girls. Teachers need to support students in these subjects and 

themes in which they might feel insecure as representatives of the particular gender 

group. For example, boys should be supported in learning their mother tongue and 

developing social and learning skills, while girls should be helped in increasing their self-

confidence, initiative, IT skills and entrepreneurship. The goal is to encourage young 

people and provide them with the necessary knowledge base to start a business.” 

3.2.13. This proposal is appropriate, and these are important principles to keep in mind when 

promoting gender equality. At the same time, it should be noted that teachers and lecturers must 

have certain competencies to be able to observe these principles, and they must understand the need 

to promote gender equality. The gender wage gap action plan provides for the creation of a gender 

equality module for students learning to be a teacher, and a more general module covering gender 

equality-related issues among the introductory subjects of universities. These modules can promote 

respect for these principles and contribute to the sub-objective ‘learning approach in education 

institutions being person-centred, developing creativity and innovation; stronger connection of 

education to knowledge-based society and innovative economy; and youth being active and 

entrepreneurial’. 

3.2.14. The letter of the Commissioner’s Office to the Ministry of Finance also contained suggestions 

to plan additional measures which resulted from thorough argumentation, such as the following: 

 “Under the sub-objective ‘the qualifications and skills of the working-age population support 

the retaining or achieving of employment’, additional measures should be proposed to create 

retraining opportunities linked to labour market needs for people employed in lower value-

added sectors, the majority of whom are women, to enable them to transfer to higher value-

added companies or start a business of their own. The aim of such measures is to ensure the 

availability of labour for higher value-added sectors and to prevent women's exit from the 

labour market and/or moving abroad for employment purposes, as well as to achieve the 

employment and productivity objectives of the ‘Europe 2020’ strategy.” 

3.2.15. This proposal is appropriate. In addition to the general segregation, Estonia’s labour market is 

also characterised by vertical gender segregation (more men than women among executives), even 

though women have a higher level of education. In 2011 the CentAR Centre for Applied Research 

carried out a study titled ‘The Cost of School Failure in Estonia’, which showed, among other things, 

that if women want to earn as much as men with secondary education, they should have at least a 

university degree. Consequently, a higher level of education creates more advantages for men in the 

labour market than it does for women. 
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3.2.16. The ‘services ensuring equal opportunities for employment’ and ‘infrastructure supporting 

equal opportunities for employment’ priority axes aim to increase the participation of caregivers and 

people with special needs or coping problems in the labour market through the provision of higher-

quality and integrated welfare services. The burden of care is unevenly distributed between men and 

women. Women take parental leave more often (Social Insurance Board, 2012) and devote more time 

to the care of elderly or disabled family members (Statistics Estonia, 2010). Thus, a measure that aims 

to create retraining opportunities linked to labour market needs (enabling people to go to work or 

assume higher value-added positions) would also help women with a care burden to return to work. 

3.2.17. With regard to the sub-objective ‘less damage to health among the working-age population 

and a higher employment rate among people with a partial loss of health’, the following suggestion 

was made: “The description of the type of measures to be supported under the investment priority 

should also include activities that seek to prevent bone and musculoskeletal diseases and reduce 

psychosocial risks through the development and distribution of innovative and more efficient work 

arrangement models applicable in the working environment, including models that improve 

occupational health and safety. The work arrangement models applied and the gender-segregated 

data on the numbers of newly diagnosed bone and musculoskeletal diseases could be used as the 

indicators.” 

3.2.18. Bone and musculoskeletal disorders account for about a half of all work-related health 

problems in the EU Member States – more than 40 million workers suffer from these disorders 

(European Trade Union Institute, 2007). The cost of these disorders to society is estimated to amount 

to 0.5-2.0% of GDP. In Estonia, the number of years of life lost due to bone and musculoskeletal 

disorders per 1000 people is the highest in the European Union. In 2010, over 95,000 cases of bone 

and musculoskeletal disorders were recorded among the working-age population, and the related 

costs reached almost 400 million euros (Zheltoukhova, Bevan, 2011). These problems are more 

common among women who are 40-65 years old. The proposed Insurance against Incapacity for Work 

Act aims, inter alia, to prevent occupational accidents and diseases (Pevkur, 2012). Moreover, as one 

of the sub-objectives of the ‘services ensuring equal opportunities for employment’ priority axis is to 

prevent and reduce damage to health among the working-age population and to ensure a higher 

employment rate among people with a partial loss of capacity for work, the measure described above 

would be of a preventive nature and necessary. Although the prevention of bone and musculoskeletal 

disorders is not a priority of the National Health Plan 2009-2020, it would be worth considering the 

inclusion of a measure to prevent these diseases among the activities to be carried out under the 

aforementioned sub-objective. 

3.2.19. Several of the suggestions made by the Commissioner’s Office concerned the indicators of the 

draft OP. In summary, these were as follows: 

 to present, in the draft OP, the baseline and target levels of the output and result indicators 

of the objectives that concern all people (tables 3-65) by gender categories (male and female) 

in order to measure the impact of the measures to be implemented on the adherence to the 

horizontal principle ‘promotion of equality between men and women and non-

discrimination’; 
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 in the case of measures to be implemented under the ‘qualifications and skills meeting the 

needs of society and the labour market’ priority axis, to analyse, when planning both 

preventive and reactive activities, the gender-based needs of the target groups and to plan 

the activities to be carried out under investment priority 1 so that they conform to young 

men’s and young women’s needs and their status in the labour market and are thus equally 

effective in terms of integrating young men and young women (incl. NEETs) into the labour 

market. In order to evaluate the impact of the measures on a gender basis, gender-based 

baseline and target levels should be set for indicators. 

3.2.20. The principles of gender mainstreaming (Manual for Gender Mainstreaming [...], 2008) 

emphasise the importance of gender-segregated statistics. In the PA and OP, the gender dimension 

should be added to the indicators that pertain to areas where behavioural differences are known to 

exist between genders and/or other target groups. Gender-based differentiation will provide 

information about differences in behaviour patterns of different groups and thus help to better 

ensure equal opportunities. 

3.2.21. Our analysis of the draft PA and draft OP indicates insufficient mainstreaming of the principles 

of ensuring equal opportunities. Too little account has been taken of the principles of gender equality, 

and measures aiming to reduce the gender wage gap and the gender-segregation of the labour 

market are almost absent. Considering, however, that the ageing of the population is a rising concern 

in Estonia and elsewhere in Europe which will lead to shortage of labour, it is necessary to make use 

of the talent and potential of people (besides increasing employment). Estonian women are more 

highly educated than men, but they are more often employed in jobs that are below their level of 

education and qualification. Gender segregation in the labour market is one of the main factors in the 

gender wage gap (Anspal, Kallaste, Karu, 2010). Women's lower wages affect the amount of their 

social benefits and future pension, which are based on earnings, and may lead to the feminisation of 

poverty and to child poverty. Therefore, it can be stated that promoting gender equality is a complex 

issue which must be addressed across sectors. 

3.2.22. During the previous SF programming period of the EU, promoting gender equality constituted 

a sub-objective of the ‘long and high-quality working life’ priority axis. The experience of several 

countries has shown that gender equality should be promoted consistently in order to achieve the 

desired results (see Anspal et al., 2010, section 1.3.2). Therefore, the measures that help to promote 

gender equality in the labour market and the education sector should be continued during the 2014-

2020 period. The suggestions of the Commissioner’s Office contained a number of relevant 

recommendations or suggestions for supplementing the sub-objectives. The evaluators believe that 

acting on these suggestions would help boost the implementation of gender equality as a horizontal 

principle during the new programming period. 

3.3. Planning process and involvement of partners 

3.3.1. The involvement of partners is described in section 1.5 ‘Horizontal principles’ of the PA and in 

section 7.2 ‘Involvement of partners’ of chapter 7 ‘Authorities and bodies responsible for 

management, certification and auditing and the role of relevant partners’ of the OP. The OP is more 

specific in describing the involvement of partners: section 7.2.1 describes the role of partners in the 

development, implementation, monitoring and evaluation of the OP, and section 7.2.3 discusses the 

ESF funds provisionally earmarked for partners’ capacity-building. 

3.3.2. The quality of the process of strategic planning of EU structural funds and the involvement 

of partners in this process can be considered satisfactory. A number of the interviewees (see Annex 
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2) were rather critical, but many admitted that the process was affected by constraints that were, to a 

lesser or greater extent, beyond the control of the involving entities (e.g. the overall schedule, and the 

desire and capacity of those involved to participate in the process). The evaluation takes into account 

the significant complexity of the planning process: a large number of policies are addressed, both 

general and more specific information is voluminous, hundreds of people are engaged in the process, 

and the schedule is very tight. According to the representatives of the partner organisations 

interviewed, on the whole the Ministry of Finance was able to handle this difficult task. Information 

about the planning process and the necessary materials were available, meetings took place as 

planned, and people had the opportunity to ask questions and make suggestions. Considering the 

circumstances, the Ministry of Finance is recognised for its desire and aspiration to keep the process 

open, inform the public and partners at every stage of the process and to engage the parties 

concerned. 

3.3.3. Similar to the previous planning period, participation in the process was a huge challenge for 

the social partners. More partners than before perceived the importance of the planning process and 

their own role in the development of the sector in question. Thanks to the use of resources from the 

previous period and the experience of the monitoring groups, the involved partners had more 

background knowledge for planning EU funds and advising on the making of choices, and, overall, 

more interest in having a say32. 

3.3.4. When interpreting the evaluation of the SF planning process and involvement, the time of the 

evaluation should be taken into account. The ‘satisfactory’ evaluation is based on the sources 

collected in August 2013, when much of the detailed planning of measures was still ahead. In the 

forthcoming period, the partners interviewed expect active involvement, and officials expect more 

active participation. Given the tight schedule of the next stages of the planning process, it is 

extremely important to ensure that all ministries pay more attention to the quality of involvement 

of partners in the development of measures and that good involvement practices are observed. 

Further involvement must allow for reasonable time limits, so that the partners are able to provide 

input to the preparation of decisions and that the choices made can be explained and discussed. 

The latter opinion is based on the following main conclusions and assumptions, which are 

underpinned by good involvement practices/experience. 

3.3.5. Conclusion 1. Planning has been fast paced. The schedule will be very tight until the official 

approval of the PA and OP and until the first measures are opened in the second half of 2014. 

3.3.6. The tight schedule and the hectic work pace have been the major determinants in the entire 

planning and involvement process (some interviewees felt that the first phase of planning which was 

dedicated to the discussions of development needs was more relaxed, which put additional pressure 

on the subsequent stages). In terms of involvement, this means that only the partners who have more 

time and financial resources are able to contribute, but this may be at variance with the importance 

or knowledge of the target group represented. In the next planning stage the following risks must be 

considered (many of the interviewed partners stated that these risks had come to light in the previous 

stages already): umbrella organisations have no time to involve their members and target groups in 

the discussion of documents, shaping of opinions and formulation of suggestions; the comments and 

                                                             
32

 Source: Minutes of the RDP 2014-2020 Steering Group meetings; observation and minutes of the Joint Committee 
for the Estonian Civil Society Development Concept of 13 June 2013 (DELTA 21.06.2013, No. 1-20/9, 

https://www.siseministeerium.ee/public/Eesti_kodanikuuhiskonna_arengu_kontseptsioo....pdf 

https://www.siseministeerium.ee/public/Eesti_kodanikuuhiskonna_arengu_kontseptsioo....pdf
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suggestions made are not sufficiently meaningful or, in the case of contradictory suggestions/views, 

there is no time to get to the bottom of the problems in order to reach the best common solutions; 

the partners are not able to keep an eye on the changes of the process and documents, on the 

developments in their respective sectors and on whether and how their proposals are taken into 

account; the officials are barely able to make choices within the ministries, but they do not have the 

time to notify or engage the partners in discussions; no time is left for quality control or correction of 

mistakes (e.g. in the case that sectoral overlaps occur which were previously not detected); there is 

no time to critically review the criteria for granting support in order to prevent the mistakes made in 

the previous period and sufficiently learn from the useful lessons; there is no time to exchange 

experiences, etc. The biggest risk is that plans drawn up in haste fail to solve the most critical 

problems and if differences of opinion are not settled during the planning process the implementation 

of the plans will create opposition among officials or partners. 

3.3.7. Conclusion 2. Partner organisations have too little information on forthcoming involvement 

activities. 

3.3.8. It is currently not clear enough how the ministries’ plans to involve partners in the working 

groups for development of measures will be implemented. None of the ministries has prepared (or 

published) the plan of how sectoral partners will be involved.33 However, there are some ministries 

where, in parallel to the process of strategic planning of EU structural funds, sectoral development 

plans have been drawn up with the participation of partners. In many cases, the persons interviewed, 

however, did not realise that they had been involved in the EU funds planning process and so they 

failed to see the links between the objectives and indicators of the sectoral development plans and 

the contents of the PA and OP. This means that in further involvement the links between sectoral 

development plans, the PA and the OP should be better explained. 

3.3.9. Conclusion 3. As the Ministry of Finance has revised the involvement plan on an ongoing 

basis, it was (is) not possible to obtain topical information about further involvement activities from 

the central website at any given moment. The short deadlines for providing input and the significant 

amount of work did not enable maximum contribution to the content to be made. 

3.3.10. Various ways and channels of involvement were used for the notification of partners during 

the process. At first glance, the involvement plan and process seem to be straightforward; the stages 

and arrangement of involvement were explained in meetings with the partners. However, the 

partners feel that the vision was not fully applied in practice and/or in all areas. The representatives 

of the civil society organisations interviewed mentioned the rather low capacity (shortage of time, 

money and people), the ultra-fast work pace and the occasionally cyclical nature of the process as 

obstacles. Problems were encountered in connection with the complexity of a number of documents 

(e.g. filling in Excel tables), as their purpose and importance in the final documents were not quite 

clear, and the too-short time to work through the materials and prepare positions (incl. for advocacy 

organisations to collect opinions from their members and target groups). Other concerns included the 

generality of the PA and OP and, in some areas, the poor reasoning of links between the development 

needs and the proposed solutions, which made it difficult for the partners to formulate their 

suggestions and caused uncertainty as regards the proposed activities.34 For example, instead of the 

two written public consultations set out in the involvement plan, the Ministry of Finance held just 
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 Source: interviews with Kadri Tali (Ministry of Finance) and representatives of the Ministries of Social Affairs, the 
Environment, the Interior, and Education and Research 
34

 Source: all interviews with partners and officials concerning involvement 
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one. In future, information about involvement events to be held should be made available to all 

partners well in advance. 

3.3.11. Conclusion 4. Most of the partners had the opportunity to present their views but, according 

to the partners, it was difficult to ensure a high quality and make a meaningful and constructive 

contribution to discussions. 

3.3.12. While in the previous planning period mainly umbrella organisations were involved 

(Uudelepp, 2011), the capacity of NGOs to participate in policymaking has increased in all areas in the 

intervening years. The new planning period saw an increase in the number of partner organisations 

involved. Interviews with the partners and officials suggest that more organisations than in the past 

had access. However, only a limited number of bigger and more active associations has been able to 

actually participate. For example, the Estonian National Youth Council planned a separate budget line 

under operational costs for providing input to the SF planning process in 2013, and the Estonian 

Council of Environmental NGOs received financial support from the NFCS for participation in the 

planning process. 

3.3.13. The Ministry of Finance had the closest relations with umbrella organisations. The exchange 

of information with the sectoral partner organisations included in the list of involved partners 

depended on the ministries’ progress in the planning process and their (overall) openness to the 

cooperation with partners. At the time of the evaluation, there is no reason to believe that the 

practices of various ministries will be harmonised or that the quality of involvement will significantly 

improve in the areas of concern in the final stage of development of measures. 

3.3.14. Conclusion 5. The standards of minimal sectoral involvement, which align the practices of 

involving partners in all areas and reduce the possible adverse effects of previous cooperation 

experience on the SF planning process, have not been centrally set. 

3.3.15. Involvement is affected by the previous experience of cooperation between ministries and 

partners. The planning of the previous period also showed that differing opinions prevailing during 

the preparation of various operational programmes undermine the quality of a broad-based 

involvement (Uudelepp, 2011). The varying level of substantive planning of different areas and the 

speed/organisation of progression were confusing for partners in the overall planning process.35 

Owing to the division of work between ministries, the Ministry of Finance had no central control over 

the quality of sectoral involvement. Strong central leadership, however, was not the aim of the 

Ministry of Finance. There is reason to believe that the involvement of partners and the possibility to 

have a say in the development of measures under the various priority axes are not of a uniformly high 

level. The partners interviewed stated that the Ministry of Finance’s goal or attitude of open 

involvement is not prevalent in all ministries. Dissimilar approach to sectoral involvement affects the 

quality of the whole planning process. In some sectors, the insufficient involvement might also 

undermine the meaningful participation of partners in the implementation phase (in the work of the 

monitoring committee). 

3.3.16. Conclusion 6. Cooperation between the Ministry of Finance and other ministries will have to 

be paid close attention when planning cross-sector measures in order to avoid potential problems in 

the implementation of such measures. 
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 Source: interview with the NENPO 
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3.3.17. According to the officials interviewed, there is still a lot of duplication, as well as ambiguity 

concerning the combined effect of measures. The opinions that communication had been more 

meaningful at the beginning of the process were voiced. However, at the most important level – what 

activities should be planned and for whom – there has been no time to hold in-depth discussions of all 

plans with other ministries, let alone the partners. The partner organisations interviewed have a lot of 

experience with working meetings where they found it difficult to express their opinion, because the 

ministries had not reached decisions due to differences of opinion. This leads to the main problem of 

the planning process – insufficient information about the reasoning of choices made (see next 

section). 

3.3.18. Conclusion 7. The Ministry of Finance’s feedback on suggestions and the reasoning of choices 

made have been inadequate. 

3.3.19. Neither ministry officials nor partners have fully understood the background of important 

choices and decisions made. At the beginning of the planning process, suggestions were collected and 

feedback was provided, and so there was a trail of the process of discussions and choices. However, in 

2013 the time pressures and work pace grew, with the result that data on the reasoning of choices 

are missing or the arguments underpinning choices have not been adequately explained to the 

participants in the process. Good practice requires that the optimal balance point between the 

substantive choices and the documentation of activities be found in the decision-making process. For 

example, the Ministry of Finance responded separately to each entity that had submitted a suggestion 

during the public consultation in June and July 2013, but documents on the meetings of the RDP 

Steering Group of the Ministry of Agriculture indicate that, in addition to the direct responses, 

suggestions and answers were also addressed during joint discussions. This helped to understand the 

background of the choices. If, for example, it was obvious that the various partners had opposing and 

mutually exclusive suggestions, the ministry could make decisions on matters in which the majority 

was unanimous or which had a definite advantage or solution. 
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4. Indicators, monitoring, evaluation and 

administrative capacity 

4.1. Relevance of indicators 

4.1.1. Progress has been made in the development of indicators in many areas. The selected result 

indicators are relevant and reflect progress towards the objectives set36. The output indicators of 

most of the priority axes are specific and logically linked to sub-objectives, the activities to be funded 

and the result indicators. However, some output indicators cover the areas that the result indicators 

do not address or address only generally. Overall, there are fewer problems with output indicators, 

and this is also understandable, as they are easier to formulate and there is more experience in 

measuring output indicators than result indicators. Then again, some output indicators have been 

suggested which overlap with the result indicators, which somewhat reduces their added value. 

4.1.2. Although in general the relevance of indicators can be regarded as at least satisfactory, the 

indicators (particularly result indicators) of some priority axes raise questions as to their 

appropriateness. For example, education-related sub-objectives are essential and appropriate in 

terms of ensuring the country’s socioeconomic development, but the result indicators set are not 

helpful in measuring progress towards the sub-objectives. In addition, the relevance of some 

indicators is undermined by the fact that they cover only a part of a sub-objective or address it too 

indirectly. Furthermore, in some cases the target groups of sub-objectives and result indicators do not 

coincide (e.g. in the case of welfare), or the result indicators can be influenced only by a very small 

part of the activities to be funded. There are priority axes for which a result indicator measuring an 

important aspect of a sub-objective is missing, or the generalisation level of indicators derived from 

available studies is too high for Estonia. In the case of some priority axes, the result indicators are 

inherently output indicators that are too directly related to the activities to be funded and fail to 

express the desired shift or change at the sub-objective level. 

4.2. Clarity and measurability of indicators 

4.2.1. As regards the clarity and measurability of indicators, progress can be observed when 

compared to the earlier stages of the planning process. In some cases the wording has become more 

specific, but in some areas the result indicators need to be clarified. In the case of some priority axes 

the wording of the indicators is vague and the terms used (e.g. ‘successful development project’) are 

ambiguous and difficult to measure. Output indicators, on the other hand, are generally 

understandable and easier to measure. 

4.2.2. Some result indicators are not really indicators, because their changes in time cannot be 

tracked. Also, there are problems with the measurement methodology, which makes it difficult to 

analyse the past behaviour of indicators and project the target-setting for the future. For example, 

data can be based on a sample survey and vary greatly across years (in the spheres of RD&I and 

technical assistance). The fact that the sample size changes (e.g. due to the number of respondents) 

does not necessarily mean that the result has actually changed. We recommend following the good 
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 See below for a more detailed analysis of indicators on a sector by sector basis. 
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practice example of the transport sector, where multi-annual average figures are used, thus excluding 

random fluctuations in the indicator value. 

4.2.3. In some cases, regular collection of proper and sufficiently accurate basic data can prove to 

be difficult, especially in the absence of an established tradition of collecting these data. In the case of 

some indicators the current data do not enable the necessary information to be extracted, making it 

impossible to use the indicators for monitoring progress towards the given sub-objectives. As a rule, 

however, it is intended to rely on the available statistics, and thus the indicators’ data sources and 

measurement methods are clear and based on longer time-series. A pragmatic approach has been 

chosen for most of the priority axes and thus the measurement of indicators will not cause an 

additional administrative burden. 

4.3. Baseline, intermediate and target levels of indicators 

4.3.1. Most of the result indicators have baseline, intermediate (milestone) and target levels, and 

the sources of data have generally been specified in the OP. However, there are some indicators for 

which the baseline, intermediate and/or target levels are missing, because they depend on, e.g. a 

study carried out in 2013. 

4.3.2. The target levels set under a number of priority axes are ambitious, yet realistic, although in 

some cases the basis of determining the target level is not clear. While for some indicators the target 

level is quite or even excessively ambitious (e.g. the ‘water protection’, ‘sustainable transport’ and 

‘technical assistance’ priority axes), in the case of other indicators the target level set for 2022 is 

rather modest. In some cases the target level set for 2020 is almost the same as the baseline level in 

2012, although a much bigger change could be expected to occur over eight years, given the 

continuation of the current trend. Result indicators should be ambitious enough to support a leap in 

the development of Estonia’s socioeconomic situation. 

4.3.3. One of the problems is that the achievement of a number of result indicators depends 

primarily or to a large extent on other factors (e.g. the ‘sustainable transport’ and ‘urban 

development’ priority axes). Thus, some indicators are inappropriate and, in some cases, additional 

indicators should be formulated. 

4.4. Performance framework 

4.4.1. The indicators selected for the performance framework of priority axes are generally relevant 

and provide an adequate overview of progress made in the implementation of activities, even if they 

do not always fully describe the achievement of the priority axis’ objectives. The milestones are 

mostly relevant, as well. In some areas the performance framework specifies the target levels of 

indicators for 2022, but lacks milestones for 2018. In the case of some priority axes (‘urban 

development’ and ‘technical assistance’), the relation between the levels planned for 2018 and 2022 

is a little questionable, because it would be more logical to achieve a faster growth or greater value in 

2018, not in 2022, and this, in turn, affects the performance framework. The share of output 

indicators is greater in the performance framework than under the priority axes in general. 

4.5. Summary assessment of indicators 

4.5.1. The above problems characterise almost all priority axes. Nonetheless, some differences in 

the quality of the result indicators can be observed. This can partly be explained by the complexity of 

the sphere and objectives in question (the more specific the activities and objectives are, the easier, 
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as a rule, it is to formulate the result indicators). The most problems were observed in the spheres of 

education, transport, ICT, administrative capacity and TA. The ambition of the target levels has the 

greatest room for improvement – it tends to be excessive or too modest at times. Indicators are 

generally relevant, but in the case of a number of priority axes their formulation needs to be clarified 

or supplemented. 

4.6. Assessment of indicators by priority axis 

4.6.1. Qualifications and skills meeting the needs of society and the 

labour market, and infrastructure supporting lifelong 

learning and obtaining skills required for employment 

4.6.1.1. Four of the seven result indicators of priority axis 1 (the share of NEETs (young people aged 

15-29) in the total age group, the share of young adults in the 18-24 age group with basic education or 

less and not pursuing further education or training, the share of qualified teachers, and the share of 

people without professional qualifications) are clear and measurable. Eurostat, the Ministry of 

Education and Research, and Statistics Estonia already collect and monitor the relevant data. 

Furthermore, ‘the share of young adults in the 18-24 age group with basic education or less and not 

pursuing further education or training’ is also an indicator under the ‘Europe 2020’ strategy and the 

'Estonia 2020' National Reform Programme, and ‘the share of people without professional 

qualifications’ is also an indicator under the 'Estonia 2020' National Reform Programme. The result 

indicator ‘the share of digitalised study materials in all study materials’ is relevant and suitable for 

assessing the impact of activities. The result indicators ‘participants in employment, including self-

employment, 6 months after leaving the programme’ and ‘participants with an improved labour 

market situation 6 months after leaving the programme’ are specific in nature and have not been 

measured in the past. It is questionable whether both of them should be used as result indicators of 

the priority axis. The indicator ‘participants in employment 6 months after leaving the programme’ 

measures the extent to which the situation of the unemployed has improved in the labour market, 

but only two of the eight activities proposed under the priority axis are directly targeted at the 

unemployed (increasing the employability of, and prevention and reduction of unemployment among, 

the working-age population). Then again, both indicators are useful, as one of them helps to measure 

the achievement of employment and the other is designed to measure the retaining of employment, 

both of which constitute the third sub-objective of the priority axis. 

4.6.1.2. While the result indicator ‘the share of young adults with basic education or less and not 

pursuing further education or training’ is appropriate for assessing the reduction of early school-

leaving, it covers the objective only partially. The first sub-objective of the priority axis is to reduce 

drop-out rates at all levels of the study, but the indicator only covers the persons who have dropped 

out of general or vocational education (vocational secondary education institutions, or institutions 

providing vocational education on the basis of basic education or without the requirement of basic 

education). Young people who have discontinued studies in higher education or vocational education 

provided on the basis of secondary education are excluded. 

4.6.1.3. With the result indicator ‘the share of qualified teachers’, the problem is that teachers, 

principals and youth workers will be trained under the priority axis in order to modify the learning 

approach, but the indicator only refers to teachers. In addition, it needs to be clarified whether the 

qualification of teachers will be observed only in general education or also in vocational education. 
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4.6.1.4. As regards the result indicator ‘the share of people without professional qualifications’, it 

should be explained whether it is the same indicator as that used in the 'Estonia 2020' National 

Reform Programme, namely ‘the share of adults (25-64) without any professional education or 

vocational training’. Also, the target level of the indicator set for 2020 is questionable: it is 30% or 

almost the same as in 2012 (30.3%). Result indicators should be more ambitious to support a leap in 

the development of Estonia’s socioeconomic situation. 

4.6.1.5. The result indicator of priority axis 2 is ‘the area per student in educational institutions 

supported in connection with the rearrangement of the education network’. The objective of the 

priority axis (‘modern and optimal school network that is flexible with respect to demographic trends 

improves the quality of learning and supports students’ educational choices’) is appropriate and 

relevant, considering the need to ensure the country’s socioeconomic development, but the result 

indicator chosen does not help in any way to measure progress towards the objective. 

4.6.1.6. The output indicators of priority axis 1 mainly concern the number of participants, which is 

appropriate and consistent with the result indicators. The assumptions underlying the output 

indicators should be clarified, however. The output indicators that relate to investment priorities and 

are used in the performance frameworks of the priority axes are clear and relevant. Milestones for 

2018 are missing in a number of cases, but these will be clarified before the Operational Programme 

is finally submitted to the Commission. 

4.6.1.7. The output indicator of priority axis 2 comprises the number of square metres built. The 

relevance of this indicator as the only output indicator is questionable, as it will not help measure 

progress towards the objectives, because the additional area of educational institutions does not 

point to the flexibility or optimality of the school network (for example, in addition to the 

construction of new buildings it is also intended to rearrange the existing ones). 

4.6.2. Services ensuring equal opportunities for employment, and 

infrastructure supporting equal opportunities for 

employment 

4.6.2.1. The sub-objective ‘prevention and reduction of damage to health among the working-age 

population, and a higher employment rate among people with a partial loss of capacity for work’ of 

priority axis 3 has five result indicators, four of which relate to supporting the capacity for work, and 

one is related to alcohol abuse. All the result indicators have both baseline and target levels, and 

changes over time can be measured. Thus, the result indicators of the sub-objective are relevant. 

4.6.2.2. The indicators developed for the performance framework of the ‘services ensuring equal 

opportunities for employment’ priority axis support activities that are related to capacity for work and 

to alcohol abuse, and are appropriate, given the context. The target levels for 2022 have been 

specified, but the milestones for 2018 are currently missing. 

4.6.2.3. Four indicators have been specified for the sub-objective ‘modern, regionally accessible and 

optimal first-contact and acute care network enables the provision of high-quality and sustainable 

health services’ of priority axis 4. The indicators are relevant and will provide an overview of changes 

occurring over time based on the target levels set. At least three family physicians will work in the 

first-contact health centres to be built with the aim of ensuring accessible and high-quality health 

services and increasing the rates of return to employment. No restrictions have been established with 

regard to the family physicians, and it is possible that they will come to centres, inter alia, from 
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smaller sparsely populated regions. As a result, the availability of medical care might deteriorate in 

these regions. It is therefore necessary to specify actions to prevent the deterioration of availability. 

4.6.2.4. One of the result indicators of the sub-objective is 276,000 people (per centre) living in the 

catchment area with improved infrastructure, which is clear and realistic. However, the indicator ‘the 

number of family physicians (practice lists) working in new health centres’ (which is expected to be 

138) is ambiguous. The question is whether all the family physicians that start work in a health centre 

must have their own practice lists (this requirement excludes young, newly graduated family doctors). 

The word ‘new’ should be omitted, because not all centres would be newly built. The services that will 

certainly be provided in the health centres to be created should be specified, as well. Also, attention 

should be paid to the use of the terms ‘health centre’ and ‘healthcare centre’. Both of them are 

currently used in the documents, although they have different meanings. The indicator according to 

which the number of beds in new hospitals and hospitals with improved infrastructure should 

decrease by 10% raises two more questions. First, which hospitals will be regarded as new hospitals 

and which will be deemed to be hospitals with improved infrastructure, and secondly, if patients will 

be treated in larger centres instead of county hospitals, how can the number of beds decrease (if new 

health centres will be built at the same time)? 

4.6.2.5. The indicators developed for the performance framework of the ‘infrastructure ensuring 

equal opportunities for employment’ priority axis support the activities proposed under the priority 

axis, and are appropriate, given the context. 

4.6.2.6. As mentioned above, non-integrated permanent residents and new immigrants should be 

treated as different target groups, as their problems and needs are dissimilar. Data on persons with 

an improved labour market situation after leaving the programme, to be collected on a project basis, 

are intended to be used as the indicators. If, however, project reports will be used as the basis for the 

assessment, there will be no complete picture of the increase in the competitiveness of the target 

group. The OP does not explain the difference between the result indicators ‘inactive new immigrants 

and poorly integrated permanent residents with an improved labour market situation 6 months after 

leaving the programme’ and ‘participants with an improved labour market situation 6 months after 

leaving the programme’. 

4.6.2.7. The evaluation of the appropriateness of the indicators’ baseline levels is hindered by the fact 

that in some cases the baseline level is 0 or has not been specified at all. The year of the baseline 

levels of result indicators is 2014; some target levels are missing and it has been indicated that they 

will be specified before the final version is submitted to the Commission. Without knowing the target 

levels, it is impossible to evaluate the appropriateness of financial resources and investments. It is 

unclear how the volume of measures will be planned if the baseline level is not known. 

4.6.3. Growth-capable entrepreneurship and internationally 

competitive RD&I 

4.6.3.1. Most of the selected result indicators are relevant and reflect well the progress towards the 

objectives set (e.g. the share of Estonian high-level research publications that are in the top 10% of 

the world’s most cited research publications (%); expenditure on public-sector R&D financed by the 

private sector (%); resource productivity (EUR/kg); companies’ sales revenue from new or significantly 

changed products or services (%); hourly productivity as percentage of the euro area average, at 

current prices (%)). 
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4.6.3.2. The objectives are generally ambitious and the target levels of a number of result indicators 

are expected to double compared to the baseline level (2006) of the previous programming period 

(the number of new PhDs, expenditure on public-sector R&D financed by the private sector, 

companies’ sales revenue from new products). However, the target levels of some indicators set for 

2022 are somewhat less ambitious (the share of Estonian high-level research publications that are in 

the top 10% of the world’s most cited research publications, resource productivity, hourly 

productivity). Then again, this can be regarded as reasonable, because these are broader indicators 

that reflect the performance of entire sectors. There has been a rapid growth in each of these sectors, 

and a slowdown during the OP period is foreseen. Yet these indicators can be considered reliable, 

because they are internationally used to measure the development of sectors and they comprise 

several sub-objectives. For example, the indicator concerning the citation of high-level research 

publications covers the output (publications), visibility (citation) and internationalisation (more 

citation through networking) of research, and thus it can be regarded as a fairly good indicator of 

international competitiveness of research. The resource productivity and hourly productivity 

indicators are structured the same way. 

4.6.3.3. The indicator ‘the share of expenditure on socioeconomic applications (other than academic 

studies) in R&D spending in the state budget’ has so far been presented in Estonia on the basis of a 

methodology that differs from the international standard. It is therefore not possible to evaluate this 

indicator vis-à-vis other countries, and there is no comparable dynamics (unlike in other countries, 

Estonia’s data provided to Eurostat are based on sample surveys and are highly variable from year to 

year). Nevertheless, we would not recommend omitting this indicator, as it will be useful in the long 

run both in terms of Estonia’s international positioning as well as shaping the RD&I policy. The risk 

arising from the fact that the behaviour of the indicator has not been observed over a longer period in 

Estonia should be considered, though. 

4.6.3.4. The indicator ‘the number of companies engaged in innovation cooperation’ is not 

appropriate for measuring increase in the frequency of innovation cooperation, as it largely depends 

on the size of the sample and the sampling method. If the sample size changes (e.g. due to the 

number of respondents), the number of companies engaged in innovation cooperation may also 

change, although the frequency of cooperation remains the same. Similarly, the result may be 

misleading if a high number of smaller or non-innovative companies happen to included in the sample 

(and such companies are not asked about cooperation in the EU's innovation survey that serves as the 

methodological basis). In this case, too, the number of companies engaged in cooperation changes, 

without the frequency of cooperation having changed. Based on the results of the last three 

successive innovation surveys, the share of companies engaged in innovation cooperation among 

technologically innovative companies has been 39.5% (2004-2006), 48.6% (2006-2008) and 42.11% 

(2008-2010), and the numbers of cooperating companies were 765, 935 and 636, respectively. 

Examining the dynamics of these two indicators can lead to different conclusions about the frequency 

of cooperation. Therefore, it is recommended to use ‘the share among all companies surveyed’, as 

this indicator also covers the aspect of innovation (provided, of course, that the size of companies will 

be treated the same way in future survey samples). 

4.6.3.5. In conclusion, the result indicators can be considered to be expedient, both in terms of their 

choice and target levels. As regards one indicator (’the share of expenditure on socioeconomic 

applications in R&D spending in the state budget’), we note the risk arising from the fact that the 

methodology has not been used much in the past, and in the case of the indicator ‘the number of 

companies engaged in innovation cooperation’, we point to the unsuitability of the indicator for 

measuring the desired processes. 
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4.6.4. Development of small and medium-sized enterprises and 

regional entrepreneurship 

4.6.4.1. The indicator ‘the number of companies that were created three years ago and have a 

turnover exceeding €125,000’ is expected to reflect increased entrepreneurial activity, which is one of 

the expected results (more companies), as well as sustainability and a desire for growth. Thus, the 

indicator is well connected with the expected results. The target level set for 2020 is approximately 

the level observed in 2007, i.e. the peak of the then economic growth (1650 companies). However, 

looking at the development in recent years and presuming the continuation of a steady, albeit modest 

growth (100 companies per year, as in 2011), it can be assumed that the target level will be reached 

sooner, e.g. in 2016. On the other hand, the experience so far shows that the indicator is strongly 

influenced by the general economic development. This puts the appropriateness of the indicator into 

question. How is it possible to later identify the cause and effect relationships, and to assess the 

extent to which changes were brought about by the support granted under the priority axis? Various 

impact evaluation methods may be of help to some extent, but as the activities will largely involve so-

called soft action, including awareness-raising and training on entrepreneurship, it will be almost 

impossible to measure the impact later. 

4.6.4.2. The indicator ‘the number of companies with at least 20 employees’37 is probably intended to 

reflect the objective of companies growing bigger. This indicator is problematic for several reasons. 

 In a situation of skilled labour shortage, business models are sometimes used which do not provide 

for the creation of many jobs, even as growth takes place (e.g. outsourcing). Thus, the indicator 

does not necessarily reflect the achievement of the objective. 

 The indicator does not reflect the use of temporary agency workers, i.e. it does not necessarily 

reflect the achievement of the objective. 

 As the result depends greatly on legislation (use of third-country labour) and other factors 

(support measures for new immigrants), it will be difficult to determine the impact of the support 

provided. 

 The measures that aim to improve access to capital do not necessarily result in companies whose 

workforce is growing. 

4.6.4.3. The target of the indicator is set at the level observed in 2006 and 2007. According to the 

data of Statistics Estonia, the number of such companies was 4200 in 2007. In 2011, the number was 

3217 and the target level was 4000 (data of the Tax and Customs Board provided by the MoEAC). 

Given the demographic changes, the number of such companies cannot grow much anymore (unless 

this occurs at the expense of micro-enterprises). On the other hand, this number could also recover 

without structural funds. Considering the general objective, it is the value-added of the jobs that 

should matter rather than their number. We recommend choosing another indicator. 

4.6.4.4. The indicator ‘change in the average export price of products is faster than the average in the 

European Union’ is expected to show that the value-added of goods exported by Estonia is growing. 

This indicator has a number of shortcomings. 
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 The documents actually stated ‘the number of enterprises with at least 10 employees’, and the target level was 
missing. The MoEAC specified the indicator and its baseline and target levels. 
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 The sub-objective addresses growth in the volume of exports. Thus, the indicator does not 

correspond to the sub-objective, but is rather related to the ‘growth-capable 

entrepreneurship and RD&I supporting it’ priority axis. 

 The goal is to achieve a faster increase than in the EU. Looking at the current time-series, it 

appears that Estonia’s export prices have grown faster than the EU average, which is also 

logical. 

 The indicator is very strongly influenced by the economic cycle – during the recent crisis 

Estonia’s export prices fell faster than the EU average. Again, it will be very difficult to identify 

the impact of the measures later, particularly as the implementing agencies have not 

collected pricing information concerning goods exported by companies that have received 

support and companies included in a control group, and it would be difficult to collect such 

information also in the future (although it would be necessary for determining causality). 

4.6.4.5. Measures involving guarantees, loans and export credit have not, so far, been designed so as 

to ensure an increase in the value-added of exports (the evaluation criteria underlying the provision 

of support do not address this issue). There is no information whether this will change, but the link 

between the proposed activities and the indicator will be weak unless changes are made. 

4.6.4.6. The impact chain of the indicator ‘the number of exporting companies’ has not been 

explicated. The provision of venture capital and export business insurance are expected to have the 

greatest impact, although the latter measure is intended primarily for existing exporters, i.e. the aim 

is to reduce risks rather than to increase the number of such companies. The tourism measure will 

also have an effect on this indicator, but this effect is not highlighted. The indicator will also be 

influenced by activities carried out under priority axis 2 (support for companies’ development plans). 

In general, however, it can be stated that the indicator is relevant, provided that more exporters will 

also mean more exports. 

4.6.4.7. The target level set seems bold: almost double (15,700) compared to the level in 2006 and 

2007 (8000–8500 companies).38 However, looking at the rapid growth of the number of exporters in 

recent years (1000-2000 additional exporting companies), the target might be even too modest. Given 

that the number of companies is currently growing rapidly and assuming that the share of exporting 

companies remains the same, the absolute number of exporters should grow. The main question is 

again about how to distinguish the impact of the proposed activities from the already positive trend, 

i.e. the baseline scenario. 

4.6.4.8. Achieving the target level of the indicator ‘the number of overnight stays from priority target 

markets’ will depend on the activities that support tourism. The indicator is related to the objective – 

it reflects exports by tourism enterprises. The target level is ambitious. Achieving the target level may 

depend on the economic situation, but the recent economic crisis did not appear to have such a 

strong impact on this indicator as it had on the indicators described above. As to external factors, 

achieving the indicator may be influenced by, e.g. the quality of air services. 

The indicator ‘the number of jobs added as a result of investments’ fails to cover a part of the sub-

objective – higher value-added jobs. This aspect should be included. The impact chain, i.e. how exactly 

the proposed activities will influence the indicator, has not been explained either. As the activities are 
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 The MoEAC uses the data of the Tax and Customs Board which were not available to the evaluators as a time-series. 
Therefore, the time-series of Statistics Estonia had to be used which may differ from that of the Tax and Customs 
Board. 
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focused on a broader business environment, rather than on the provision of direct support for 

companies, it will not be possible to evaluate the causality between the activities and the indicator. 

Thus, it is not a good indicator. The baseline and target levels are missing. 

4.6.4.9. The indicator ‘satisfaction with the availability of public services’ is not directly related to the 

objectives (see previous sections). Moreover, the baseline level has not been measured and the target 

level has not been set. The satisfaction rate depends largely on the methodology. This is a 

problematic indicator. 

4.6.4.10. It appeared that most of the indicators are so distant from the results of the activities that it 

will be impossible, rather than merely difficult, to assess the direct impact later. One option is to 

consider specifying intermediate-level indicators – this would make the implied impact chains (links 

between activities and indicators) clearer. For example, none of the indicators refers to the availability 

of capital, which is, however, addressed by the measure that involves the most funds. While capital is 

a tool and the impact should be manifested in the growth and exports of companies, there could be 

another indicator at the intermediate level. Also, the description of the problem is currently 

incomplete and relies only on the views of companies. It is not clear what change is desired. The PA 

states that 16% of euro area companies consider access to capital the most critical problem, but what 

is the level to be achieved? It is known that companies’ gross fixed capital formation is growing39 and 

that interest rates change over time; thus, companies view the problem differently at different 

moments. 

4.6.5. Energy efficiency 

4.6.5.1. The energy efficiency indicators appropriately measure progress towards objectives and are 

clear. The sensitivity of the indicators is sufficient to measure the speed and direction of the desired 

change. Rather, regular collection of proper and sufficiently accurate basic data can prove an 

impediment. As some of the activities have not been carried out with the support of SF in the past 

(however, it is true that proceeds from sales of CO2 emission quotas have been used to support the 

renovation of street lighting), there are no established data collection practices. The baseline level has 

been specified for two of the energy efficiency output indicators, and three of the indicators have a 

target level, all of which are realistic. The absence of a baseline level for the indicator ‘the share of 

renovated pipelines in areas where district heating is to be renovated’ is understandable, as it is zero, 

but it is advisable to set a target level, even though progress will admittedly depend on particular sites 

and situations. Ideally, the target level would be 100%, which means that a district heating network is 

renovated completely rather than bit by bit. 

The indicators selected for the performance framework of the ‘energy efficiency’ priority axis are 

relevant. The indicators provide an adequate overview of the progress of the implementation of 

activities. 

4.6.6. Water protection 

4.6.6.1. Compared to the previous stage of the planning process, the water infrastructure-related 

indicators have not changed, unlike the indicators related to the rehabilitation of contaminated sites. 

It is clear what will be measured through the water management indicators, but it must be reiterated 

that the proposed result indicators will measure resource efficiency only indirectly, and sustainability 
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is not addressed at all. In other words, it cannot be assumed that the bigger the share of people 

receiving compliant drinking water and the share of agglomerations meeting sewage collection and 

treatment requirements are, the more sustainable the water management infrastructure is. Rather, 

the intervention will create the preconditions for sustainable water management. Thus, it is not clear 

how the sustainability aspect of the first sub-objective will be measured. The link of resource 

efficiency with the result indicator could be more direct, too (e.g. reduction of water and energy 

consumption; decrease in water losses). Although the public water supply-related output indicator 

‘additional population served by improved water supply’ and the corresponding result indicator ‘the 

share of people receiving compliant drinking water from a public water supply serving more than 

2000 people’ are rather similar in terms of content, the result indicator also involves the consumers 

who are already connected to a public water supply network (not just those consumers who will be 

offered higher-quality water supply). 

4.6.6.2. The wording of the result indicators of the sub-objective related to the rehabilitation of 

contaminated sites has been made more relevant and more specific (these indicators were essentially 

output indicators in the previous stages of the planning process); the indicators are now clearer and 

reflect progress towards the objective (on the assumption that ’tidying up’ means eliminating the risk 

of deterioration of chemical and ecological status). The output indicators are also straightforward and 

appropriate. 

4.6.6.3. The baseline and target levels of the result indicators and the sources of data are set out in 

the OP. The indicator ‘the share of people receiving compliant drinking water from a public water 

supply serving more than 2000 people’ (100%) seems a bit ambitious, given that the achievement of 

the target does not only depend on the proposed activities, but also the willingness of people to be 

connected to a public water supply network (external factor). 

4.6.6.4. The output indicators selected for the performance framework of the priority axis are 

relevant and provide an adequate overview of progress made in the implementation of activities 

under the priority axis. However, as the result indicators do not address the sustainability aspect, they 

do not provide a complete picture of the achievement of the priority axis’ sub-objectives. 

4.6.7. Green infrastructure and preparedness for emergencies 

4.6.7.1. The indicators of the sub-objective ‘improved status of protected species and habitats’ are 

relevant, comprehensive, measurable, unambiguous, and show the effectiveness of interventions and 

activities. The baseline level of the result indicator was established in 2007 when inventories were 

taken in the course of preparation of a report on the implementation of the Habitats Directive. The 

target levels are ambitious, yet realistic. The output indicators specified in the OP differ from those 

set out on the measure sheet. The output indicators specified in the OP support the list of activities 

proposed. The output indicator is measured in hectares, which more clearly expresses the change in 

the improvement of the status of habitats. The output indicator can be converted into the result 

indicator and, ultimately, a good overview of the impact of implementation of activities will certainly 

be obtained. 

4.6.7.2. As regards the emergency response capabilities, the wording of the result indicator ‘the 

number of regions capable of simultaneous localisation and extinguishing of fires on up to 600 ha’ has 

not changed from the previous stage of evaluation. It is understandable what will be measured, and 

the indicator reflects progress towards the sub-objective. The amended wording of the marine 

pollution-related result indicator ‘small spill incidents detected’ is clear, but it is not understood why a 

decrease in the level indicator is sought. One would assume that, as a result of acquisition of a 
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surveillance aircraft and patrol vessels, the surveillance capability will increase and thus more 

pollution cases will likely be detected. Thus, the wording of the result indicator contradicts the target 

level. Moreover, the result indicator is somewhat poorly consistent with the sub-objective ‘increased 

capability to react to emergencies caused by climate change and extensive pollution’, as the indicator 

focuses on small spills, while the sub-objective involves extensive pollution incidents. The 

achievement of the target level of the result indicator could be affected by the growing maritime 

transport in the Baltic Sea, which will lead to an increased incidence of pollution. An indicator that 

measures the spill response capability within 24 hours in square kilometres would be better 

compatible with the sub-objective. The output indicators of the intervention are clear and relevant. 

The baseline and target levels and data sources of the result indicators are set out in the OP, except 

for the above-mentioned result indicator ‘small spill incidents detected’, regarding which the year of 

the baseline level and the data source should be specified. 

4.6.7.3. The output indicators selected for the performance framework of the priority axis are 

relevant and provide an adequate overview of progress made in the implementation of activities 

under the priority axis. However, since the wording of the marine pollution-related result indicator is 

not compatible with the target level, the indicators of the performance framework fail to give a 

complete picture of the achievement of the priority axis’ sub-objectives. 

4.6.8. Sustainable urban development 

4.6.8.1. The indicators of the priority axis (OP section 12.2) have been significantly changed compared 

to the version of the OP in June 2013, and this has generally improved their quality. However, some 

adjustments are still needed as regards both the wording and target levels of the indicators. The main 

problem concerns the impact of the priority axis – the strong impact of some indicators will not be 

achieved until the end of the period, i.e. after eight years (2014-2022), although it would most likely 

be possible (and necessary) to achieve an impact by 2018 (e.g. additional childcare places). Also, in 

terms of achieving rapid results, it is important to monitor the demographic trends and changes in the 

economy (economic growth and the impact of RD&I strategies) to determine whether the target 

levels set are still valid and needed in 2022. 

4.6.8.2. The indicators are consistent with each other and support the achievement of the goals that 

are higher up in the hierarchy. All the indicators are relevant except one (‘population living in areas 

with sustainable urban development strategies’), which should be removed from the priority axis 

altogether, because it constitutes a prerequisite for obtaining support, i.e. the target level must be 

reached before support is provided. However, as this indicator has been set by the Commission and is, 

therefore, imperative, it is advisable to formulate an additional indicator that will measure the specific 

output to be achieved under the sub-objective. 

4.6.8.3. The wording of a couple of indicators should be clarified. In the case of the indicator ‘the 

share of people using walking, cycling and public transport options among daily commuters in major 

urban areas’, the total number for which the share will be calculated is not clear. The same applies to 

the result indicator ‘the share of people who consider the urban areas of Ida-Viru County to be 

attractive places to live’. Even if the indicator refers to statistically collected standard data, the 

wording should be clarified accordingly. Also, the wording of the indicator should provide for 

measuring the change, i.e. increase in the number of people. 

4.6.8.4. Some indicators lack the baseline and target levels, because they depend on, e.g. a study 

carried out in 2013 (see OP table 39). In one case, the target level for 2022 has not been specified for 

unknown reasons (OP table 40). The target levels are generally relevant and will lead to the expected 
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results. The result indicator ‘the share of people using walking, cycling and public transport options 

among daily commuters in major urban areas’ of the first sub-objective is an exception in that, while 

being appropriate, its target level is unduly low: the baseline level of 2012 is 48.6% and the target 

level to be achieved by 2022 is 50.0%. This means only a 1.4% growth, which is extremely low, 

especially since in 2005 the rate was 60.8%. If the aim is to halt the downward trend, it should be 

worded accordingly. 

4.6.8.5. The output indicator ‘the number of urban areas where walking, cycling and public transport 

options have been developed’ raises the following question: if just one urban area will be developed 

from 2013 to 2018 (five years), why is it assumed that investments will be made in all five areas during 

the next four years? Rather, it is logical to assume that all areas will be developed in parallel and on 

an ongoing basis throughout the funding period. Looking at the target level of nursery 

school/childcare places, one is inclined to ask whether no significant impact will be achieved before 

2020. When moving towards the objective the main emphasis should be placed on the period 2014-

2018, because the gap between employed and unemployed parents with small children is wide right 

now. Increasing the milestone for 2018 should therefore be considered. 

4.6.8.6. The intended change (the extent of change to be brought about by the intervention) is 100% 

for two and less than 10% for one of the three result indicators. Until now the use of public transport 

in urban areas has been measured by the number of passengers or by satisfaction, and the length of 

cycle and pedestrian tracks has been measured in kilometres, but according to the OP for 2014-2020 

these activities are to be assessed on the basis of the number of urban areas, with the baseline level 

being 1 and the target level being 5. With this measurement method, the change resulting from the 

intervention will amount to 100%, but the actual result – the change in the number of public transport 

users and the length and coverage of cycle and pedestrian tracks in the region – will not be known. 

The second indicator ‘the share of people who consider the urban areas of Ida-Viru County to be 

attractive places to live’ has never been measured and it is not known how to set the target level (a 

relevant study will be conducted in 2013). The third indicator concerns the number of nursery school 

places and will affect the supply of childcare places in major urban areas by less than 10%, which 

means that the impact of the intervention will be positive, yet marginal. Consequently, any financial 

interventions will have a positive impact. All external trends support the investments to be made 

under the priority axis – trends indicate continued urbanisation and concentration of people in urban 

areas, with the result that the demand for public services is more pronounced in urban areas and 

‘centres of gravity’. 

4.6.9. Sustainable transport 

4.6.9.1. The indicators of the transport priority axis rely on available statistics. The data sources and 

the methods of measuring the indicators are clear and based on longer time-series, and will not result 

in an additional administrative burden on the entities providing the data. It is positive that multi-

annual average figures will be used which exclude random fluctuations in the indicator value. On the 

other hand, five years may be too long a period, and it is recommended to consider replacing it with 

the three-year average period. 

4.6.9.2. In technical terms, the indicators of the transport priority axis have successfully been set. 

However, the substantive suitability of the indicators for measuring progress towards objectives raises 

questions. For example, progress towards the sub-objective ‘connection opportunities with foreign 

partners meeting the needs of enterprises and society’ is intended to be measured through the 

reduction of the number of road accidents with casualties and those badly injured and the increase 
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in the number of international passengers. While the latter indicator can indeed measure the quality 

of international connections (although it is also affected by several external factors), the decrease in 

the number of road accidents depends primarily on factors like traffic behaviour, conditions, density, 

etc. rather than the quality of roads.40 Therefore, instead of, or at least in addition to, this indicator it 

is recommended to consider using ‘the capacity of road sections, which have received investment, 

during peak usage’ or ‘the change in time needed to pass road sections, which have received 

investment, under normal weather conditions and subject to compliance with effective traffic rules’. 

4.6.9.3. Progress towards the objective of increasing the attractiveness of rail transport will be 

measured on the basis of the number of train passengers and the train passenger turnover, as well as 

the number of public transport stops and stations that have received investment. This choice is 

appropriate, but it will not make it possible to evaluate the modal shift resulting from the 

intervention, i.e. the extent to which road transport users have switched to rail transport. 

Unfortunately, the current transport data do not enable this information to be obtained, which is why 

this type of indicator cannot be used. This indicator can be considered in the future, after a transport 

monitoring system is set up. 

4.6.9.4. The evaluation of the appropriateness of indicators’ baseline levels is hindered by the fact 

that, due to the absence of a transport planning model indicating the mobility needs and modal shifts 

of passengers, the target levels have largely been set in reliance on perception and the opinions of 

experts. In addition, many of the target levels of result indicators will be set in 2014, on the basis of 

the results for 2013. Therefore, the following assessments are based on the approximate trends of 

indicators for the whole of Estonia, not just the sections that receive investment. Based on this 

information, it can be concluded that some of the target levels are very ambitious, while others are 

too modest. 

4.6.9.5. The number of casualties and those badly injured in traffic accidents has declined steadily 

in Estonia. In 2012, this figure was 1381 and the number of casualties was even below 100. Such a low 

absolute level leads to a situation where even the slightest fluctuation means a significant relative 

change (one fatality causes 1% change). Also, it can be assumed that the decrease will not take the 

form of a linear trend and, instead, it will be increasingly difficult to prevent each new accident while 

the figure is decreasing. Thus, it may turn out that the target set – halving the number of casualties 

and those badly injured in traffic accidents – cannot be reached. 

4.6.9.6. Increasing the number of international passengers by 19% seems to be too modest a goal. 

The international carriage of passengers has increased by an average of 5% per year over the last five 

years (Statistics Estonia, 2013) and therefore at least 40% growth could be expected to occur over 

eight years, assuming the continuation of the current trend. Considering also the planned leap in 

development, the change could be even higher, especially as the economy of European countries is 

recovering and relations with Russia have improved, causing an increase in the flow of tourists coming 

from the east. Then again, the target level set for the number of train passengers appears to be 

unrealistic: the number of passengers and the passenger turnover is expected to double over eight 

years. Past trends indicate that despite the investments made in railway infrastructure the number of 

train passengers has steadily declined over the past five years. In addition, it should be noted that bus 

traffic cannot be replaced with rail traffic between many centres and remote areas. It is also not clear 

to what extent people will start using public transport instead of cars, as many people need a vehicle 
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also when arriving at the destination (e.g. for small-scale transport of goods). Therefore, a downward 

adjustment of the expected value of the indicator is recommended. 5-6% annual growth in passenger 

transport, which would increase the number of train passengers by 40-50%, would be a much more 

realistic goal. 

4.6.9.7. In the context of the performance framework, the output indicators of the transport priority 

axis are relevant, considering the funding of the axis from the Cohesion Fund. However, a number of 

indicators (especially those that reflect the number of supported objects) do not automatically ensure 

the achievement of the desired result. It is therefore important to monitor the combined movement 

of both result and output indicators during the implementation process and to assess their possible 

relationship. 

4.6.10. Infrastructure for ICT services 

4.6.10.1. The result indicator of the ICT priority axis is ‘the share of permanent Internet 

connections at speeds of 100 Mbp/s or more’. However, permanent Internet connections depend 

on several other factors besides the existence of the broadband infrastructure, such as the Internet 

usage habits (the data volume and – consequently – the speed a person needs) and the willingness to 

pay for the connection. The target level (60%) seems quite bold compared to the baseline level 

(3.3%). Therefore, in addition to the share of permanent connections, it would be reasonable to also 

measure the availability of high-speed Internet access, which is currently proposed as an output 

indicator (‘access to 30 Mbp/s Internet for all Estonians’). Besides the activities proposed under the 

priority axis, achieving this will also depend on the activities of operators in providing end consumers 

with access. For example, in 2012 connections at speeds of over 30 Mbp/s accounted for 12% of all 

permanent connections. The availability of access cannot be directly controlled with the activities 

proposed under the priority axis, which is why it would be more appropriate to use it as a result 

indicator. The wording also raises questions: people permanently living in Estonia, not just Estonians, 

are probably kept in mind. 

4.6.10.2. As regards broadband development, the output indicators of the ICT axis include the 

number of connection points and the scope of the broadband network, which are adequate. If 

necessary, using ‘the number of people living in a five-kilometre radius of connection points’ as an 

output indicator could be considered. The ways of measuring the broadband-related outputs and 

results are generally clear and understandable. However, as regards the development of broadband 

infrastructure it is questionable how full access to connections at speeds of over 30 Mbp/s will be 

ensured. It can be assumed that there will be sparsely populated areas with specific natural 

characteristics in Estonia where the establishment of Internet connections would not be feasible. It is 

therefore advisable to consider lowering the target level of the indicator to, e.g. 95%. 

4.6.10.3. The impact of development of the basic infrastructure for ICT services is intended to be 

measured on the basis of the number of people who have used secure electronic identity (ID card, 

mobile ID etc.) and the number of cross-border services that are actually functioning. The number 

of successful and innovative development projects is to be used as the output indicator. The methods 

of measuring the indicators should be clarified. For example, the number of people who have used 

electronic identity depends on the number of the services that require the use of such identity. 

The phrase ‘actually functioning’ would also have to be explained. Presumably, what is meant is that 

cross-border users consume services regularly or that services will have been developed for which the 

basic infrastructure is used. The phrase ‘successful development project’ in the wording of the output 

indicator is vague, because ‘success’ is an ambiguous concept which is difficult to measure. Instead, 
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the phrases ‘projects completed as scheduled’, ‘projects with a growing number of users’, etc. could 

be considered. The baseline and target levels appear to be realistic and they consider the current 

trends and possible leaps in development. 

4.6.11. Administrative capacity 

4.6.11.1. In the second interim report on the ex-ante evaluation of the use of EU funds in the period 

2014-2020, the evaluators stated that one of the key challenges of the administrative capacity priority 

axis is the lack of the result indicators that would help measure the progress made in the solving of 

the problems (specific to Estonia) in respect of which EU structural funds are intended to be used. The 

evaluators recommended creating an indicator or index suitable for Estonia which consists of 

indicators measuring various aspects of public governance. This recommendation is reiterated in this 

evaluation report because: 

 the indicator of the first sub-objective (‘management and cooperation capacity, institutional 

performance and the professional abilities and skills of people have increased’) measures impact 

only partially – the indicator of competence is used, which provides information about the 

effectiveness of development of people, but an indicator measuring the development of 

institutional capacity (which represents more than a third of the budget of the measure ‘increasing 

the state’s capacity via development of human resources and improvement of institutional 

performance’) is missing; 

 under the second sub-objective (‘policy development is more holistic, inclusive and knowledge-

based’), the effectiveness of the work of the Government will be assessed on the basis of 

indicators taken from the IMD survey. From among the many IMD indicators the sub-indicators 

suitable for Estonia have been chosen, but the generalisation level of the IMD survey is still quite 

high. The relation of the indicator measuring the effectiveness of the work of the Government to 

the activities to be carried out under the ‘enhancing the quality of policy-making’ measure can be 

established, but it is a little indirect, given the focus of the measure (considering the generalisation 

level, the indicator of the Government’s effectiveness could also be used for measuring 

institutional capacity under the first sub-objective). Taken alone, the problem is not serious 

(Quality of [...])41, but also the second result indicator of the sub-objective, ‘the share of regional 

and local organisations that have benefitted from interventions in the total number of such 

organisations’, has to be criticised. The latter is essentially an output indicator rather than a result 

indicator, and it fails to reflect the desired shift or change, which centres around the stronger 

cooperation of regional and local organisations in policymaking and their impact on the policy 

processes of different levels of government; 

 the result indicators of the third sub-objective (‘public services are provided accessibly, uniformly 

and in a user-centred and smart manner’) include the people’s opinion of the quality of e-services, 

and companies’ satisfaction with the availability and quality of public services. Considering the 

objective, these indicators are very important, but they do not cover dimensions like shifts in 

smartness and uniformity. Also, in the case of companies, their satisfaction with both the 

availability and quality of public services will be measured, and it is not clear why in the case of 

people the focus will be on just e-services and the aspect of quality. 

                                                             
41

 The European Commission recommends using an alternative indicator of the World Bank for measuring the 
effectiveness of the Government. See ‘Quality of Public Administration’, 
http://ec.europa.eu/europe2020/pdf/themes/34_public_administration.pdf. This source can be helpful in revising the 
result indicators of the entire ‘administrative capacity’ priority axis, as the document focuses on describing the 
statistical parameters used for evaluating the quality of public administration. 

http://ec.europa.eu/europe2020/pdf/themes/34_public_administration.pdf
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4.6.11.2. There is also room for improvement as regards the formulation of the current indicators. 

For example, it is not quite clear whether the place in a global ranking of companies or among EU 

Member States is kept in mind in the second sub-objective (it should be a place among the five top EU 

Member States). The units of measurement of the public service competence indicators of the first 

sub-objective are not unambiguously clear. 

4.6.11.3. There is no clearly observable past track record for the result indicators used. All of the 

indicators, without exception, are those found or created in the course of studies, and for all of them 

the entities conducting the studies, the methodology or regularity (interval) of the studies or the 

content of the indicators to be measured have changed. Therefore, the feasibility of the targets set 

can be evaluated in a more indirect way and by making generalisations. Based on the limited data 

available, it can be argued that the target levels can be achieved. Target levels have been set for all 

result indicators. One indicator lacks the baseline level, and in many cases the baseline level originates 

from years earlier than 2012. 

4.6.11.4. The quality of output indicators is satisfactory. The reasons are understandable – countless 

academic and practical source materials on public administration admit that meaningful outputs of 

the development of administrative capacity are much easier to determine than the indicators that 

express the expected results (and impact). Also, there is more experience in Estonia in the collection 

and analysis of the data underlying the output indicators of administrative capacity. Thus, the output 

indicators of the priority axis can be considered (more) adequate and they also cover the areas that 

the result indicators do not address or address only generally (e.g. assessment of institutional capacity 

based on the number of organisations that have upgraded their management systems or procedures; 

the number of task forces as an indicator of enhanced cooperation under the sub-objective 

addressing policymaking, etc.). 

The indicators selected for the performance framework of the priority axis are relevant. 

4.6.12. Technical assistance 

4.6.12.1. What strikes the eye with the ‘technical assistance’ priority axes is that both the result 

indicator (‘awareness of the general population of structural funds’) and the output indicators 

(number of evaluations and training events) measure a relatively small part of the general objective of 

the axes (‘the Cohesion Policy 2014–2020 has been effectively implemented with respect to the 

structural funds covered by the Operational Programme and Partnership Agreement'). Namely, the 

indicators measure communication (result indicator) and the number of evaluations and training 

events (output indicators). Yet the achievement of the general objective could be measured by result 

indicators that cover most of it, such as: 

 the rate of using funds (or the absorption rate); 

 the amount of support administrated and the amount of disbursements made per full-time 

employee (to measure efficiency); 

 the share of detected irregularities or recoveries in the total amount disbursed; 

 applicants and beneficiaries’ satisfaction with the services of IBs; 

 in connection with the communication strategy, the conformity of the activities funded under the 

TA priority axis to the interests and needs of the target groups should also be observed (in 

addition to general awareness)42. Given the general objective of the ‘technical assistance’ axes, 
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 Mid-term evaluation of communication plans of operational programmes for structural funds, December 2010 
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the provision of correct information is at least as important as the awareness of the general 

population. 

4.6.12.2. If it would be too costly to regularly measure the above indicators, using a meta-indicator 

could be considered which consists of the average ratio of the performance framework indicators of 

all priority axes to their target levels. 

4.6.12.3. It is advisable to use the output indicators that are created directly as a result of the 

implementation of structural funds, instead of focusing only on the activities that aim to increase the 

implementation capacity, such as the speed of reviewing payment applications, the number of 

applications submitted and funded, the number of projects, programmes and investment plans 

carried out, the number of measures implemented, etc. 

4.6.12.4. Despite the problems with relevance, the indicators are unambiguous and relatively easy to 

measure. The result indicator is related to the relatively long experience of conducting annual public 

opinion surveys. It has a certain time-series that provides the necessary basis for comparison, 

although during the current period some changes were introduced to the definition of the indicators 

measured. 

4.7. Evaluation and monitoring 

4.7.1. The evaluation question answered in this chapter: 

 Are the proposed supervision, monitoring and evaluation procedures relevant and justified, 

and if so, to what extent? 

4.7.3. Structural Funds Operational System 

4.7.1.1. In previous years there have been problems with the quality of data in the Structural Funds 

Operational System (SFOS), which were highlighted in almost all monitoring reports prepared in the 

recent years43 (as well as in the report on the mid-term evaluation of SF submitted in December 

201144). It is the information on indicators that causes concern, rather than financial data. However, it 

is positive that in 2012 the MA coordinated the revision of all data fields that must mandatorily be 

filled in, and the shortcomings detected were eliminated. In addition, the on-the-spot verification 

module of the SFOS was upgraded, user training was conducted45 and instructions on filling in data 

fields were included in the SFOS user manual. In the new period the data quality control system 

described in the annex to the guidelines on work procedures prepared by the MA will be used, as 

well. If the error rate is too high, the scope of control will be extended. Also, errors will be corrected 

in the SFOS within the entire expanded sample. While the error detection method is perfectly 

suitable, the question is what to do if it turns out that the error rate is too high. In this case, the mere 

correction of data included in the sample is not enough, as there are also most likely too many errors 

in the rest of the data (which were not included in the sample), which means that these data cannot 
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 For example, the OP DLE monitoring report for 2012, page 50: “The quality of data entered in the SFOS was checked 
in all IBs and it appeared that all IBs had SFOS data fields that needed to be corrected”, and page 51: “The entry of data 
in the SFOS on the basis of monitoring reports is deficient (data on the forecasts of payments under projects, the 
implementation of action plans and the progress towards the target levels of indicators have not been entered in the 
SFOS”). 
44

 Mid-term evaluation of structural funds in the 2007-2013 programming period, page 88 
45

 Four SFOS user training events and four Structural Funds Common System (SFCS) user training events have usually 
been conducted each year. In 2012 the Ministry of Finance conducted four SFOS user training events and five SFCS user 
training events. Training will be continued in 2013 and include also the user training requested by IBs and IAs. 
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be used for monitoring purposes. Responsible officials suggest that the errors found as a result of 

annual inspections of data quality must be analysed and the inspections must be appropriately 

expanded, but at the moment it is not clear how this is going to be done. Depending on the extent of 

the problem (i.e. the rate of errors detected), the evaluators recommend enhancing control (e.g. 

conducting on-the-spot verifications) or guidance in some target groups or priority axes, or (in the 

case of serious concerns) commissioning external studies to collect additional data and carry out 

analyses. 

4.7.1.2. The implementation of the e-Cohesion Policy (e-SFOS in Estonia) will be an important aspect 

of monitoring in the new period. During the programming period, which is now ending, applicants and 

beneficiaries submitted information on themselves and their projects to IBs mainly on paper or 

electronically by e-mail, and the employees of IBs then entered the data in the SFOS. In order to 

reduce the administrative burden on both applicants/beneficiaries and the IBs, the e-SFOS is going to 

be implemented during the 2014-2020 period. It will enable electronic data exchange between 

applicants, beneficiaries and agencies in charge of the management and control of programmes 

through the eesti.ee state portal (PA section 4.1). Although the use of the e-SFOS cannot be made 

compulsory for applicants and beneficiaries, the exchange of information in the electronic 

environment will be strongly recommended. 

4.7.1.3. To increase the user comfort in the e-SFOS and reduce the administrative burden on 

applicants and beneficiaries, the single-entry principle will be applied to the electronic submission of 

applications. By now the application information system has been interfaced with the Commercial 

Register and the National Register of State and Local Authorities, and interfaces with the Public 

Procurement Register and the Register of State Aid and De Minimis Aid will also be created, if possible 

(PA section 2.6). In addition, the evaluators recommend analysing other ways of implementing the 

single-entry principle. Subject to economic viability and technical readiness, these ways should also be 

used, as it would further reduce administrative burden. For example, there is theoretical readiness for 

interfacing the e-SFOS with the register of the Tax and Customs Board, as beneficiaries are often 

required, in connection with reporting, to submit the account statements of their organisations from 

the e-Tax Board system, as well as certificates of taxable person or non-taxable person signed by the 

Tax and Customs Board. The evaluators recommend analysing more closely whether there is actual 

readiness for interfacing the registers and whether it would pay off. The legal aspects of the exchange 

of data between the registers should be considered, as well. 

4.7.1.4. To ensure a smooth and purposeful implementation of the e-SFOS, it is important to also 

consider the readiness of applicants and beneficiaries to enter data directly in the e-SFOS during the 

new programming period. In this context, it is positive that it is intended to emphasise the use of the 

e-SFOS at the time when support is granted and at information events targeted at applicants and 

beneficiaries. The interviews conducted with the representatives of potential applicants and 

beneficiaries during the ex-ante evaluation confirm that, in general, the various target groups – 

entrepreneurs, LGs, NGOs and universities – are ready to start using the e-SFOS. Their readiness is 

primarily based on earlier experience with various e-environments, such as the e-environment of the 

Enterprise Estonia Foundation and of the Agricultural Registers and Information Board (e-ARIB). IBs 

will still have to take account of some applicants (e.g. NGOs) for whom it will be difficult to get used to 

the new system and who will need help and guidance. In this case, IBs will have to provide help and 

guidance, as also required by the SAA. 

4.7.1.5. Although potential applicants and beneficiaries regard their ability to enter project data 

directly in the e-SFOS as quite good, the introduction of the new system makes them insecure. In 
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particular, they have doubts as to whether the e-SFOS will serve its purpose of reducing 

administrative burden or whether it will actually increase it: “We wonder how complicated it is 

generally going to be. Could it happen that we will have to hire extra people to do the work if the IB 

will no longer do it?” For beneficiaries, the introduction of the e-SFOS is justified if it will reduce the 

amount of technical work on their part and accelerate the processing of applications and reports. To 

minimise the applicants’ and beneficiaries’ administrative burden resulting from the introduction of 

the e-SFOS, the new system must be easy to use, logically structured, unambiguously understandable, 

flexible, reliable, and fast and work without technical failures. When developing the e-SFOS, it is 

important to take into account that while previously the operational system was used on a daily basis 

by a small number of specialists, the new programme will have a lot of users with varying level of 

technical readiness. Therefore, it should be fully clear which data must be entered and where. 

According to the representatives of beneficiaries, an information system that is sufficiently 

understandable without a lengthy manual is one which is easy to use. In conclusion, the easier and 

more convenient the e-SFOS is, the greater the applicants’ and beneficiaries’ desire to use it. 

4.7.1.6. Although the evaluators find that the e-SFOS will offer good opportunities to simplify the 

exchange of data between IBs and applicants/beneficiaries, these opportunities may not be 

immediately realised due to the attitude of applicants and potential beneficiaries. Even if their fears 

are unfounded, the administration must acknowledge the possible reaction and make every effort to 

ensure that applicants and beneficiaries are familiar with the ease of use of the system. Otherwise, 

the prejudices and attitudes can reduce both the number of participants in training and information 

events and the application rate. 

4.7.4. Arrangements for monitoring and evaluations 

4.7.2.1. The evaluators analysed the extent to which the system planned in Estonia currently meets 

the requirements and recommendations set out in the Commission’s amended proposal on common 

provisions on the Structural Funds46 and in the evaluation and monitoring guidelines of the 

Commission47. The extent to which the recommendations given during the mid-term evaluation of SF 

in 2011 have been taken into account was also examined. To this end, the draft SAA and its 

explanatory memorandum, the monitoring and evaluation concept for 2014-2020 and the minimum 

requirements to be met by implementing bodies and implementing agencies in describing their work 

procedures were analysed, and a separate interview was conducted with the MA. 

4.7.2.2. In general, evaluation-related requirements are addressed by the draft SAA, the monitoring 

and evaluation concept and the guidelines of the MA. The evaluation steering committee will 

continue its activities (but it currently lacks a representative of the MoA48), a schedule of evaluations 

will be drawn up, the MA will coordinate the monitoring of the implementation of recommendations 

resulting from evaluations, and the monitoring committee will be informed of follow-up activities. The 

structure of the evaluation schedule is intended to be devised by the end of the year. During 

evaluations, the good practice principles of ESTES49 will be observed. These principles will be included 

in the evaluation schedule being prepared and are already being taken into account in the terms of 

reference of some evaluation projects. Also welcome is the recent exchange of ideas on good 

                                                             
46

 COM(2013) 246 final. Articles 41-45 and 100-101 on monitoring; articles 47-50 on evaluation 
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 Guidance document on monitoring and evaluation. European Regional Development Fund and Cohesion Fund. April 
2013 
48

 It is currently intended to involve the MoA, and the evaluators consider it wise. 
49

 Estonian Evaluation Society 
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evaluation practices between the evaluation steering committee and evaluators. The substantive 

quality of evaluation (incl. ex-post evaluation) largely depends on the decisions made before the 

implementation and the information collected during the implementation (see section 4.7.3). In 

general the growing role of impact evaluation is increasingly recognised, but experience is lacking in 

many sectors because the number of such assessments is still low in Estonia (see below). 

4.7.2.3. For the most part, the monitoring requirements are also addressed by the draft SAA, the 

monitoring and evaluation concept and the work procedures and guidelines of the MA. The MA will 

coordinate monitoring and set up a monitoring committee for the Operational Programme whose 

members have been determined. In addition, monitoring sub-committees will be formed which will 

monitor one or several priority axes. The tasks of the committees have been described, but the 

relations (distribution of work) between the monitoring committee and the sub-committees should 

be specified, especially since the sub-committees will act as substantive bodies of work. The plan to 

draw up, during the planning process, methodology sheets concerning the indicators to be used, 

indicating the definition of each indicator, the data source, the frequency of collection of data and the 

organisation responsible for the collection, is sound. When preparing these sheets, account should 

also be taken of the comments on indicators in section 2.1 of this ex-ante evaluation report. 

4.7.2.4. The organisation of work in the OP monitoring committee and its sub-committees has been 

described in the EU legislation, the SAA and the monitoring concept document of the MA, and will 

also later be described in the work procedures of the authorities. However, it has not been explained 

how the committees will cooperate. It is therefore essential to ensure that the rules of procedure to 

be prepared for the committees by the MA in cooperation with IAs and IBs provide for the exchange 

of information and distribution of work. The amendment of the instructions for drawing up national 

monitoring reports for the operational programmes with a view to improving their quality deserves 

recognition. However, the evaluators reiterate the observation made during the mid-term evaluation 

in 2011 that the share of substantive analysis covering the entire OP is very small in monitoring 

reports. This makes it difficult for members of monitoring committees, despite their experience and 

expertise, to assess proposals to modify the terms and conditions of granting support. During the ex-

ante evaluation, the monitoring reports of 2012 drawn up under the operational programmes of the 

current programming period were analysed. It appeared that in spite of some improvement 

(especially as regards the Operational Programme for the Development of the Economic 

Environment), the share of the substantive analysis of the achievement of objectives is still small in 

the monitoring reports. A large part of the reports continues to be dedicated to the provision of 

operational and financial information. Even if the reports contain overviews of the current status of 

indicators, these are often not supported by substantive comments. As a result, members of the 

monitoring committee find it difficult to evaluate whether the package of activities supported should 

be adjusted in order to increase its impact. In view of the high level of generalisation of the OP 

monitoring committee meetings, the sub-committees should be assigned with the task of 

commissioning and discussing more of substantive analyses of impact and submitting the relevant 

amendment proposals. 

4.7.5. Necessary evaluations during the 2014-2020 period 

4.7.3.1. Both the Ministry of Justice (analysis of the impact of legislation on the topic of regulatory 

impact assessment) and the State Chancellery (initiative ‘Evaluation of the impact of strategies’) have 

in recent years begun to more systematically pay attention to the evaluation of the impact of 

legislation and sectoral strategies. This must usually be done in the phase of development of a draft 

legislative act or sectoral development plan (ex-ante impact evaluation). These are important changes 
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also in the context of structural funds, and using the impact evaluation methods (such as checklists) 

when developing the conditions of distributing SF will certainly help ensure the quality of the 

conditions. 

4.7.3.2. When developing the conditions of granting support, account should also be taken of the data 

that will be necessary for the ex-post evaluation of impact. Since most of the result indicators of the 

OP are quantitative, procedures for the collection of quantitative data for an (ex-post) impact 

evaluation must be identified. This practice is still rather weak in many areas, and the impact of 

activities funded under sectoral operational programmes (or SF operational programmes) is not 

systematically evaluated. Unlike ex-ante evaluation, ex-post evaluation is not directly required by law. 

In its report ‘Activities of the Government of the Republic in assessing the impact of its work and 

reporting’ on its performance reporting’ (2012), the National Audit Office concludes that the success 

of the activities that require ministries’ substantive cooperation is not evaluated. Account must also 

be taken of the fact that, during an ex-post impact evaluation, it is often too late to collect the data 

that might help distinguish the contribution of funded activities and other factors (the external 

environment) in the achievement of a result indicator. In this case, it is not possible to draw up an 

alternative scenario of what would have happened if the activity had not been carried out and, as a 

rule, only ‘before/after’ or ‘supported/not supported’ analyses can be conducted. These methods, 

however, are not able to sufficiently distinguish the share of supported activities and other factors in 

the achievement of results. 

4.7.3.3. This is the reason why the EC has recently begun to place more emphasis on counterfactual 

impact evaluations. In this evaluation a credible alternative scenario is created with regard to the 

supported entities to examine what would have been their situation if they had not received the 

support (this is a hypothetical question, because it cannot be directly measured). The greatest 

challenge is to compose the supported and control groups so that the only (or at least main) 

difference between them is the grant of support. In order to conduct such quantitative analysis, 

reliable data must be collected on both groups and this must certainly be taken into account when 

developing the conditions of granting support. 

4.7.3.4. In the sphere of providing support to companies, counterfactual impact evaluations have been 

carried out on the basis of micro-data in the past (e.g. National Audit Office (Riigi ettevõtlustoetuste 

[...], 2010), MoEAC, Enterprise Estonia). This practice should be extended to other areas (education, 

employment, energy efficiency, water protection, green infrastructure, urban development). 

Observations about a number of areas are set out below which should be kept in mind in the 

planning, preparation and conduct of impact evaluations. In general, evaluations should be 

undertaken at the level of one or more inter-related support schemes. 

4.7.3.5. In the sphere of labour and social policies, counterfactual analyses can be conducted by 

combining registry and survey data. An interview with the Ministry of Social Affairs revealed, 

however, that this would not be done in the new period because it goes against the principles of data 

protection. Data are collected at a very general level. 

4.7.3.6. Although evaluators must observe the data protection rules, this should not hinder the 

evaluation. If the legislation provides for the obligation to collect (personal) data in order to compile 

national statistics, it is possible to turn to Statistics Estonia or another registry, observing the Personal 

Data Protection Act (section 16). Before the personal data are handed over for processing, the data 

that enable persons’ identities to be ascertained are replaced by a code. In agreement with Statistics 

Estonia (or another registry), the processor may also receive data in personalised form, but such data 

may only be used as long as it is justified (e.g. necessary for data processing). The final output of data 
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processing must be in depersonalised form, and this is also completely sufficient for drawing up 

evaluation reports. The underlying principle of processing personal data for the purposes of national 

statistics is as follows: the use of personal data is permissible and justified if and as long as it is 

indispensable for compliance with the obligation arising from law (to compile statistics). 

4.7.3.7. When using counterfactual analysis methods in the sphere of labour policy, account must be 

taken of the fact that nowadays people are not offered single services, such as training, anymore. 

Services are based on individual approach and packages of supported activities. In the context of 

impact evaluation, this means that each person is offered different services. Therefore, evaluation of 

the impact of a specific activity is more difficult than, for example, in the field of entrepreneurship, 

although there is a possibility that a company receives support under several support schemes. 

Nevertheless, if an appropriate evaluation method is developed (e.g. several control groups, or 

randomised methods50), it is possible to also use counterfactual analysis methods in the sphere of 

labour policy, as is the practice in many EU Member States. 

4.7.3.8. In any case, it is difficult to collect data for certain support schemes implemented in this area. 

For example, data on new immigrants are limited, and these people are very mobile. The principle of 

free movement of persons and the lack of the statutory obligation to register one’s address make it 

difficult to collect the data. The purpose of using the data must be kept in mind: if information about 

the employment figures of new immigrants is sought, then reports of economic agents should be 

looked into (for example, annual reports may provide information on how many employees have 

arrived in Estonia during a certain period, in which capacity they work, etc.); educational indicators 

can be collected from the reports submitted by schools each year, provided that suitable questions 

are added (when a person arrived in Estonia, what level of education the person completed and 

where, etc.). 

4.7.3.9. Under the ‘water protection’ priority axis it would be possible to evaluate how the 

implementation of supported activities has influenced the water management and the status of water 

bodies in the regions that received support, compared with the regions were not supported. As for 

the water management infrastructure, it is advised to analyse how investments have influenced the 

sustainability of local governments’ water companies, i.e. whether as a result of the investments the 

supported water companies are able to cover their costs from the applicable water tariffs or whether 

they still need external funding. Whether, as a result of support, the quality of (drinking) water has 

improved and the resource efficiency of the public water and sewerage services is higher than in the 

regions that were not supported should be analysed, well. 

4.7.3.10. Ex-post evaluations require the availability of appropriate data. These can most likely be 

found in the water management plans. Moreover, before the implementation of the priority axis 

(prior to the announcement of the first calls for proposals) it is advised to analyse what data are 

missing and then collect them in order to establish the baseline level (e.g. the status of water bodies, 

the financial sustainability of water companies). This should be done for all (eligible) water companies 

and/or LGs or for a large enough sample, based on which, after the call(s) for proposals and the 

separation of beneficiaries, a control group of an appropriate size can be formed (at least 30 LGs or 

water companies). In this context it is important to ensure sufficient similarity of the members of the 

beneficiaries’ and control groups, so that pairs can be formed using, e.g. the matching method (one 

                                                             
50

 See below 



 

137 
 

Ex-ante evaluation of the use of EU funds in the period 2014-2020 PRAXIS 2013 

 

member from the supported group and the other from the control group), with the members of a pair 

differing from each other mainly in that one received support and the other did not. 

4.7.3.11. Counterfactual impact evaluation is possible under the ‘energy efficiency’ priority axis, as 

well. The output and result indicators will be of help in comparing, e.g. the average energy savings of 

houses reconstructed in the course of supported projects and those in the control group. It is 

important to ensure the regularity and sufficient frequency of external evaluations, as well as 

agreements on how the recommendations given as a result of impact evaluations will be observed 

when carrying out activities during the financing period. 

4.7.3.12. As regards the ‘green infrastructure’ priority axis, it is advisable to evaluate in particular the 

sub-objectives. Evaluations of the impact of the sub-objective ‘improved status of protected species 

and habitats’ should be socioeconomic in nature. For measurements, a hypothetical market could be 

created (contingent valuation method), taking into account the people’s willingness to pay and the 

income resulting from the improved status of a species or habitat. Such evaluation will indicate 

whether the wellbeing of society increased at least by the investment made or even more (the 

investment produced a profit) or whether the increase in the wellbeing of society was smaller than 

the investment made (the investment produced a loss). 

4.7.3.13. For the emergency response capacity, it is recommended to analyse how the axis-specific 

guiding principles have been implemented. In other words, it is recommended to evaluate, after the 

proposed activities have been carried out, whether the adequacy of the environmental monitoring 

data, the quality of submitting the data, and the cost savings have increased as compared to the 

situation prior to the implementation of the activities. As regards the fire extinguishing capacity, it is 

important to ascertain the extent to which the speed of responding to fires has grown. Apart from the 

capacity to detect marine pollution and response speed, it is also recommended to analyse the 

increase in quantified elimination capacity. In both cases the supported subjects can be compared to 

the control group. For this, however, the Rescue Board would have to collect comparative data more 

widely than just on the beneficiaries, and do so both before and after the implementation of the 

supported projects. 

4.7.3.14. In some sectors, where large-scale investments will be made (e.g. transport), the priority axis 

itself should be evaluated. Macroeconometric models could be tried (e.g. the impact of the total 

investment on demand, employment, prices). On the other hand, Estonia is so small that the existing 

models might not lead to adequate conclusions in the case of some larger investments (of SF). Then 

again, creating specific impact evaluation models would not be cost-effective. For the evaluation of 

the transport priority axis, it is advisable to use, in particular, transport models, which model the 

development of the entire transport sector. Consideration might be given to conducting ex-post cost-

benefit analyses to assess the value of projects. It is important to establish the situation, which is 

sought to be changed, immediately before the commencement of investment activities, and to gather 

information about cost components throughout the investment period. Ex-post cost-benefit analyses 

can also be conducted with regard to investments made in the sphere of the environment (incl. 

energy). 

4.7.3.15. The ICT infrastructure can also be evaluated at the axis level. It is possible to use certain 

quantitative assessment elements (e.g. Internet usage activity in settlements with broadband access 

vs. Internet usage in regions without broadband infrastructure). A mid-term evaluation should 

certainly be carried out in order to identify potential barriers to the Internet connection reaching the 

end user, as well as to evaluate whether the development of the basic infrastructure meets the needs 

of the private and public sector service developers/users. 
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4.7.3.16. Thus, for a number of priority axes it is possible – and advisable – to conduct counterfactual 

evaluations (primarily at the support scheme and/or activity level). One of the main risks in this is the 

fact that beneficiaries and control group members might not differ only in terms of who received 

support and who did not. Under several priority axes a certain selection effect can occur, which 

means that the selection criteria applied in connection with calls for proposals result in the 

beneficiaries’ group being either stronger (e.g. in terms of capacity or business potential) or weaker 

(e.g. with more needs) than the control group. Consequently, it would be wrong to interpret the 

development of the control group as an alternative scenario for the group of beneficiaries (i.e. what 

the beneficiaries’ situation would have been had they not received support). Although it is possible to 

offset this effect to some extent, using various matching methods (to combine just the two members 

of each of the groups that are most similar), consideration should also be given to using a relatively 

innovative method – randomised control trials (RCT). This method originates from clinical trials and 

has also been used for policy impact assessments in, inter alia, the United States and Great Britain51. 

4.7.3.17. The main prerequisite for a randomised control trial is the (partially) random formation of 

beneficiaries’ and control groups. Provided that the group of potential beneficiaries is large enough 

(e.g. at least 60-70 beneficiaries), the random division of the group into beneficiaries and control 

group members ensures that, statistically, the groups do not differ significantly from each other in 

anything other than the receipt of support, i.e. the only difference is the support itself. This basis of 

evaluation will lead to the “cleanest” impact assessments. Compared to the current practice, the 

biggest differences involved in RCT are the following: 1) the random selection of beneficiaries (apart 

from eligibility and substantive evaluation criteria) and 2) the formation of a control group 

concurrently with the selection of the beneficiaries. If support is provided on an ongoing basis 

through open calls for proposals, it is also important to decide on a random basis which of the 

compliant applications will be granted. The probability of being included in the group of beneficiaries 

can be relatively free, provided that both the supported group and the control group (i.e. compliant 

applicants who did not receive support) are large enough during a certain period (e.g. one year)52. 

4.7.3.18. In any case, data should be collected from both groups. For example, in the case of youth 

employment activities, it would be important to know (record in the SFOS) the data of the young 

people who are eventually included in the control group, e.g. record their education and period of 

unemployment. In the case of priority axes 2.1, 2.2 and 2.3, the random choice would be made 

between the projects regarding which a positive financing decision has been taken, i.e. at the level of 

a person (project participant). Specific participants should not be selected at the time when support 

for such projects is requested; instead, the random selection process to be carried out at the start of 

the project should be defined. 

4.7.3.19. However, it would not be reasonable to use counterfactual evaluations for all priority axes. 

We recommend using theory-based impact evaluations where a control group or other ways of 

quantitative analysis cannot be used (e.g. in the case of the ‘administrative capacity’ priority axis). 

Theoretical impact evaluations should also be undertaken in the case of higher levels (a level higher 

than the activity or support scheme level in the case of education, employment and 

entrepreneurship, and the priority axis level or an even higher level in the case of areas where large 

investments will be made). The most important is to recreate the intervention logic, while not 
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focusing so much on the attribution of the results achieved (which is one of the main objectives of 

counterfactual evaluation), but rather on the probability of the activities being evaluated having 

contributed to the achievement of the target levels. In this case, the main question is “Is the activity 

being evaluated one of the reasons for the change?” To this end, several alternative reasons must be 

specified and then ruled out one by one, to the extent possible. In this way, the intervention logic can 

be recreated retrospectively. 

4.7.3.20. The foregoing also indicates the importance of the quality of the intervention logic at the 

time of planning. Should it be absent or unclear, there will be no basis on which to compare the 

recreated intervention logic with the initially planned theory of change. If the intervention logic is very 

clear from the outset, it will be possible to achieve the objective of the theory-based impact 

evaluation, i.e. the possibility to analyse retrospectively the extent to which the theory of change was 

valid. This can be done, for example, with the help of an objective tree, where the means and 

activities are located lower down, and wider objectives are located higher up. In a theory-based 

impact evaluation, each individual link between the various elements of the objective tree is checked. 

4.7.3.21. Some of the priority axes are lacking in terms of the intervention logic (e.g. education, 

employment, small and medium-sized enterprises; see section 2). Namely, it is often not clear how 

the various elements of the axis (activities to be supported, sub-objectives, results, etc.) relate to each 

other. Furthermore, the main external factors that influence both the activities to be implemented 

under the priority axes and the results to be achieved are not known either. In the different phases of 

the ex-ante evaluation, attempts were made to create the presumable intervention logic of the 

priority axes (including the external factors), but even after a thorough analysis it was not always 

sufficiently clear what has been the planners’ theory of change. Therefore, one of the main 

prerequisites of a successful (theory-based) impact evaluation is the existence of objective trees for all 

priority axes and, if the activities to be are carried out under the priority axes are very different, 

objective trees of the interventions. Since there are no publicly available databases for the indicators 

necessary for measuring the various elements of objective trees, especially the external factors, it is 

necessary to start monitoring these indicators in the context of the OP and recording the data in the 

SFOS. This definitely applies to the external factors that were mapped during the ex-ante evaluation. 

4.7.3.22. In general, it is advisable to conduct a counterfactual impact evaluation, theory-based 

impact evaluation or a quantitative method-based impact evaluation for all support schemes at least 

once during the programming period. To distinguish the impact of the current (2007-2013) period 

from the impact of the new period, comparable supported and control groups should be identified at 

least for the counterfactual impact evaluation53. 

4.7.3.23. In addition to the evaluation of impact, evaluations of implementation should be planned, as 

well. For example, the impact of simplification measures on the beneficiaries and on the 

administrative burden, risks, and quality of the work of the implementation system could be analysed. 

Evaluations of the technical assistance axes should be carried out concurrently with the overall 

assessment of the implementation system which looks at the overall performance of the system and 

the impact of technical assistance on it. Among other things, the operation of the e-SFOS and its 

impact on the administrative burden and data quality should be analysed. This evaluation could take 

place after the first years of the new period, e.g. in 2016 or 2017. 
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4.8. Administrative capacity 

4.8.1. Evaluation questions answered in this sub-chapter: 

 Is the chosen system for implementing EU funds in the period 2014-2020 relevant and 

justified, enabling the Operational Programme to be effectively and efficiently carried out 

in line with the principle of sound financial management, and if so, to what extent? 

 Are the solutions envisaged within the implementation system justified and optimal in 

terms of the administrative burden of beneficiaries, and if so, to what extent? 

4.8.3. System architecture 

4.8.1.1. The mid-term evaluation conducted in 2011 did not reveal any major weaknesses, excessive 

systemic risks or very low-efficiency processes in the implementation system. The evaluators 

concluded that the system generally ensures the sufficient quality and speed of the various processes. 

Nevertheless, it was recommended to significantly simplify the structure of the implementation 

system, abolish the lead ministry level, reduce the number of implementing bodies to six and 

centralise some of the functions. All these changes are planned to be implemented, although the 

number of implementing bodies (IB) will probably be reduced to eight. As a result of the (re-) 

centralisation of several functions (e.g. monitoring and surveillance), the number of tasks, which are 

concurrently performed by institutions of various levels (or by various departments) and whose 

components (activities to be performed in the SF implementation system) have been delegated 

downwards by several levels, will be reduced considerably. 

4.8.1.2. The number of departments performing the duties of the managing authority (MA) decreased 

to two (the State Budget Department and the Structural and Foreign Assistance Department of the 

Ministry of Finance) in the current period. There are also plans to bring together the MA and the 

certifying authority. As a result, the various control activities of the MA, eligibility issues, sources of 

guidance materials for IBs, advisory services, etc. can be brought into a single entity. In addition, the 

current plans provide for better differentiation of the levels within an authority: the number of IBs will 

be much lower and some of the current IBs54 will become beneficiaries in the new period. As the 

number of IBs will be lower, but the amount of work will be similar to that of the current period, IBs 

will become larger and it will be easier for them to ensure the segregation of duties if they act as both 

beneficiaries and IBs. The functions of both an IB and a beneficiary will be retained primarily in the 

larger IBs (e.g. Enterprise Estonia, the EIC) whose size and the number of employees make it easier to 

ensure the separation of the functions. The main functions of IBs and IAs will remain roughly the same 

as in the current programming period. The role of IAs in the monitoring and surveillance of the OP will 

decrease, which is reasonable, considering the efficiency of these processes. 

4.8.1.3. Some of the activities that have the potential to improve and also optimise resources from 

the point of view of both the administration of the SF implementation system and the beneficiaries 

have been centralised (in particular the various control and reporting functions). This will also enable 

human resources to be better planned – the focus on the operational-level activities, which was 

highlighted in the mid-term evaluation, can be replaced with strategic-level activities. Considering the 

general implementation principles and the division of tasks, it can be assumed that the system has the 

potential to become even more efficient. At the same time, it must be kept in mind that this is a 
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theoretical structure that has not been definitively approved and whose mechanisms of action are yet 

to be implemented. 

4.8.1.4. The ex-ante evaluators also analysed the extent to which the draft Structural Assistance Act 

(SAA), other relevant legislation and strategic documents (Annex 16 to the PA) meet the requirements 

concerning the structure and main processes of the implementation system set out in the 

Commission’s proposal on common provisions on the Structural Funds and the guidance document on 

simplification (Simplification [...], 2012). The analysis showed that the structure of the system and 

main processes, as it stands, is well in accordance with these requirements. The necessary authorities 

will be designated by an order of the Government of the Republic (list of supported activities), and the 

MA, the certifying authority and the audit authority will be specified in the SAA. The functions of the 

MA, certifying authority, audit authority, IAs and IBs have been clearly distributed, and the procedure 

for approval of the proposed activities and their budgets and outputs is in place. The control systems 

of beneficiaries and the implementation system itself (incl. the accreditation of authorities) have been 

described clearly enough. 

4.8.1.5. In conclusion, the general framework for the efficient operation of the implementation 

system during the 2014-2020 period is in place and it provides a good basis for carrying out the 

Operational Programme in line with the principle of sound financial management. 

4.8.4. Administrative burden 

4.8.2.1. In general it can be stated that the main ways to reduce the administrative burden for 

beneficiaries, set out in the Commission’s recommendations and guidance materials, have been taken 

into account in the draft SAA and horizontal regulations. At the same time, the actual implementation 

of the relevant recommendations has been delegated by the MA. On the one hand, it is quite logical, 

since IAs are the entities that develop the activities to be supported, and they also clarify the 

conditions for eligibility, if necessary. On the other hand, the Commission’s priority is to harmonise 

the eligibility rules as much as possible in order to minimise the administrative burden on both 

beneficiaries and the implementation system that arises from the application of different rules. 

Therefore, and similar to the current period, the Government of the Republic will establish an 

eligibility regulation, which will be horizontally applicable to all. Agreeing on the conditions for 

granting support with the MA will also promote harmonisation. 

4.8.2.2. Similar simplification options were available during the current period at the level of 

horizontal legislation, but little use was made of them. According to the IBs interviewed, little use is 

made of standardised unit costs, and lump-sum payments have not been used at all55. For example, 

these options are currently not used in the support schemes implemented by the Enterprise Estonia 

Foundation under the SF operational programmes, but they are intended to be used in connection 

with the support provided to start-ups. The regulations governing the conditions for grant of support 

will be developed by IAs, who will decide whether to allow the use of lump-sum payments (or other 

simplified costs). The MA has an important task to encourage IAs and help them use the existing 

simplification options in practice. This has been done in the MoER during the current period. 

4.8.2.3. The evaluators find that if the MA coordinated the implementation of simplification options 

more vigorously also in other ministries, this would give a much greater effect than the mere 

establishment of these options. Thus, it is important that the MA assist IAs in the implementation of 
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the measures that reduce the administrative burden on beneficiaries, e.g. by assembling the best 

practices and developing a common methodology. The implementation of such measures could also 

benefit from the use of external experts. 

4.8.2.4. The concentration of various control activities and the reduction of the number of IBs (based 

on the evaluation of the structure and main processes) will certainly reduce the administrative burden 

on beneficiaries. First, the number of potential verifying entities will decrease, and secondly, the 

smaller number of parties in various support schemes will probably contribute to communication and 

data transfer becoming more standardised. Avoiding administrative burden, which is associated with 

the coordination of SF and duplication of activities, by the reconciliation of the national processes of 

planning and budgeting the different instruments and operational programmes will in turn reduce 

administrative burden within the implementation system. 

4.8.2.5. During interviews, the representatives of potential applicants and beneficiaries mentioned 

the long wait time until payments are received and the lengthy process of reviewing applications and 

reports as the most burdensome factors. Therefore, the beneficiaries appreciate all the administrative 

burden reduction measures, which contribute to faster disbursement of support. Of the 

administrative burden reduction measures listed in section 2.6 of the PA, the following simplification 

options were considered the most useful: 

 allowing sample-based checks of expense receipts and on-the-spot checks, which will reduce the amount of 

expense receipts to be submitted by beneficiaries; 

 the possibility to reimburse expenses on the basis of flat-rate, lump-sum payments and standardised unit 

costs; 

 fully electronic exchange of information concerning applications, payments, monitoring, etc. between 

applicants, beneficiaries and the administration; 

 the application of the single-entry principle to the electronic submission of applications. By now the 

application information system has been interfaced with the Commercial Register and the National Register 

of State and Local Authorities, and interfaces with the Public Procurement Register and the Register of State 

Aid and De Minimis Aid will also be created, if possible; 

 harmonisation, to the extent possible, of the requirements for the implementation system within the 

administration, in order to make it easier for applicants and beneficiaries to understand the application and 

implementation requirements established for different measures. 

4.8.2.6. In addition, beneficiaries attach importance to training and advisory services, as well as 

simplified requirements for supporting documents to be submitted together with payment 

applications (in the case of public-sector beneficiaries). Besides the measures listed in section 2.6 of 

the PA, the administrative burden on beneficiaries could be reduced and IBs’ proceedings could be 

simplified by laying down a minimum amount for expenditure records, establishing a uniform 

structure for the regulations that govern the conditions of granting support, and implementing 

uniform principles (both within and between IAs). In the case of some of the measures mentioned in 

the PA, however, it should be borne in mind that while they would reduce the administrative burden 

on beneficiaries, for IBs the proceedings might become more complicated. 

4.9. Adequacy of resources 

4.9.1. Human resources have not been separately planned for the new programming period, but it is 

known which participants in the implementation system are expected to continue their activities. 

Therefore, this evaluation question is sought to be answered by assessing the performance of the 

implementation system during the current programming period. The assumption is that if a 
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participant in the implementation system is currently able to perform without any failures, it has 

sufficient human resources. 

4.9.2. Based on the system audits conducted during the last year, it can be argued that the 

implementation system is generally effective, but activities in need of improvement can be found in 

almost all the authorities participating in the system. 

4.9.3. As a rule, the shortcomings are not significant and, according to the MA, the observations made 

have always been acted upon. The same conclusion was also reached in the mid-term evaluation 

conducted in 2011, which showed, however, that the system was rather thin. It was recommended to 

maintain existing human resources, but redistribute them in accordance with the redistribution of 

functions. Given that the structure of the system has been simplified (see above), it can be stated that 

maintaining the current level of human resources will be sufficient. Compared to the mid-term 

evaluation in 2011, there are now even more employees in the implementation system. This is due to 

an increase in payments for the period 2007-2013 (over a third of the funds for the period have not 

been disbursed yet) and an overlap of the two programming periods (implementation of the current 

period and planning of the new period). In conclusion, there is no reason to believe that too few or 

too many human resources have been planned for the new period. 

4.9.4. There appear to be no particular problems with knowledge and skills in the implementation 

system. The training plan of the MA for the first half of 2013 included a number of preparatory 

training events for IAs and IBs which addressed, inter alia, the indicators to be used in the 2014-2020 

programming period, state aid, surveillance, and simplified costs. Also, training in the information 

system was provided, which was not directly related to the new period, but still necessary, given that 

the existing information system continues to be used in the next period. The training plan of the MA 

for the second half of 2013 also includes training events focusing on the years 2014-2020, incl. an 

introduction of the relevant regulations of the European Parliament and of the Council, an 

introduction of the new developments of the SFOS (incl. e-SFOS), and a variety of seminars on 

eligibility, simplified costs, disbursements, recoveries and irregularities. In the first quarter of 2014, 

the Commission’s delegated and implementing acts, the new SAA and subordinate legislation issued 

under it, and the new developments of the SFOS will be introduced. 

4.9.5. The monitoring reports of the previous two years and interviews suggest that participants in the 

implementation system have paid attention to the aspects relating to human resources. The 

administrative capacity of IBs has been enhanced (additional employees), the tasks have been 

redistributed (in order to better assist beneficiaries), job descriptions have been amended, the duties 

of officials have been delimited more clearly, and the scope of controls has been specified. Additional 

people have been hired to address specific issues (e.g. public procurement). The monitoring reports 

contain, among other things, observations concerning the need for various training and financial 

resources. Yet neither the reports nor the interviews suggest that the implementation system as a 

whole is not able to handle its tasks. Based on the above it can be argued that human resources are 

generally adequate. 

4.9.6. The financial volume of the current programming period ought to be reviewed and analysed in 

more detail, focusing on the individual IBs. Comparing the financial volume with the finances planned 

for the new period, it appears that there are four authorities where the amount of funds to be 

managed will increase significantly: Innove (increase by 75%), Kredex (over 100%), the Technical 

Surveillance Authority (over 75%) and the Estonian Information Systems Authority (almost tripled). 

The amount of work of the TSA will increase considerably because the authority will take over the IB’s 

tasks of the Road Administration, Tallinn Airport and the Maritime Administration. To the knowledge 
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of the evaluators, the proportions of the ways of implementing the support schemes of these IBs 

(calls for proposals, programmes and investment plans) will not change much, and thus there is no 

reason to expect an increase or decrease in the IBs’ needs for resources. However, it is likely that the 

various simplification measures will reduce the resource needs (especially in connection with the e-

SFOS and administrative burden, see above). The impact of these measures will not, of course, be 

manifested immediately after they are established. Interviews with various IBs revealed that 

adjustment difficulties are expected before the measures will actually begin reducing administrative 

burden. Some IBs expect certain simplification measures to even increase the burden slightly. The 

same is confirmed by the interviews conducted with (potential) beneficiaries or organisations 

representing them, where it was stated that initially there would likely be a greater need to consult 

with IBs. 

4.9.7. Another important change, compared with the current period, is the abolition of the lead 

ministry level, which means that only IAs’ tasks will be performed on the level of ministries, and the 

volume of these tasks will decrease. This is due to the reduction of the role of IAs in supervision (over 

IBs) and in the OP-level monitoring. These tasks will be centralised on the MA level in the system. 

Therefore, it is also likely that the MA's need for resources will increase. 

4.9.8. In conclusion, the workload and the related need for resources might slightly decrease on the 

level of IBs (all IBs taken together), clearly decrease on the level of IAs (sectoral ministries), and 

slightly increase on the level of the MA. For the whole system this implies that the amount of human 

resources will remain more or less the same and employees will move mostly within the system. As 

the number of IBs will be reduced, in some IBs the need for resources might increase. Although 

human resources are evaluated by the audit authority (through the compliance audit of the MA) and 

by the managing authority (through the verification of the compliance of IAs and IBs), the evaluators 

find that human resource planning should be given closer attention before the beginning of the new 

period, instead of waiting until IAs and IBs start preparing their work procedures and overviews of 

their structure. Work procedures must specify all the relevant positions, thus informing the MA 

whether IAs and IBs will fulfil all the tasks delegated to them accurately enough. However, this is not 

sufficient for adequate assessment of resource needs at the level of individual authorities and in the 

system as a whole. Namely, such a bottom-up process does not give the complete picture. Moreover, 

in this case the uniform of approach of various authorities cannot be ensured and inefficient areas 

may occur from the outset. Even if it is possible for the MA to not approve the plans submitted, there 

is a risk of unsuitable reference data of starting points being used in negotiations. 

4.9.9. The volumes of the support schemes of all IBs have not been approved yet. Nor is it known to 

what extent the amount of work could increase or decrease. Therefore it is not possible to definitively 

assess the adequacy of human resources in the new period. We recommend, however, to begin the 

planning of human resources in the SF implementation system as early as possible before the start of 

the 2014-2020 period, because the need for human resources in IBs is the greatest during the 

overlapping years of the two periods, i.e. from 2013 to 2015. If the initial amounts, the 

implementation modalities and the distribution of the support schemes between IBs will remain 

roughly the same as initially planned, we recommend increasing the resources that relate to the IB’s 

functions of Innove, Kredex, TSA and EISA. We also draw attention to the fact that the impact of the 

simplification of measures may not be immediately reflected in the resource needs of IBs. In addition, 

we recommend analysing possible changes in the IBs’ need for personnel in order to determine the 
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IBs where human resources may need to be reduced due to the transfer of functions/decrease in the 

funds to be absorbed and the IBs where the situation is reversed56. 

 

 

                                                             
56

 Consideration should be given to the fact that in 2015 all IBs will be involved in the winding-up of the 2007-2013 
period. 
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5. Consistency of financial allocations 

5.1 Evaluation questions answered in this chapter: 

 To what extent are the objectives, priorities and target levels of indicators of using EU 

funds during the period 2014-2020 achievable with the help of the financing plan? 

 Do the methods selected for the implementation of EU funds enable activities to be 

appropriately carried out in order to achieve the objectives of the Operational Programme 

for Cohesion Policy Funding? 

 Are the funding schemes (reimbursable and non-reimbursable support, financial 

instruments), selection principles and decisions set out in the Operational Programme for 

Cohesion Policy Funding appropriate for achieving results, taking into account the nature of 

the activities to be funded, as well as the beneficiaries and target groups? 

 Is the proposed financing plan regarding the use of EU funds realistic? 

 Is the time schedule for meeting ex-ante conditionalities established with regard to the use 

of funds realistic? 

 

5.1. Appropriateness and feasibility of the choices in the financing 

plan 

5.1.1. Apart from some exceptions (water management, sustainable urban transport, sales revenue 

from new products, number of Doctoral degrees, study materials), it can be assumed that the funds 

planned are sufficient for achieving the desired results in most areas, even if impeded by certain 

external factors in some sectors (see chapter 2). The financial allocation between priority axes is 

generally justified, as well. Compared to the programming documents for the period 2007-2013, 

investments in the cooperation between the business sector and research institutions and in energy-

efficiency have been rightly increased. Funds planned for the new period in the area of administrative 

capacity have been increased significantly, too, which is understandable and justified, as they will also 

cover investments in the development of public services. Investment in the water management will 

decrease, but this is justified given the major investments made in the current period. The same 

applies to the transport sector, where the volume of investments has been reduced but can still be 

regarded as sufficient due to better focus of objectives. The financial allocation within the priority 

axes is mostly reasonable. 

5.1.2. The absorption capacity57 outlook is generally good. Some question marks have arisen about 

the activities that aim to enhance the internationalisation of research institutions and about the 

business sector, in particular as regards activities with a greater share of self-financing or narrower 

sectoral focus. Then again, the self-financing requirement is higher across the business sector 

compared to the average under the OP (this is also linked to state aid-related requirements). 

5.1.3. The total cost of the priority axes (1 and 2) relating to the education sector amounts to 

466,182,148 euros, accounting for 10.3% of the total volume of the financing plan. Given that 

education and its labour market relevance constitute one of the five national priorities and one of the 

central areas of both the ‘Europe 2020’ strategy and the ‘Estonia 2020’ National Reform Programme, 

this share of the total amount of funding seems rather small. Compared to the period 2007-2013, the 

                                                             
57

 The capacity to effectively use the planned budget 
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size of the budget has increased over 40%, but in the previous period, too, the education sector 

represented 10.7% of the total budget. 

5.1.4. The budget of the first priority axis has increased several times compared with the budget of 

similar activities carried out in the current period: from around 54 million euros (adjusted 93%) to 

more than 225 million euros for the years 2014-2020. Then again, the budget for education 

infrastructure has been reduced from 275 million euros (the current period) to 204 million euros (the 

new period). The addition of labour market services is definitely the factor behind the increase in the 

budget of the first priority axis. The second largest portion of the total budget of the priority axis is 

intended for the development of study materials. The justification of the relevance of this share and 

its link with the development need is the weakest in the PA and OP. The development of study 

materials is certainly an essential part of the modernisation of education and implementation of a 

new approach to learning, but an important role in achieving the objectives is also played by teaching 

methods, incl. in-service training of teachers, for which the amount planned is, however, almost two 

times lower than that budgeted for study material-related activities. What is striking is that the 

budget envisaged for the development of support services (academic and career guidance) is 

approximately five times larger than the total budget of the two activities carried out in the current 

period (the development of a study counselling system and the development of a career services 

system). Unfortunately, the impact of the activities of the previous period has not been measured 

with the help of the same indicator as that to be used in the new period, and thus it is impossible to 

assess the extent to which the desired results can be achieved with the funds planned for the new 

period. Setting up regional counselling centres was an activity of the current period, but it is not clear 

from the description of the activities proposed for the next period whether additional centres are 

going to be set up in addition to the existing county centres. It seems, therefore, that the budget for 

the years 2014-2020 is disproportionately large compared to the previous period. On the other hand, 

during the period 2007-2013 the focus was on the creation of the system, while in the new period the 

focus is expected to be on the provision of services, which is essential. 

5.1.5. The total amount planned from the ESF for the ‘services ensuring equal opportunities for 

employment’ priority axis is 271,194,040 euros. The activities proposed under the sub-objective 

‘prevention and reduction of damage to health among the working-age population, and a higher 

employment rate among people with a partial loss of capacity for work’ will be carried out for the first 

time and thus it is difficult to compare the intended funding with previous SF periods. The total cost of 

the sub-objective ‘higher-quality and integrated welfare services increase the participation of 

caregivers and people with special needs or coping problems in the labour market’ is 90,976,534 

euros, incl. EU contribution in the amount of 72,862,595 euros. EU funds intended for the ‘welfare 

measures supporting access to employment’ to be implemented under the sub-objective amount to 

33,779,595 euros. In the previous programming period 9,147,663 euros were allocated to similar 

measures. Thus, three times more money is planned for welfare measures supporting access to 

employment in the financing period 2014-2020 than in the previous period. Like in the rest of Europe, 

due to the low birth rate and increased life expectancy, the ageing of the population and the shrinking 

working-age population are the main challenges in Estonia. Therefore, and in order to alleviate the 

shortage of labour, it is essential to create the necessary conditions that support the participation of 

people with a burden of care and people with special needs in employment. Thus, it is reasonable to 

allocate, from EU funds, three times more resources to the relevant services than in the previous 

period. In addition, it should be noted that during the 2007-2013 period the ‘welfare measures 

supporting access to employment’ also included services to families with coping problems and 

children with disabilities, namely childcare services. During the financing period 2014-2020, the sub-
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objective ‘higher-quality and integrated welfare services increase the participation of caregivers and 

people with special needs or coping problems in the labour market’ will cover a separate measure, 

‘development of childcare and welfare services for children with disabilities to reduce the burden of 

care’, for which EU funds in the amount of 39,083,000 euros are being planned. 

5.1.6. The ‘infrastructure supporting equal opportunities for employment’ priority axis is intended to 

be financed with the ERDF funds in the amount of 190,191,250 euros. 9.36 million euros are being 

planned for the activities proposed under the sub-objective ‘ensuring the availability of high-quality 

healthcare services to increase the rates of remaining in and returning to employment’. It is difficult 

to compare this amount with previous periods because health centres are going to be built for the 

first time and the construction of the centres of excellence will be a follow-up to the previous SF 

period. The total cost of the sub-objective ‘higher-quality and integrated welfare services that make 

caregivers and people with coping problems more active, incl. on the labour market’ is 68,000,000 

euros, incl. EU contribution in the amount of 57,800,000 euros. Although family houses were built 

during the current programming period, their objective was not the reduction of the burden of care 

and supporting entry into the labour market. Therefore it would not be appropriate to compare the 

financial means for this sub-objective with the current SF period. No specific welfare infrastructure 

development activities were carried out during the 2007-2013 programming period. Thus, it is not 

possible to compare the funds envisaged for this sub-objective with the previous SF period. 

5.1.7. In conclusion, in the 2014-2020 financing period a strong emphasis will be put on the 

development of welfare services and infrastructure in order to enable caregivers and people with 

special needs or coping problems to participate in employment. 

5.1.8. The total funding envisaged for growth-capable entrepreneurship and R&D is difficult to 

evaluate by comparing it with the previous period, as the activities to be carried out in this sphere 

have changed considerably: they will also include resource savings to be financed through the MoE. If 

the latter sub-sector is excluded, the total funding will decrease compared to the previous period. In 

the sphere of RD&I, funding will decrease at the expense of investment in the research system; in 

other respects the adequacy of funding is difficult to assess because the budgets of sub-measures 

have not been specified in the documents being evaluated. The sub-objective of resource savings in 

companies involves support for the introduction of more efficient technologies, and thus it can be 

concluded that funds intended for technology development in companies will grow. 

5.1.9. As indicators have changed significantly compared to the previous period, it is difficult to 

directly compare the target levels. The following can be stated with regard to the achievability of the 

specific indicators. 

 The number of new Doctoral degrees per academic year: the target level may not be reached if 

other activities and policies (e.g. selective migration) do not support it. In society in general, 

demand for people with a Doctoral degree is low (it practically does not exist outside the science 

system). As a result, there is no motivation to finalise one´s doctoral studies. In addition, doctoral 

students often work full-time. The fact that young scientists have low salaries in comparison to 

the Estonian average also plays a role.  

 The percentage of all Estonian high-level research publications in the top 10% of the world’s most 

cited research publications: the target level is bold, but the likelihood of achieving it will increase 

as compared to the current situation, considering the greater emphasis on international co-

operation. 

 The share of expenditure on public-sector R&D financed by the private sector: the target is 

ambitious, but it can be achieved, as cooperation between companies and research institutions 
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will be extended (incl. the entire smart specialisation concept); also, it is known from scientific 

literature that the private sector’s R&D expenditure generally grows along with the growth of 

public sector investments. 

 The share of expenditure on socioeconomic applications (other than academic studies) in R&D 

spending in the state budget: it is rather difficult to predict the behaviour of the indicator, as it 

has not been measured in the past. Considering the list and funding volume of the proposed 

activities (monitoring), it can be assumed, however, that the increase to 40% will be achieved. 

 The number of companies engaged in innovation cooperation: the target specified will certainly 

be achieved, but the indicator does not reflect well the frequency of innovation co-operation. 

 Resource productivity: although such emphasis has not been placed on companies’ resource 

efficiency in the past (resource efficiency-related activities had an entirely different focus), the 

development of technologies applied by companies has been supported through the Enterprise 

Estonia Foundation (thus, the indicator level of previous years also included the impact of public 

subsidies). The target level set can be regarded as achievable. 

 Sales revenue from new or significantly changed products or services: the target level is very 

optimistic, and reaching it is rather doubtful, given the position of Estonian companies in the 

value chain and the amount of support. 

 Hourly productivity as a percentage of the euro area average, at current prices: it is a global 

impact indicator, which reflects the productivity of the whole economy. The level has been set in 

relation to the euro area average, which may go down (for example, due to the growth in the 

number of the euro area members) and may therefore be more easily achieved. 

5.1.10. Based on the hitherto practice of support measures targeted at research institutions and 

companies, the absorption capacity of the RD&I system can generally be regarded as good. The 

following issues raise concerns, though. 

 In light of the current period, it can be predicted that certain types of activities related to the 

internationalisation of research will be characterised by low absorption capacity (e.g. various 

types of support for mobility). The impact can be improved by avoiding overlaps between 

activities, expanding the target groups and increasing the flexibility of the activities supported. 

 In the case of the business sector (where the share of self-financing is bigger), it is worrying that a 

number of large-scale support measures have an equally narrow sectoral focus (e.g. resource-

saving, smart specialisation, support for development). This aspect should be taken into account 

when finalising the design of the activities. 

5.1.11. The SF budget of the ‘development of small and medium-sized enterprises and regional 

entrepreneurship’ priority axis amounts to 434.6 million euros, with about a third of it earmarked for 

activities enhancing access to capital, another third for the strengthening of the competitiveness of 

regions (33%) and the remaining part for stimulating the tourism sector and for the promotion of the 

creation of new companies with ambitious business models. The proportions of the budget seem 

logical and consistent with the content of the activities planned (investment vs. training/awareness). 

Since (at the time of the evaluation) the details have not yet been spelled out, it is difficult to assess 

whether the impact of the support to be provided under such a budget will be meaningful and 

significant. 

5.1.12. It is not easy to decide whether the budget of the priority axis mentioned above is sufficient 

for meeting the target levels of the result indicators, because the level of achievement of the 

indicators are largely influenced by global economic developments. On the other hand, the target 

levels of the indicators are not very high (see the analysis of indicators). The measure that aims to 
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strengthen the competitiveness of regions currently lacks the target levels, which is why the adequacy 

of the budget cannot be evaluated. 

5.1.13. The experience of previous periods has confirmed the absorption capacity of the sphere of 

entrepreneurship. Depending on the structure of the intervention (which cannot be evaluated yet), it 

may happen that some of the activities will not be overly popular, but it will be possible to quickly 

respond to such situations by reallocating funds. The objective of strengthening the competitiveness 

of regions involves a higher number of new types of activities and the prerequisites will be more 

complex – the commencement of a number of activities will be conditional on the completion of the 

development strategies of functional regions, the regional development strategies (based on county 

development strategies and other relevant documents, which, in this phase of the OP, are yet to be 

updated) and – for some regional initiatives – the employment and entrepreneurship promotion 

plans. The preparation of all these documents requires the cooperation of many parties, and so the 

process can drag on for a long period. The effective use of the money and the absorption capacity will, 

therefore, depend on the ability to quickly, and effectively complete the process of drafting the 

required documents. 

5.1.14. The activities proposed under all three environmental priority axes are directly related to the 

general objective of ‘a clean and diverse natural environment and efficient use of resources’. Looking 

at the distribution of funds between these axes, it appears that the highest amount of investments 

will be made in energy efficiency (569 million euros or 12.6% of the total financing plan). This can be 

attributed to the topicality of this issue in the context of the 'Estonia 2020' National Reform 

Programme and the ‘Europe 2020’ strategy, both of which emphasise the need to increase energy 

efficiency. As regards the ‘green infrastructure’ priority axis, its role in achieving the general objective 

is also important and its budget amounts to 121 million euros (approximately 3%). The ‘water 

protection’ priority axis is also significant, but as the amount of investments made in water 

infrastructure during the previous period was very high and most of the infrastructure is thus 

expected to have been upgraded, the smaller budget of the priority axis (217 million euros, 

approximately 5% of the total financing plan) compared to energy efficiency is understandable. 

5.1.15. Half of the funding envisaged for the ‘energy efficiency’ priority axis is intended for the 

renovation of apartment buildings. The impact on energy conservation in apartment buildings is 

important, as well. The planned SF funding intended for the renovation of local district heating 

networks, in turn, represents half of the amount to be allocated to the renovation of apartment 

buildings. These two activities were also carried out in the previous period and will be continued 

during the period 2014-2020. Compared to the previous period, the support to be allocated to the 

two ongoing activities has been increased considerably, which is positive. With regard to the 

renovation of apartment buildings (among others by means of financial instruments), it is important 

to continue to give preference to integrated solutions. This means that, instead of individual activities, 

a complete solution would first be worked out on the basis of the results of an energy audit, and then 

the renovation would be funded. It is recommended to apply the use of renewable energy and low-

energy technologies as an additional criterion. The production and consumption of biomethane and 

the renovation of street lighting are new activities that have not been supported with SF in the past. 

The former will create preconditions for the use of new environment-friendly public transport, and 

should be supported even more. However, it is known that this activity is also intended to be 

supported from the proceeds of carbon quota sales, as has previously been done in the renovation of 

street lighting. In the context of reducing light pollution, it is advisable to introduce smart grids and 

combined LED/solar energy solutions in order to use renewable energy for the transformation of the 

light needed. 
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5.1.16. It can be assumed that the amounts intended for biomethane, street lighting and district 

heating networks will be used up in the first half of the next financing period. The timely use of the 

grants and loans for the renovation of apartment buildings will require sufficient information 

dissemination and the development of new national incentive packages for apartment associations to 

encourage them to make maximum use of the opportunity provided. In the past, apartment 

associations have been passive quite active in using the support offered. The reasons for this should 

be examined before announcing new calls for proposals so as to continue good practice and not 

repeat the mistakes made in the previous period. When the next financing period is half-way through 

and the external evaluation indicates that not all of the support will be used, it is advisable to consider 

using a part of the amounts intended for apartment buildings to support the renovation of private 

houses. This opportunity attracted a lot of interest in the previous financing period – the entire 

amount of support was covered with applications within 30 minutes after the call for proposals had 

been opened. 

5.1.17. Supporting renewable energy is a very clear priority of the European Union. Unfortunately, the 

development of the entire biogas sector is inhibited by the recent interpretation of the Estonian Tax 

and Customs Board which equates the Combined Nomenclature (CN) code of biogas with natural gas. 

Based on the same CN code, the fuel excise tax is applied to thermal energy produced from biogas on 

equal footing with natural gas, but as the methane content, and thus also the energy content, of 

biogas is half the amount in natural gas, the fuel excise tax applied to biogas ends up being twice the 

tax applied to natural gas. In most European countries, heat produced from biogas is exempt from the 

fuel excise tax. The Taxation and Customs Union Directorate-General of the European Commission 

expressed the same view to the Ministry of Finance, stating that biogas should be assigned a different 

CN code and that thermal energy produced from biogas should not be taxed with the fuel excise tax. 

A company has made investments to produce heat and power from local Estonian renewable energy 

(biogas), but after the investments were made it turned out that officials arbitrarily equate biogas 

with natural gas based on indirect materials intended for internal use only, which, contrary to the goal 

of ‘increasing the share of renewable energy in the local heat sector’ rather reduces it. Officials 

explain this by the lack of political will to promote renewable fuels. However, taxing heat produced 

from biogas with twice the amount of the fuel excise tax charged on natural gas can in no way be 

regarded as supporting the sector. It is not very realistic to expect that reducing the rate of support 

for renewable electricity and applying the same rate of the fuel excise tax to biogas and natural gas 

would spur investment in renewable energy in Estonia. In the context of the transfer of local district 

heating networks to local fuels, such as biogas, it is noted that if the fuel excise tax is charged on local 

fuels, then district heating networks will not be refurbished and local renewable fuels will not be 

used. Tax officials and policymakers should prevent a similar situation from occurring when the 

production of biomethane begins – a situation where after the completion of the first biomethane 

plants it is decided to impose the fuel excise tax on biomethane used in transport. 

5.1.18. The activities proposed under the ‘water protection’ priority axis are in many ways similar to 

the activities carried out from 2007 to 2013 (especially as regards the development of water 

management infrastructure and the rehabilitation of residual pollution sites), but the indicators are 

not always comparable. Therefore, the analysis of the feasibility of the indicators’ target levels set for 

the new period cannot be fully based on ratios derived from indicators and funds. However, when 

looking at the number of people served by improved water supply and wastewater treatment as the 

indicators of the development of water management infrastructure, it seems that funds per capita 

will be lower in the new period than in the previous period. Namely, in the previous period the target 

level of the indicators (additional population connected to public water supply systems and additional 
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population connected to public sewerage systems) was a total of 60,000 people. Given that the 

budget of the development of water management infrastructure was then 425,034,551 euros, the 

amount spent on connecting one person to a water supply and/or public sewerage system was 7084 

euros. In the new period, the ratio will be 4235 euros (target level 40,000 people; budget 169,411,765 

euros). The comparison of the ratios, the OP DLE monitoring report for 2007-2013 and the mid-term 

evaluation of SF (problems with achieving the target levels of indicators) give rise to doubts whether 

the result indicators set for the water management sector will be achieved in the new period. The 

feasibility of the target level set for the indicator of the rehabilitation of contaminated sites and water 

bodies is difficult to evaluate on the basis of the experience from the previous period, as the activities 

do not coincide and there are also differences between the indicators. However, there is no reason to 

state that the target level is unfeasible. 

5.1.19. As regards the capacity to absorb structural assistance, the experience from the previous 

period suggests that funds intended for the development of the water sphere are likely to be actively 

used. Then again, as several of the measures involve large-scale investment projects (water 

management infrastructure, residual pollution sites, rehabilitation of water bodies), the funds are 

more likely to be engaged in the second half of the period. Their use will also be affected by the 

financial capacity of the target group and the overall economic sustainability. 

5.1.20. The activities proposed under the ‘green infrastructure’ priority axis for the new period are 

similar to the activities carried out in the previous period, but the indicators are not always 

comparable. Therefore, the analysis of the feasibility of the target levels set for the years 2014-2020 

cannot be fully based on ratios derived from indicators and funds. The biodiversity sub-objective has 

two indicators: 1) the number of species whose status has improved or remained unchanged, and 2) 

the number of habitats whose status has improved or remained unchanged. In the previous financing 

period, the first indicator was not used; it was only partially covered by the indicator ‘preparation of 

management plans for protected areas and action plans for species in order to maintain biological 

diversity’. As these indicators are not comparable, no conclusions on the feasibility of the new 

period’s indicators can be drawn. The indicator ‘the number of habitats whose status has improved or 

remained unchanged’ had a counterpart in the previous period: ‘the area of restored habitats and 

landscape’. Although this indicator measured slightly more outputs, it can be compared with the 

indicator chosen for the new period. However, the achievability of the targets set for the new period 

cannot be evaluated because the units of measurement of the indicators are different. An indirect 

evaluation suggests that the targets set for the coming period are more ambitious, but the budget is 

larger, too. The selected solutions are appropriate for attaining the objective and thus the budget of 

the new period is expected to be sufficient for reaching the target level. The monitoring report for the 

previous financing period indicates that the target set for the indicator ‘the area of restored habitats 

and landscape’ was achieved in almost two years: the target level was 500 hectares; the area restored 

in 2010 accounted for 22%, the area restored in 2011 represented 98%, and the area restored in 2012 

accounted for 132% of the target. These figures, too, provide assurance that the targets set for the 

new period will be achieved. 

5.1.21. In the area of emergency response, the indicators selected for the previous period and the 

coming period in respect of the capacity to extinguish fires are very similar. Also similar is the 

capacity-building ambition: both in the current period and the new period the aim is to increase the 

number of regions where fires can be put out simultaneously by one (600 ha). To this end, the 

procurement of necessary equipment has been envisaged for both periods. Thus, one might expect 

that the volume of investments will remain roughly the same. As neither the OP DLE nor its 

monitoring report indicates the budget of the activities targeted exclusively at the capacity to 
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extinguish fires in the current period, the feasibility of the target level of the indicator cannot be 

evaluated. At the same time, there is no reason to suggest that the target level cannot be achieved. 

5.1.22. Based on the previous period, the absorption capacity is high: according to the OP DLE 

monitoring report, the activity ‘improvement of preparedness for environmental emergencies’ was 

successfully implemented (99.5% of the allocated funds were used). As regards biodiversity, it can be 

predicted that the use of the funds will start in 2016 and the budget of the priority axis will be used up 

by 2020. The number of payments will increase linearly from year to year. 

5.1.23. 111.7 million euros have been planned for the ‘sustainable urban development’ priority axis 

(EU contribution of 95 million euros plus co-financing). Around a third of that amount is intended for 

Ida-Viru County and two-thirds for other cities. Given the volume of activities and the target areas, 

the allocation of funds between measures seems to be logical: the urban development measure 

involves Tallinn, Tartu and Pärnu, i.e. approximately 59% of the population of Estonia, and the 

measure targeting Ida-Viru County involves 12% of the Estonian population. The activities are similar 

in nature, but different in terms of volume: in one case, more investments will be placed in public 

transport, cycle and pedestrian tracks and the creation of childcare places, in the second case, the 

emphasis will be put on the rehabilitation of urban areas. Since the impact of interventions is 

generally quite significant for both measures, it can be stated that this is also reflected in the financial 

breakdown. 

5.1.24. The indicators and units of measurement set in the OP for the years 2014-2020 differ from 

those used for the ‘development of urban regions’ measure in the period 2007-2013 (OP DLE 

monitoring report for 2012). For example, in the period 2007-2013 the development of urban 

transport is measured by the number of projects (2012: three projects; target level for 2015: ten 

projects), but the unit of measurement to be used under the new OP is the number of urban areas 

(2014-2020: the number of urban areas where walking, cycling and public transport options have 

been developed; target level for 2022: five urban areas). Also, in the current period the cycle and 

pedestrian tracks are measured in kilometres (2012: 9.45 km), but in the new period by the number of 

urban areas (target level for 2022: five urban areas). The attractiveness of Ida-Viru County as a living 

environment has not been directly measured in the past, and the unit of measurement has not been 

specified in the OP for 2014-2020 – it will be developed as a result of the study conducted in 2013. It 

is therefore impossible to say to what extent the indicator will measure the real results. Growth in the 

number of childcare places as an indicator was not funded in the previous period; rather, funds were 

allocated to the construction and renovation of nursery schools. The unit of measurement ‘the 

number of additional childcare places created’ of the result indicator chosen for the new period will 

enable the real result to be measured. According to the current target level, 2000 additional childcare 

places will be created from 2014 to 2022 in the two largest urban areas of Estonia – Tallinn and Tartu. 

Looking at the number of childcare places created in Tallinn and Tartu so far, it can be argued that the 

2000 places to be created over eight years is clearly too modest a target (the impact of the 

intervention is less than 10%). Already in Tallinn alone the number of additional childcare places 

according to the inward migration scenario is 982.  For the year 2018, the beginning of a downward 

trend in the number of children in the age group 0-7 years, as a result of which the need for new 

childcare places will be reduced. Then again, the demand for childcare places in Tallinn will continue 

to grow until the year 2016, reaching its peak during 2014-2015 on the assumption that the needs of 
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previous years will have been met58. The need for new childcare places in Tartu for the period 2013-

2020 is 120059, while total demand and the number of children in the relevant age group will peak in 

2015-2016. On this basis, there is reason to believe that the planned 2000 additional childcare places 

in Tallinn and Tartu will not be enough. The target level should be brought forward, e.g. into 2018, as 

the problem is urgent now and will be topical in the coming years. With the target as it stands, the 

impact will be positive but barely noticeable in the years when the need for nursery school places will 

be the most urgent (2014-2018). 

5.1.25. The different sizes of target groups and units of measurement of the result indicators make it 

difficult to compare the ratios. In the period 2007-2013 the target groups were wider (the whole of 

Estonia), but the unit of measurement of the indicator was more precise; in the new period the target 

groups are narrower (five major urban areas), but the unit of measurement is too general. The OP DLE 

monitoring report for 2012 indicates that the target level set for 2010 (the number of projects 

dedicated to the development of sustainable urban transport) was not achieved until 2012 and the 

target level set for 2015 is not likely to be achieved with this pace of development. The length of cycle 

and pedestrian tracks built under the OP DLE suggests the same: the target level set for 2010 had not 

been achieved by the end of 2012, and the target level set for 2015 will most probably not be reached 

by the end of the period. The monitoring report mentions the long duration of projects as the reason, 

but it is not clear whether at least the target levels set for 2010 will be achieved in 2013 when the 

projects end (as promised in the report). The target levels set for the period 2014-2020 will most likely 

be reached, as their current wording is very wide, but the real progress cannot be measured with 

them. 

5.1.26. The funds allocated for the development of public transport, the construction of cycle and 

pedestrian tracks, the creation of childcare places and the enhancement of the attractiveness of 

urban areas were marginal in the previous period (OP DLE sections 2.4.1, 2.4.2, 2.4.3, 3.4; OP DEE 

section 3.4). Nevertheless, investments were made in the development of public transport and the 

construction of cycle and pedestrian tracks in the five major urban areas in the years 2007-2013, and 

thus the target of the indicator of the operational programme (2022: five urban areas) has been 

reached. An indicator should measure, for example, the kilometres driven, the number of public 

transport users or the increase in the population of the areas whose attractiveness has been 

enhanced in the years 2014-2020, rather than the number of the urban areas, which is a constant 

unit. The impact of investments will definitely be positive, as urban development has been given far 

too little attention so far. The same applies to the enhancement of the attractiveness of Ida-Viru 

urban areas: given that no direct investments have been made in the development of derelict urban 

areas so far, any investment to be made in order to achieve the objectives mentioned above will have 

a positive impact. As the focus of activities will be more precise, it should be easier to absorb the 

funds and to monitor and evaluate their use. However, if the indicators of the priority axis are not 

clarified, the subsequent evaluation of the result or impact will provide no substantive feedback. 

5.1.27. For the transport priority axis, 12% (526.3 million euros) of the total volume of the financing 

plan, i.e. 13.5% of the EU funds will be allocated. Given that the development of connecting roads is 

one of the five national priorities, this proportion is fully justified. Although 20% of the funding 

volume was spent on the transport priority axis in the current programming period (686.2 million 
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 Source: Tallinna koolieelsete munitsipaallasteaedade arendamise programm 2013-20121 "Lasteaiakoht igale 
lapsele", https://www.riigiteataja.ee/aktilisa/4100/4201/3029/1110125335.attachment.pdf) 
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 Source: Tartu city development plan 2013-2020 

https://www.riigiteataja.ee/aktilisa/4100/4201/3029/1110125335.attachment.pdf
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euros, but this amount also includes activities aimed at the development of sustainable transport, 

addressed under the energy efficiency axis), it should be noted that substantial investments have 

been made whose impact is yet to be manifested. To amplify the results achieved so far, it is 

reasonable to allocate a smaller amount of funds, but target it at the achievement of well-defined 

goals. 

5.1.28. The funding was planned on the basis of the past experience of the average price of road 

construction and reconstruction per kilometre. Thus, it can be assumed that the proposed 

investments will cover the planned construction volume. The potential appreciation of construction 

prices, which has tightened project budgets in the current period60
, was presumably taken into 

account, as well. The objectives and result indicators of the two periods are not exactly equivalent 

and thus it is impossible to compare the ratios and evaluate the adequacy of funding. 

5.1.29. The implementation of the transport priority axis has so far progressed smoothly, except for 

problems in meeting the target levels of result indicators which, to some extent, are attributable to 

the relevance of the indicators. Since the funding volume and the implementation schemes will 

remain broadly the same, it is expected that the capacity to carry out activities in the new period will 

be sufficient. 

5.1.30. The funds envisaged for the development of ICT infrastructure amount to 106.8 million euros, 

incl. 60.9 million euros for the development of broadband infrastructure and 45.9 million euros for 

the development of the infrastructure for services. In addition, 97.6 million euros will be allocated for 

the development of public services, incl. e-services, under the ‘administrative capacity’ priority axis. In 

the current period, funds in the amount of 75.4 million euros have been allocated in the field of ICT 

primarily for the general development of the information society. Of that amount, 23.5 million euros 

were spent on the construction of around 2200 km of the broadband network and about 900 

connection points61. Approximately 4000 km of the broadband network and 1100 connection points 

are yet to be constructed. Based on past experience and the potential rise in construction prices, the 

proposed budget is sufficient to meet the objectives set. 

5.1.31. The budget for the development of the basic infrastructure of ICT services was planned on the 

basis of the assessments of the public sector needs, and potential projects have been analysed in 

terms of the outcome, impact, novelty, cooperation capacity and sustainability. To ensure the 

absorption capacity of applicants, the estimated duration of a project is expected to be 24 months 

and the approximate cost of a project should be 500,000 euros. These limits are based on past 

experience of developing the X-Road data exchange layer, the eesti.ee state portal and other basic 

services. Thus, it can be assumed that the proposed funding volume is sufficient to achieve the 

desired results. 

5.1.32. The absorption capacity of beneficiaries has been taken into account when planning the 

broadband infrastructure and the basic infrastructure for services. However, given the scope and 

volume of work, a clearer sequencing and a more even distribution of projects over the financing 

period should be considered in the implementation phase. This would help prevent the price 

pressures on development activities and allow the potential of local development companies to be 

used in the best possible manner. 
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5.1.33. Investments in the development of administrative capacity will grow considerably in the new 

period: the proposed budget is around 111.8 million euros, compared with about 20 million euros in 

the years 2007-2013. Thus, the budget will increase by approximately 5.5 times62. Of that amount, 83 

million euros will be invested in projects aimed at the development of public services which, 

considering the content of the relevant activity proposed, will mainly involve the development of 

information systems with the support of the ERDF. In the previous period the budget for the 

development of an information society63 amounted to 62.6 million euros; hence the budget of 

information society/public service development projects will be about 1.3 times higher in the new 

period. The ESF funds for building administrative capacity amount to 28.8 million euros, representing 

approximately 1.4-fold growth compared to the previous period. 

5.1.34. The relatively high rate of growth of the budget raises the question of whether the 

investments can be absorbed. The results of the previous period suggest that budget performance 

under the administrative capacity-building priority axis has been relatively good. According to the OP 

HRD (Operational Programme for Human Resource Development) monitoring report for 2012, the EU 

contribution (21.6 million euros) to the total budget of the priority axis had a commitment cover of 

95%. According to the OP DEE (Operational Programme for the Development of the Economic 

Environment) monitoring report for 2012, the commitment cover of the ‘development of information 

society’ priority axis was 94% at the end of 2012. Thus, the financial performance of the previous 

period can be rated as very good and this information may give grounds for optimism as regards the 

absorption capacity in the coming period. 

5.1.35. It is difficult to evaluate the probability of achieving the indicator levels of the ‘administrative 

capacity’ priority axis because, in addition to the comparison of the expected result and the planned 

budget, the quality dimension must also be taken into account. For example, when comparing the 

output indicators of the first sub-objective of the priority axis with those of the previous period, it 

appears that ’the number of people who have completed training’ (officials at the central government 

level, LG officials, the third sector) will remain basically the same, but the budget of HR development 

will grow. It is the strategy of the activity that will be changed: instead of increasing the volume 

(attendance numbers) the focus will be on the quality of training and development activities. 

Attention will be given to the content of specifically designed training programmes and events, more 

foreign speakers will be used, combined development activities will be preferred over classical 

training sessions, etc. The expected impact of these methods will be greater, but the cost of the 

activities (in terms of the average cost per person trained) will increase, as well. Also, the volume and 

activities of projects with a similar objective can be so different that the calculation of the average 

cost of a project will not provide much information on the feasibility of budget performance and 

target levels. 

5.1.36. Nevertheless, the overall conclusion about the indicators chosen for the ‘administrative 

capacity’ priority axis is that the target levels are neither too ambitious nor too low. As high-quality 

source data of the result indicators necessary for future projections are missing and the 
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 NB! The funding of the measures of the previous period has been multiplied by 93% (not 100%) in order to provide 
better comparability with the new period. 7% of the funding for the new period is included in the performance reserve 
and will not be distributed between targets until 2018. The actual funding of the ‘administrative capacity’ priority axis 
totalled 24.5 million euros in the previous period, with the contribution rate of the ESF accounting for 88% (source: OP 
HRD monitoring report for 2012). 
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 The ‘development of information society’ priority axis included a programme for raising awareness about the 
information society, and the promotion of an information society through investment plans and open calls for 
proposals. 
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methodological basis has changed over time, the evaluation is based on an analysis of output 

indicators. These indicators are not fully comparable between periods, but based on the analysis of 

the available information it can be argued that the target levels of output indicators set for the new 

period are realistic. 

5.1.37. Training and development activities and the development of the supply of public services are 

areas in which the small size of the Estonian market can hinder progress. The amount of money to be 

spent on development activities will increase significantly. However, the local market may not be 

ready to provide the necessary and – most importantly – sufficiently high-quality services. The risk of 

an inadequate number of strong service providers can, however, be mitigated in various ways, for 

example, by deliberately using more foreign service providers, designing the procurement conditions 

(among others the selection of procurement procedure and ensuring the best value for money), and 

training in the procurement of the so-called soft services (outsourcing of studies and analyses). 

5.2. Appropriateness of implementation modalities and funding 

schemes 

5.2.1. The selected implementation modalities and funding schemes are appropriate in most of the 

priority axes. However, the OP provides for open calls for proposals in quite many cases, although for 

some activities a definite programme would be a more reasonable choice. Open calls for proposals 

also require more resources of IBs, applicants and beneficiaries. Looking at the number of applicants 

and the objectives set for measures, it might be desirable to revise the appropriateness of the 

selected schemes in some areas (education, environment, water management and green 

infrastructure). 

5.2.2. As regards the first priority axis of the area of education, all activities will be carried out under 

nationwide programmes, and for half of the activities it is also intended to use open calls for 

proposals. Investment plans and open calls for proposals have been selected for the second priority 

axis. Based on the descriptions of activities, the selected implementation modalities appear to be 

appropriate, and it is positive that also bottom-up prioritisation is considered for a number of 

activities. On the other hand, the open calls for proposals organised from 2007 to 2013 have shown64 

that their success and impact largely depend on the clarity and focus of their objectives, as well as on 

their contribution to the goals of the priority axis. The beneficiaries who received support through 

open calls for proposals in the current period have also encountered problems arising from the high 

resource costs of managing and reporting on projects. Past experience suggests that if a lot of open 

calls for proposals will be planned for the coming period, their implementation schemes should 

certainly be improved. 

5.2.3. In the employment axis, programmes have been selected as the implementation modality for 

the sub-objective ‘prevention and reduction of damage to health among the working-age population, 

and a higher employment rate among people with a partial loss of capacity for work’. There is just one 

potential applicant (National Institute for Health Development, NIHD) for the activities related to the 

prevention and early detection of alcohol abuse and the creation and implementation of a 

counselling, treatment and rehabilitation system. As these activities will be carried out on the national 

level, it is reasonable to have a single public sector body to manage them. Also, the NIHD is 

experienced in developing and offering a variety of counselling services (e.g. smoking cessation 
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counselling; development of the early detection of alcohol abuse and brief counselling service during 

the previous ESF period). There are three potential applicants for the activity ‘setting up and 

implementing an insurance scheme to support the capacity for work’ – the MoSA, the Estonian 

Unemployment Insurance Fund and the Labour Inspectorate. Since this activity involves the 

development and implementation of a new system, it is reasonable to involve all parties concerned. 

Loss of capacity for work directly concerns the work of the Estonian Health Insurance Fund, too, and 

this authority could therefore be a fourth applicant. Alternatively, the potential applicants should at 

least address cooperation with the Health Insurance Fund. 

5.2.4. The sub-objective ‘higher-quality and integrated welfare services increase the participation of 

caregivers and people with special needs or coping problems in the labour market’ covers the 

following activities: ‘welfare measures supporting access to employment’ and ‘development of 

childcare and welfare services for children with disabilities to reduce the burden of care’. The first of 

the activities consists of four parts, two of which will be implemented both through a programme and 

an open call for proposals, and the other two will be implemented only through a programme. In the 

case of the welfare activities supporting employment, beneficiaries include mainly the Ministry of 

Social Affairs and, to a lesser extent, other public sector bodies (Social Insurance Board, LGs, NIHD) 

and other legal persons. As the amount to be allocated is significant, it is appropriate that the activity 

is divided into parts and that different public sector bodies will be in charge of them. The activity 

‘development of childcare and welfare services for children with disabilities to reduce the burden of 

care’ consists of three parts. Two of them (‘improving the quality of childcare’ and ‘development of 

childcare services and support services enabling participation in childcare, education and 

rehabilitation, and provision of these services to children aged 0-17 years with severe and profound 

disabilities who require intensive assistance’) will be implemented through a programme. An open call 

for proposals is being planned for the activity ‘support for the creation of new childcare facilities and 

provision of services for children aged 0-7 years’, which will take into account regional differences, 

such as the birth rate and migration forecasts of LGs, the nature of the lack of childcare facilities 

(permanent or temporary), the capacity of LGs, etc. Beneficiaries include the MoSA, LGs and other 

legal persons. Given the amount to be allocated and the number of potential beneficiaries, the 

implementation modality of the activity ‘development of childcare and welfare services for children 

with disabilities to reduce the burden of care’ is appropriate. 

5.2.5. The sub-objective ‘modern, regionally accessible and optimal first-contact and acute care 

network enables the provision of high-quality and sustainable health services’ will be pursued through 

investments. Potential applicants include general and specialist medical care providers, LGs and 

regional and central hospitals. Since the activity involves the setting up of health centres and centres 

of excellence, the choice of an investment plan is appropriate. 

5.2.6. The sub-objective ‘higher-quality and integrated welfare services that make caregivers and 

people with coping problems more active, incl. on the labour market’ covers the development of 

welfare infrastructure and the adaptation of the environment to the needs of people with disabilities. 

The activity ‘development of welfare infrastructure’ is intended to be implemented through an 

investment plan and a programme, and the activity ‘adaptation of the environment to the needs of 

people with disabilities’ will be carried out both through an open call for proposals and a programme. 

The beneficiaries include AS Hoolekandeteenused, other providers of specialist care services, Astangu 

Vocational Rehabilitation Centre and LGs (provided they have sufficient competence to carry out the 

activities largely by themselves). Given that, in the case of the first activity, the number of 

beneficiaries is low but the amount to be allocated is remarkable, it is appropriate to use an 

investment plan and a programme as the implementation schemes. Due to the small number of 
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potential applicants, an open call for proposals might not be appropriate for the activity ‘adaptation 

of the environment to the needs of people with disabilities’. 

5.2.7. The Ministry of the Interior and the Ministry of Culture have planned a variety of activities to 

achieve the sub-objective ‘new immigrants and poorly integrated permanent residents are employed 

and play an active part in society’. The activities of the Ministry of the Interior are intended for new 

immigrants (with the adaptation programme having the largest scope) and will be funded through 

investment plans and an open call for proposals. As regards the activities of the Ministry of Culture, 

the support for creation of functioning support networks is intended for poorly integrated permanent 

residents, and the integration programme is targeted at new immigrants. These activities are 

intended to be carried out under programmes. As a rule, the beneficiary is the ministry (in some cases 

the beneficiary has not been specified), but it would be useful to expand the circle of beneficiaries. 

For example, it is worth considering also other organisations with relevant competence as 

beneficiaries of the support for the creation of functioning support networks. 

5.2.8. The implementation modalities of most of the measures under the ‘growth-capable 

entrepreneurship and internationally competitive RD&I’ priority axis are appropriate for achieving the 

objectives of the axis. Other types of measures could be considered in the field of smart specialisation 

– an investment plan would be more suitable (combining it, in part, with other measures, but the 

plan(s) should cover all areas). 

5.2.9. The proposed implementation schemes for the ‘development of small and medium-sized 

enterprises and regional entrepreneurship’ priority axis are reasonable. The problem is that in some 

cases the implementation modality is not specified. The activity ‘promotion of the creation of new 

companies with ambitious business models’ is intended to be implemented primarily through a 

programme, which is justified in the case of training and awareness-raising activities, but questionable 

as regards financing the activities of new ambitious entrepreneurs. In the sphere of creative 

industries, a programme, an open call for proposals and targeted financing will be used. Since the 

description of the activities is still quite brief, it is difficult to evaluate the appropriateness of this 

choice. The programme for improving access to capital and credit insurance will be funded through a 

financial instrument and this is an appropriate choice. The selection of implementation schemes in 

the field of tourism is also practical: awareness-raising, collection of information, monitoring and 

analysis will be funded through programmes, and tourism products will be developed through open 

calls for proposals. The implementation schemes for the development of tourist attractions, 

supporting infrastructure and regional competitiveness have not been specified. 

5.2.10. The implementation schemes to be used under the ‘energy efficiency’ priority axis are suitable 

and will ensure the appropriate use of support. 

5.2.11. The activity proposed under the first sub-objective of the ‘water protection’ priority axis 

(development of water management infrastructure) is intended to be implemented through open 

calls for proposals. We note that open calls for proposals are more suitable for the measures in the 

case of which the activities suitable for achieving the objectives are expected to be proposed by 

applicants who compete with each other (bottom-up ideas). However, the activities to be carried out 

in order to achieve the objectives relating to water management infrastructure are quite clearly 

known in advance. Thus, creating competition between applicants is not justified – it would not be 

reasonable to spend the time and resources of LGs when it is known that many of the applicants will 

not receive funding. While the state will not be the beneficiary, it is still a very important national 

priority (compliance with Directives) and instead of creating competition it would be more useful to 

place investments so that the objective will be achieved in the most effective and efficient way 
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(channelling resources to where the problems are the greatest). Consequently, it would be better to 

use an investment plan as the funding scheme. 

5.2.12. A fairly wide variety of activities is being planned under the second sub-objective 

(rehabilitation of contaminated sites and water bodies), which is why open calls for proposals, a 

programme and an investment plan are intended to be used. As regards the elimination of residual 

pollution sites, open calls for proposals are generally appropriate because the funds are limited and 

there is not enough money for all of the sites; therefore, the projects that will use the support the 

most effectively and thereby contribute to the achievement of the objective should be selected. For 

other activities, only investment plans should be considered, as using three different implementation 

modalities for an activity would not be reasonable and transparent. 

5.2.13. The activities proposed under the sub-objective ‘increased capability to react to emergencies 

caused by climate change and extensive pollution’ of the ‘green infrastructure’ priority axis are 

intended to be implemented through an investment plan and a programme. The former is 

appropriate for the acquisition of vehicles, as it will be a large investment. However, it is not clear why 

the monitoring activities (upgrading monitoring stations; calibration laboratory) are to be funded both 

through an investment plan and a programme. It would be more appropriate to use, e.g. just an 

investment plan (using two different schemes for similar activities is not justified). 

5.2.14. The suitability of the implementation modalities and funding schemes of the ‘sustainable 

urban development’ priority axis cannot be evaluated because the relevant information provided in 

the OP is limited to the fact that both of the proposed activities will be implemented under integrated 

action plans for sustainable development of urban areas. As there will not be many applicants (up to 

five LGs) or objects and the activities will be carried out under the sustainable development strategies 

of the urban areas to be drawn up beforehand, it would be most reasonable to implement the 

activities under programmes. The integrated action plans for sustainable development of urban areas 

are yet to be drawn up – they constitute a prerequisite for receiving support. 

5.2.15. The activities proposed under the transport priority axis will be carried out through an 

investment plan and in some cases through open calls for proposals where the projects to be funded 

will be ranked in accordance with pre-determined evaluation criteria. This approach is entirely 

justified, given that there will not be many applicants and that the state itself, through the Road 

Administration, will often be the applicant. Open calls for proposals are a logical choice also in the 

case of the public transport stops and stations to be developed, as this approach will ensure the 

involvement of the local level and better response to people’s needs. 

5.2.16. The funding schemes to be used under the ICT priority axis are appropriate. Bottom-up 

collection of ideas will be followed by top-down selection of projects. Open calls for proposals will be 

used for broadband development, but clearly restrictive conditions concerning network management 

will be used which have proved their relevance in the current period. 

5.2.17. There are some prerequisites in the field of administrative capacity, the fulfilment of which 

will increase the likelihood of investments being placed as planned and the right things being done in 

the right way. These prerequisites are: (a) formulation, in the policy of public governance, of the 

strategic objectives and priorities applicable to the entire civil service/across authorities, as 

repeatedly mentioned in the previous sections of this report; (b) strengthening a centralised approach 

within the civil service training system, incl. centralised procurement of training and development 
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activities65; (c) involvement of NGOs and LGs as (local) public service providers in the development of 

activities aimed at the provision of public services (incl. in the planning of the priorities of the Action 

Plan of the Estonian Information Society Development Plan and the mechanisms for implementation 

of the Development Plan, and in the planning and monitoring of the development of public services). 

The risk that ideas characterised by sufficient additionality will not be found can be mitigated by using 

different implementation mechanisms. For example, combining open calls for proposals, investment 

plans and the programme-based approach can be a flexible way to bring together the best ideas of an 

administrative organisation and, where appropriate, channel resources in a centralised manner to 

where self-initiative or motivation for development is lacking or where the issues to be addressed 

concern all authorities. At the stage of planning activities and programmes, however, the 

implementation modalities should be defined more precisely, considering the fact that the budget for 

administrative capacity will grow quite considerably and the top-down and bottom-up choices require 

careful balancing. In short, the implementation modalities (incl. combining different schemes) are 

appropriate, but at some point a clearer choice of what and who will be supported and by which 

mechanism must be made. 

5.3. Feasibility of the schedule for meeting ex-ante conditionalities 

5.3.1. Most of the ex-ante conditionalities have been met or are most likely to be met in time. 

Education is the only area where substantive problems have been observed, and a positive outlook is 

not yet fully secured in the water protection area. There are a number of other areas where the ex-

ante conditionalities have not been met yet, but the relevant strategies are in the phase of 

preparation or renewal (RD&I, green infrastructure, transport, ICT) and reaching the result is most 

probably only a matter of time. Certain risks are also present in the sphere of administrative capacity, 

which lacks a schedule for meeting the ex-ante conditionalities. This risk is relatively small in the case 

of horizontal ex-ante conditionalities. 

5.3.2. The substantive analysis of the ex-ante conditionalities in the area of education is incomplete in 

the documents. The only ex-ante conditionality is the approval of the Lifelong Learning Strategy 2014-

2020 and its implementation plan. Based on the interim report on the strategy, it can be stated that 

priority axes 1 and 2 are strongly related to the main objectives of the strategy which concern 

Estonian education and will contribute to solving the main challenges. Based on the interviews 

conducted during the ex-ante evaluation, it is known that the strategy and the implementation plan 

are expected to be completed in September 2013, but it really is not clear if and when they will be 

adopted. 

5.3.3. The active labour policy, i.e. the supply of labour market services has steadily improved after 

the reform of 2009 as a result of which the provision of these services was delegated from the Labour 

Market Board to the Unemployment Insurance Fund. The range of services offered has become much 

more diverse (almost 30 services in 2013 compared to 14 services in 2009) and the number of 

participants has increased significantly (the monthly average numbers of job-seekers to whom 

services supporting access to employment were provided were as follows: every third job-seeker in 

2012, every fifth job-seeker in 2012 and every tenth job-seeker in 2009). The following positive 

developments of the past two years can be highlighted: the increased share of the state in the funding 

                                                             
65

 For a more detailed discussion of the suggestions, see the ‘Analysis of civil service training system and its 
development needs in Estonia’, which was commissioned by the Ministry of Finance and co-funded by the ESF (Praxis 
and Tallinn University of Technology, 2011). 
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of the active labour policy as a percentage of GDP (0.38% in 2012, compared to 0.28% in 2011) and 

the change in the funding principles (the provision of labour market services is financed mainly from 

unemployment insurance funds; also, the share of external funds has decreased from 70% in 2010 

and 60% in 2011 to 30% in 2012). The funding of labour market services in this extent appears to be 

sustainable. The measures outlined in the OP are primarily intended for supporting the provision of 

new services or integrating new target groups in the labour market, and these measures certainly 

have an added value compared to the current situation. 

5.3.4. The ex-ante conditionalities set for the health sector are legitimate and appropriate, especially 

since the Public Health Development Plan is one of the most important documents in the context of 

reducing mortality and preventing diseases. The Development Plan is being dealt with and the results 

are monitored on an ongoing basis. In the context of setting up health centres and centres of 

excellence, the Primary Health Care Development Plan (which is not even mentioned, although it is 

very important from the point of view of setting up health centres) and the centres of excellence are 

closely associated with the Hospital Network Development Plan, which will end in 2015. The Ministry 

of Social Affairs intends to draw up a new Hospital Network Development Plan, but no real steps have 

been taken in this regard; moreover, this should go hand in hand with the creation of health centres 

and centres of excellence. 

5.3.5. The ex-ante conditionalities set for the field of RD&I have not been met yet, as the 

entrepreneurship and RD&I strategies are being drawn up in parallel with the Partnership Agreement 

and the Operational Programme. There is a risk that the adoption of the strategies will not progress at 

a satisfactory pace. 

5.3.6. In the PA, the ex-ante conditionality relating to the support for small enterprises is the 

implementation of measures that underpin the promotion of entrepreneurship, taking into account 

the Small Business Act (SBA). Additional ex-ante conditionalities include the possibility to establish 

companies electronically in the Company Registration Portal and to set up private limited companies 

(OÜ) without a financial contribution. This does not involve the implementation of SF. The idea of the 

ex-ante conditionality is probably that SF will be implemented in accordance with the priorities of the 

SBA. The SBA emphasises focusing on the needs of small enterprises. As the sub-objective ‘SMEs are 

ambitious, and their exports have increased’ is targeted at SMEs, the ex-ante conditionality can 

generally be regarded as met. 

5.3.7. The ex-ante conditionalities 4.1 (‘actions have been carried out to promote cost-effective 

improvements of energy end-use efficiency and cost-effective investment in energy efficiency when 

constructing or renovating buildings’) and 4.3 (‘actions have been carried out to promote the 

production and distribution of renewable energy sources’) specified for the area of energy efficiency 

have been met. The criteria of the ex-ante conditionalities conform to requirements. The Renewable 

Energy Action Plan 2020 has been adopted by the Ministry of Economic Affairs and Communications 

and is fully accessible on the website at http://www.mkm.ee/public/nreap_EE_final_101126.pdf. The 

National Development Plan of the Energy Sector 2030 with a vision until 2050 is being prepared. It 

complements and specifies the ex-ante conditionalities, and thus the implementation of the measures 

will support the promotion of an energy- and resource-efficient economy, as well as the promotion of 

renewable energy. 

5.3.8. According to the analysis, the water-related ex-ante conditionalities set out in the PA, namely 

(a) ‘the existence of a water pricing policy which provides adequate incentives for users to use water 

resources efficiently’ and (b) ‘an adequate contribution of different water uses to the recovery of the 

costs of water services at a rate determined in the approved river basin management plan for 

http://www.mkm.ee/public/nreap_EE_final_101126.pdf
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investment supported by the programmes’, have been met. However, the economic analysis of water 

use in Estonian river basins (2005) states that there is no reason to assume that the state will be able 

to achieve a situation in the near future where water service costs can be covered from the proceeds 

of service provision or with the help of public subsidies. Therefore, there remains a risk that the water 

management sector will not be able to function independently after the investments are made. 

5.3.9. The ex-ante conditionality concerning emergency response set out in the PA (section 5.1 of 

table 2.3) is relevant and, according to the analysis, it has been partially met. Meeting the ex-ante 

conditionality in full depends on the completion of the climate change adaptation strategy (scheduled 

for 2016), as the existing national risk assessments must take this strategy into account. The PA does 

not specify any ex-ante conditionalities concerning the protected habitats and species. 

5.3.10. The ex-ante conditionality set for the transport sector in the PA is the existence of a 

comprehensive plan(s) or framework(s) for transport investment in accordance with Member States’ 

institutional set-up (road and rail transport, incl. public transport at the regional and local levels). The 

investments must support infrastructure development and improve connectivity to the TEN-T 

network. The ex-ante conditionality will be met by the preparation and adoption of the Transport 

Development Plan 2014-2020 and the National Road Management Plan 2014–2020 (scheduled for the 

fourth quarter of 2013). Thus, in all likelihood the ex-ante conditionality will be met in the near future. 

5.3.11. In the field of ICT, strategic plans must be in place which provide for the framework for using 

SF and relate the SF with national funds and investment plans. The relevant strategic document 

(Information Society Development Plan 2020), incl. the implementation plan, is currently behind 

schedule, but in the final stage of preparation. The risk of the ex-ante conditionalities not being met is 

therefore relatively small. As the measures are primarily intended for sparsely populated areas of 

market failure, it is advisable to make sure that local governments also support the creation of 

broadband connection points and that this is reflected in the development plans of LGs. 

5.3.12. As regards the EU’s ex-ante conditionalities in the field of administrative capacity, a risk arises 

from the circumstance that the Government has not set a deadline for the renewal of the OECD Public 

Governance Review Implementation Plan. Namely, if the Government fails to agree on the reform 

plans, the goals of the sphere of public governance will not be set soon. In this case, however, the 

opening of the administrative capacity measures may be postponed (but not necessarily). In other 

words, it is not possible to evaluate the feasibility of the schedule for meeting an important ex-ante 

conditionality. 

5.3.13. Risks relating to the compliance with horizontal ex-ante conditionalities are small. All the 

necessary rules on public procurement are in place and covered by the Public Procurement Act, the 

Administrative Procedure Act and, as regards the Cohesion Policy Funds, the separate regulation 

‘Conditions and procedures for reclaiming and repaying aid and for provision of information related to 

violations in the granting and use of aid’. The Public Procurement Register ensures the required 

transparency both in the organisation of procurements and the award of contracts. In addition, 

procurement-related training is available to officials involved in the distribution of SF. 

5.3.14. In the field of state aid, the required procedure is also in place (the Competition Act and the 

Statutes of the State Aid and De Minimis Aid Register) and the necessary information is available. The 

SF-related training plan for the first half of 2013 covered, among other things, the subject of state aid. 

5.3.15. The ex-ante conditionality set in the field of environmental impact assessment is met by the 

Environmental Impact Assessment and Environmental Management System Act and the instruction 
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materials on environmental impact assessment, but it is advisable to consider including training in the 

administrative capacity and SF management in the training plan of the MA. 

5.3.16. The biggest risks relate to the ex-ante conditionality ‘statistical systems and result indicators’. 

The existence of a statistical basis necessary to undertake evaluations to assess the effectiveness and 

impact of programmes largely depends on the implementation of the recommendations given in 

chapter 2 of this evaluation report. 
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6. Contribution to the ‘Europe 2020’ strategy 
 

6.1. Evaluation questions answered in this chapter: 

 Do the priorities of the strategy documents (the general objectives of the Operational 

Programme) contribute to the EU strategy for smart, sustainable and inclusive growth 

(‘Europe 2020’ strategy), and if so, to what extent? 

 What is the added value of implementation of the Partnership Agreement and operational 

programmes at the European level, incl. the value added to the EU strategy for smart, 

sustainable and inclusive growth (‘Europe 2020’ strategy)? 

 

6.2. The general objectives of the PA and the sub-objectives of priority axes generally contribute to 

the achievement of the objectives of the ‘Europe 2020’ strategy. The priority axes cover the thematic 

objectives. While this could be considered their strength, it also holds a weakness. Namely, as funds 

are distributed between objectives the impact to be achieved will be lower for all of the thematic 

objectives than the potential impact of a more specific focus of activities. The best prospects for 

achieving a combined effect of priority axes were observed in the case of thematic objectives 5 and 6 

(‘promoting climate change adaptation, risk prevention and management’ and ‘protecting the 

environment and promoting resource efficiency’), to which the environment-related priority axes 

‘sustainable urban development’ and ‘sustainable transport’ will also contribute. On the other hand, 

there are thematic objectives that are linked to just one priority axis. Achieving the thematic objective 

‘promoting social inclusion and combating poverty’ is probably the most doubtful: although the 

employment-related priority axes are directly conducive to it, a number of other axes may have the 

opposite effect (e.g. ‘growth-capable entrepreneurship and RD&I’ and ‘SME and regional 

entrepreneurship’). 

6.3. The potential contribution of priority axes to the achievement of the different thematic objectives 

is summarised in the table below. Dark green signifies a direct positive contribution; light green 

means a more indirect contribution; and orange means that a negative contribution is also possible. 

6.4. According to the PA, the ‘qualifications and skills meeting the needs of society and the labour 

market’ priority axis is related to thematic objectives 10 (investing in education, skills and lifelong 

learning) and 8 (promoting employment and supporting labour mobility), and the ‘infrastructure 

supporting lifelong learning and obtaining skills required for employment’ priority axis is also related 

to thematic objective 10. The selection of the thematic objectives is generally appropriate. However, 

the relation between sub-objectives and investment priorities raises questions. Namely, the sub-

objective ‘reduction of early school-leaving rate at all education levels and increase of youth 

participation in employment’ is related to the investment priority ‘sustainable integration of young 

people, in particular those not in employment, education or training into the labour market’ of 

thematic objective 8. Although the sub-objective will certainly contribute to the objective of the 

investment priority, it is much broader than youth employment, covering also the reduction of drop-

out rates. Drop-out prevention and reduction, however, constitute an investment priority of thematic 

objective 10. If it is to be ensured that all the activities to be funded under the investment priority are 

targeted at the achievement of the objective, the activities that aim to reduce drop-out rates should 

not be addressed under this particular investment priority. 
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6.5. The ‘services ensuring equal opportunities for employment’ and ‘infrastructure supporting equal 

opportunities for employment’ priority axes are generally consistent with the ‘Europe 2020’ strategy. 

Some of the sub-objectives of the priority axes support the employment goal of the strategy (75% of 

the 20-64 year-olds in employment) and some support the tackling of poverty and social exclusion 

(lifting at least 20 million people out of the risk of poverty and social exclusion). 
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TABLE 2. CONTRIBUTION OF PRIORITY AXES TO THE THEMATIC OBJECTIVES OF THE ‘EUROPE 2020’ STRATEGY 

 1 and 2: 

Education 

(incl. 

infrastructure) 

3 and 4: 

Employment 

(incl. 

infrastructure) 

5: Growth-

capable 

entrepreneurs

hip and R&D 

6: SME and 

regional 

entrepreneurs

hip 

7: Energy 

efficiency 

8: Water 

protection 

9: Green 

infrastructure 

and 

preparedness 

for 

emergencies 

10: Urban 

development 

11: 

Sustainable 

transport 

12: 

Infrastructure 

for ICT 

services 

13: 

Administrativ

e capacity 

1. Strengthening research, technological 

development and innovation 

           

2. Enhancing access to, and use and quality 

of, information and communication 

technology (ICT products, services and 

applications) 

           

3. Enhancing the competitiveness of small 

and medium-sized enterprises 

           

4. Supporting the shift towards a low-

carbon economy in all sectors 

           

5. Promoting climate change adaptation, 

risk prevention and management 

           

6. Protecting the environment and 

promoting resource efficiency 

           

7. Promoting sustainable transport and 

removing bottlenecks in key network 

infrastructures 

           

8. Promoting employment and supporting 

labour mobility 

           

9. Promoting social inclusion and 

combating poverty 

           

10. Investing in education, skills and life-long 

learning 

           

11. Enhancing institutional capacity and 

ensuring efficient public administration 
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6.5. The ‘services ensuring equal opportunities for employment’ and ‘infrastructure supporting equal 

opportunities for employment’ priority axes are generally consistent with the ‘Europe 2020’ strategy. 

Some of the sub-objectives of the priority axes support the employment goal of the strategy (75% of 

the 20-64 year-olds in employment) and some support the tackling of poverty and social exclusion 

(lifting at least 20 million people out of the risk of poverty and social exclusion). 

6.6. ‘Growth-capable entrepreneurship and internationally competitive RD&I’ as priorities of the 

strategy documents will contribute to the achievement of a smart, sustainable and inclusive growth 

under the ‘Europe 2020’ strategy significantly better than in the previous period. While the period 

2007-2013 can be considered relatively excellence-centred, the new strategy attaches more 

importance to the local impact of research. This can be regarded as an important step, given the 

limited resources of a small country. Europe’s new growth must come from the bottom up, through 

smart specialisation, so that a large part of innovation revenue will remain in the region (which would 

imply a change in the current situation described as “innovate here, benefit elsewhere” for Europe 

and, in some areas, also for Estonia (see Foray 2009, page 25). According to the strategy documents, 

the role of the state as a contracting authority commissioning research will grow, which can also be 

regarded as an aspect of enhancing involvement. Estonia’s economic and research potential could be 

better linked to the value chains of the neighbouring regions and of the EU as a whole (considering 

the priority areas of both the Baltic Sea Strategy and the European Institute of Innovation and 

Technology). The creation and management of such cooperation networks would contribute to an 

increase in the value added to the objectives of the ‘Europe 2020’ strategy, as well. 

6.7. The activities proposed under the ‘development of small and medium-sized enterprises and 

regional entrepreneurship’ priority axis are generally consistent with and support the priorities of the 

‘Europe 2020’ strategy. The other priority axis falling under the same general objective will support 

smart growth even more, but these two axes are closely interrelated and will therefore, in 

conjunction with each other, directly foster smart, knowledge-based growth and innovation. For 

example, exports – the objective of this priority axis – often increase largely as a result of previous 

product development and innovation, which provide a competitive product that can be sold in foreign 

markets (especially in the situation of declining cost advantages). 

6.8. The contribution to sustainable development is perhaps modest, being limited to tourism-related 

activities, which specifically address this issue. Overall, the contribution is small. 

6.9. Impact on the achievement of inclusive growth is dual in nature. On the one hand, support for 

entrepreneurship is intended for stronger companies and even more so than in the previous period. 

This means a disproportionately large amount of support being granted in the Tartu and Tallinn 

regions, which will have a negative effect in terms of regional (and thereby also social) balance 

(tourism-related activities are an exception). On the other hand, specific activities have been designed 

for strengthening the competitiveness of regions and for increasing job growth outside of the Tallinn 

and Tartu regions. 

6.10. Nevertheless, it is clear that the current plans will lead to a situation where the success and 

effectiveness of one area (growing and exporting companies will grow and export even more) 

inevitably affects the achievement of the objectives of the other area. Activities aimed at increasing 

the competitiveness of regions should have an effect of a mechanism that reduces and compensates 

for existing and worsening imbalances, but this perspective does not seem to be realistic. Although 

cooperation is occasionally mentioned, the ways of achieving common objectives have not been 

jointly worked out (at the moment each institution is trying to meet its own objectives). More efforts 
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should be put into achieving a combined effect. Otherwise, this priority axis might contribute to a 

smart, yet non-inclusive growth. 

6.11. The ‘water protection’ priority axis focuses on the conservation of water as an important natural 

resource, addressing both its use and the need to ensure its good status. The priority axis is also 

intended to contribute to the restoration of the viability of ecosystems. These issues are also 

important for sustainable development, which is a priority area of the ‘Europe 2020’ strategy and the 

'Estonia 2020' National Reform Programme. The ‘water protection’ priority axis contributes most 

directly to the issues that relate to environmental protection and resource efficiency (thematic 

objective 6 has been specified in the OP). As the reconstruction of water infrastructure aims at more 

efficient use of water resources (besides saving energy) and their compliance with quality 

requirements (as regards both drinking water and wastewater), it is also compatible with the selected 

investment priority (addressing the significant needs for investment in the water sector to meet the 

requirements of the Union’s environmental acquis). Rehabilitation of contaminated sites, in turn, will 

help improve the status of the water environment. 

6.12. The ‘green infrastructure and improved preparedness for emergencies’ priority axis focuses on 

stopping the decline of biodiversity and ecosystem services, as well as on reducing the damage to the 

environment caused by climate change and pollution. A diverse natural environment rich in species 

and habitats is conducive to regulative ecosystem services, which bind greenhouse gases that cause 

climate changes. A rise in the level of ecosystem services will reduce the need to invest in treatment 

facilities. The prevention of climate change-induced emergencies and the capacity to quickly respond 

to and eliminate their consequences will also help mitigate and adapt to the effects of climate change. 

These issues are essential for sustainable development, which is a priority area of the ‘Europe 2020’ 

strategy and the 'Estonia 2020' National Reform Programme. The ‘green infrastructure’ priority axis 

contributes most directly to the issues that relate to climate change and environmental protection 

(thematic objectives 5 and 6 have been specified in the OP). The priority axis is also compatible with 

the selected investment priorities (protecting and restoring biodiversity, incl. through green 

infrastructures; promoting investment to address specific risks, ensuring disaster resilience and 

developing disaster management systems). 

6.13. The activities proposed under the ‘energy efficiency’ priority axis focus on appropriate objectives 

and the expected contribution of the results to the objectives set in the ‘Europe 2020’ strategy and 

the 'Estonia 2020' National Reform Programme is significant. The general objectives of the OP 

contribute to the achievement of the EU’s goals of a sustainable, inclusive and balanced economic 

growth. The implementation of the Partnership Agreement and operational programmes will provide 

significant added value at the European level, ensuring the implementation of the ‘Europe 2020’ 

strategy for sustainable and smart growth. 

6.14. The ‘sustainable urban development’ priority axis is directly related to the climate change 

adaptation objective and indirectly to the employment objective. The former is linked to the priority 

axis’ sub-objectives ‘environmentally friendly urban mobility environment integrating different 

mobility options and meeting residents’ needs’ and ‘improved attractiveness of Ida-Viru urban areas 

as a living environment’. The third sub-objective of the priority axis, ‘increased participation of 

parents with small children in the labour market’, will indirectly contribute to the ‘Europe 2020’ 

strategy’s objectives of increasing employment and social inclusion and combating poverty. The 

expected result of the priority axis consists of the sustainability of larger urban areas which should 

ultimately boost smart, sustainable and inclusive growth in urban areas and the country as a whole. 

Since the priority axis concerns urban areas, which are large in the context of Estonia, being home to 
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more than 50,000 people and concentrating the lion’s share of Estonia's industry, R&D and transport 

connections, investments in urban infrastructure are essential to promote the economy. The activities 

proposed under the priority axis are expected to result in stronger and more viable the urban areas, 

which attract residents, foreign labour and capital, as well as tourists, creating jobs and reducing the 

negative environmental impact. However, since the activities will only create the preconditions for 

the sustainable development of urban areas, the added value at the European level can be considered 

rather indirect. On the other hand, the competitiveness of Estonia as a whole will increase in the 

Baltic Sea region. 

6.15. The development of public transport under the transport priority axis will result in better 

connections and reduce the transport sector's environmental burden. In addition, the activities to be 

carried out under the priority axis will create preconditions for and support the achievement of other 

thematic objectives, such as the increased competitiveness of companies and the shift to a low-

carbon economy. The development of international transport links focuses on addressing the 

deficiencies of both East-West and North-South connections. 

6.16. The ICT priority axis will help achieve the thematic objective ‘enhancing access to and use and 

quality of information and communication technologies’, which derives directly from the objectives of 

the ‘Europe 2020’ strategy. Achieving this objective will benefit from broadband deployment and the 

extension of the roll-out of high-speed networks, as well as from the strengthening of ICT applications 

for e-government, e-learning, e-inclusion, e-culture and e-health.  

6.17. The ‘administrative capacity’ priority axis supports the achievement of the objectives of the 

‘Europe 2020’ strategy – but primarily in the context of increased economic competitiveness, 

development of budgeting and planning skills, and increased sustainability of public social spending. 

The link exists, but it is largely indirect: the development of analytical capabilities and the introduction 

of comprehensive governance will ensure better operating performance and competitiveness in all 

sectors. 
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ANNEX 1. Conclusions and recommendations 
No Priority 

axis 

Topic Finding Recommendation Reference to 

the report  

Opinion of the MoF, decision on follow-up, comments 

of the responsible ministry 

1 1 Intervention 

logic, internal 

and external 

coherence 

The reasoning of the development need (PA 

section 1.1.2.5) lists the problems of the 

sector, but does not specify the causes of 

the problems or explain which causes will be 

the focus of activities and why (OP sections 

2.1.2.1, 2.1.4.1). 

The description of the factors that need 

intervention should specify the causes of 

problems, and the OP sections should explain 

which causes the activities are supposed to 

eliminate. 

2.1.1.1., 

2.1.1.2. 

2.1.1.3. 

We will complement the chapter discussing the 

development needs in the PA (section 1.1) in order to 

improve the quality of the analysis (incl. to address the 

causes of problems). We will also complement section 

1.3 of the PA, i.e. the strategy of using EU funds, or the 

description of the priorities and the problems that will 

be the focus of using EU funds. 

2 1 Intervention 

logic, internal 

and external 

coherence 

The internal coherence of the ‘education’ 

priority axes is not strong enough. 

We recommend better describing the direct 

links between activities and sub-objectives, and 

making sure that all the results formulated 

under the sub-objectives are actually covered by 

activities and achievable. 

2.1.4. We will improve the internal coherence of the 

‘education’ priority axes. The improvements will be 

included in the descriptions of priority axes 1-3 in the 

OP. 

3 3 Intervention 

logic, internal 

and external 

coherence 

It is not clear whether the activities related 

to the prevention and early detection of 

alcohol abuse and the creation and 

implementation of a counselling, treatment 

and rehabilitation system also include 

activities related to drug addiction. 

We recommend setting out clearly in the PA and 

the OP whether drug addiction prevention 

activities will fall under the aforementioned 

intervention. 

2.2.1.7. The initial plan was to implement the measure 

‘Reduction of risk behaviour among the population’. 

Following the financing decision of the Government, it 

was decided to continue planning alcohol and drug 

addiction-related activities. The activities of the MoSA 

will focus on the prevention, early detection and 

treatment of alcohol addiction under the EU 2014+ 

measure. The other party to the risk behaviour 

reduction measure is the MoI, which has given high 

priority to solving the drug problem within the field of 

activity of the ministry. Current discussions concern the 

eligibility of the MoI’s activities in the context of EU 

funds, the possible integration of youth-oriented 

activities with the youth employability measure of the 

MoER and the MoSA, and the planning of potential new 

activities of the MoI which are better targeted at 

problems. 
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No Priority 

axis 

Topic Finding Recommendation Reference to 

the report  

Opinion of the MoF, decision on follow-up, comments 

of the responsible ministry 

4 3 Intervention 

logic, internal 

and external 

coherence 

Non-integrated permanent residents and 

new immigrants should be treated as 

different target groups, as their needs for 

support are dissimilar. 

 

The need for secure mobility, which is 

stressed in the analysis of the development 

need and potential, is not addressed by a 

specific objective or relevant activities. The 

development needs cannot be met through 

the objectives and activities. 

The activities that aim to increase the 

competitiveness of non-integrated permanent 

residents primarily relate to education and the 

labour market, and should also include in-depth 

training in the Estonian language. 

 

To meet the need for secure mobility, solutions 

should be found to encourage people’s return to 

Estonia, providing opportunities for smooth 

continuation of education (expanding 

international and IB study opportunities and 

providing additional resources to schools that 

teach immigrants) and recognising and valuing 

results achieved abroad (e.g. certificates of 

graduation from a foreign general education 

school for the purposes of admission to an 

Estonian university). 

2.2.1.12, 

2.2.3.8. 

The safe mobility of labour in the EU countries is the 

focus of the EURES measure and its activities. 

The adaptation measure will be implemented through 

the activities of the MoC and the MoI, with new 

immigrants and non-integrated permanent residents 

being clearly differentiated, activities being aimed at 

specific target groups, and cooperation being planned 

for overlapping activities. 

 

We are aware that the problems of new immigrants and 

non-integrated permanent residents are largely 

different, but these groups also share some common 

problems, such as access to information, participation in 

society and the attitudes of local people. This 

intervention primarily deals with target groups’ access 

to information, language learning, cultural immersion 

and empowering support structures. The intervention 

aims at wider integration of the target group into 

society. Labour market-related and educational issues 

will be addressed with the help of national funds, 

bearing in mind the specific nature of the target group. 

We will complement the description of priority axis 3 of 

the OP correspondingly. 

5 3 Intervention 

logic, internal 

and external 

coherence 

Health centres and centres of excellence will 

be set up, but ways of ensuring the staffing 

of the centres have not been specified. 

We recommend specifying how the availability 

of the centres’ staff will be ensured. 

2.2.1.18., 

2.2.3.6. 

 

 

MA: The investment is subject to the beneficiaries’ real 

interest and readiness to provide services in the centres 

to be set up. The relevant obligations will be specified in 

the OP and the terms and conditions of granting support 

under the measure. The explanation is given in the 

description of priority axis 4 under ‘Guiding principles 
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No Priority 

axis 

Topic Finding Recommendation Reference to 

the report  

Opinion of the MoF, decision on follow-up, comments 

of the responsible ministry 

for the selection of operations’ (OP). 

 

MoSA: The state pursues the following policies and 

activities to ensure the availability of staff: 

1) ensuring adequate volumes of basic training (doctors, 

nurses and other staff); 

2) supportive measure ‘Back to healthcare’ to encourage 

persons who have learned to work as doctors or nurses 

to return to the healthcare sector; 

3) start-up allowance for young doctors who are 

employed outside major centres; 

4) financial and organisational support for temporary 

replacement of family physicians and nurses (e.g. for 

periods of vacations, training and illnesses);  

5) salary policy – increasing the healthcare workers’ 

wage component in the price of healthcare services 

funded by the Health Insurance Fund to the extent 

allowed by budgetary constraints. 

The activities of healthcare providers in ensuring the 

availability of staff are as follows:  

1) active personnel policies (incl. offering internship 

opportunities for students and collaboration with 

residents); 

2) modern working environment; 

3) rational internal division of labour (use of technical 

staff, subject to availability); 

4) motivating internal remuneration policy. 
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No Priority 

axis 

Topic Finding Recommendation Reference to 

the report  

Opinion of the MoF, decision on follow-up, comments 

of the responsible ministry 

6 5 Intervention 

logic, internal 

and external 

coherence 

The approach to smart specialisation is not 

clear. 

We recommend specifying the regional aspects 

and opportunities for international cooperation, 

and clarifying ways of more efficient use of 

resources. 

2.3.2.3., 

2.3.2.5. 

MA: Smart specialisation is a country-wide process, so 

introducing the regional dimension would not go with 

this approach. We will specify the approach to smart 

specialisation, incl. the aspects of international 

cooperation and regional opportunities, in the 

description of priority axis 5 in the OP. 

 

MoEAC: Analysing opportunities for international 

cooperation is one of the tasks in the second phase of 

the analysis of growth areas conducted by the 

Development Foundation. The second stage of the 

analysis has just begun, and the results will be 

announced in early 2014. The analysis will also clarify 

the efficient use of resources. As smart specialisation is 

a country-wide process, introducing the regional 

dimension would go beyond the current conceptual 

framework. 

7 5 Intervention 

logic, internal 

and external 

coherence 

The intervention logic of smart specialisation 

needs to be arranged. All the planned 

activities cannot be carried out through 

open calls for proposals, as these require the 

existence of a certain critical mass of 

potential applicants (which is doubtful in a 

number of smart specialisation areas) and 

support competition between research 

institutions, as well as strategic behaviour 

(incl. behaviour that contributes to the 

duplication of activities). This will not 

necessarily lead to such a concentration of 

institutional (and regional) R&D supply 

which is useful for the country as a whole. 

Intervention logic based on programmes and 

open calls for proposals should be replaced by 

an investment plan. The plan would make it 

possible to specify the particular research 

institutions and centres of excellence that will 

respond to the bottom-up initiative of 

companies and be responsible for broader 

research themes as well (contrary to the current 

narrow project-based approach). This, in turn, 

would allow activities to be more closely linked 

to local development. 

2.3.2.6., 

2.3.4. 

MA: The recommendation of ex-ante evaluators is not 

clear – why should an investment plan be preferred? We 

believe that intervention logic should be as flexible as 

possible, and thus an open call for proposals or a 

programme would be entirely justified. The approach to 

smart specialisation requires that the activities to be 

supported be designed and planned flexibly to ensure 

that the focus can be changed or specified when new 

challenges, needs or opportunities arise. 

 

MoEAC: Smart specialisation is essentially a bottom-up 

process, in which ‘entrepreneurial discovery’ plays an 

important role. The precise contents of the 

specialisation areas will stem from the initiative and 
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No Priority 

axis 

Topic Finding Recommendation Reference to 

the report  

Opinion of the MoF, decision on follow-up, comments 

of the responsible ministry 

readiness of entrepreneurs to pursue business in the 

potential areas of growth. Therefore, it would not be 

reasonable for the state to prefer rigid implementation 

mechanisms (such as investment plans) over flexible 

instruments that are able to promptly respond to 

market signals. 

8 6 Intervention 

logic, internal 

and external 

coherence 

The sub-objective ‘employment and the 

value-added of jobs have grown outside the 

urban regions of Tallinn and Tartu’ is not 

fully related to the achievement of the 

general objective of ‘a knowledge-intensive 

and internationally competitive economy’. 

We recommend focusing more on the 

development of the business environment and 

less on the development of the living 

environment under this sub-objective. 

2.4.1.3. MA: We are considering transferring activities which aim 

at better provision of the public services currently 

proposed under this sub-objective to the ‘administrative 

capacity’ priority axis to achieve better interaction 

through the planning and implementation of the 

activities jointly with other activities related to public 

services and ensure that the activities maintained in the 

entrepreneurship priority axis are more directly 

targeted at the promotion of entrepreneurship. 

However, it must be recognised that activities related to 

the development of the living environment also have an 

impact on the economic recovery of the region. It is very 

important to plan and implement these activities 

together to ensure synergy. Amendments will be 

introduced to the descriptions of priority axes 5 and 13 

in the OP. 

 

MoI: The measure proposed under the sub-objective is 

intended to enliven the business environment; activities 

related to the development of the living environment 

must be targeted directly at the economic recovery of 

the region. It is very important to plan and implement 

these activities together to ensure synergy. 
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No Priority 

axis 

Topic Finding Recommendation Reference to 

the report  

Opinion of the MoF, decision on follow-up, comments 

of the responsible ministry 

9 6 Intervention 

logic, internal 

and external 

coherence 

The expected results of the sub-objective 

‘SMEs are ambitious, and their exports have 

increased’ do not include an increase in 

exports. 

The export-related result should be added. 2.4.1.3., 

2.4.4.1. 

We will amend the description of priority axis 6 in the 

OP (focusing on internationalisation and 

competitiveness instead of exports). 

10 6 Intervention 

logic, internal 

and external 

coherence 

The shortage of skilled labour may hinder 

the achievement of the desired results. 

These issues should be given adequate attention 

during SF planning, and the views of 

entrepreneurs should be taken into account. 

2.4.1.2. a), 

2.4.4.4. 

Intervention to improve the qualifications of the 

workforce and support the development of 

entrepreneurship are planned together. We will include 

the relevant indications and explanations in the OP. 

Amendments will be introduced to the descriptions of 

priority axes 1, 5 and 6 in the OP. 

 

MoEAC: In 2013, Estonia simplified the regulatory 

framework applicable to senior specialists arriving from 

third countries, and work in this direction will continue. 

In addition, we are developing a support system for 

foreign workers to promote their integration. The 

provision of state-commissioned higher education is 

based on forecasts of the need for labour. 

11 8 Intervention 

logic, internal 

and external 

coherence 

An additional objective has been formulated 

in the description of sub-objective 1 (OP 

page 79) which is not appropriate in terms of 

intervention logic. 

We presume that the expected result, rather 

than an objective, was kept in mind, and it 

should be worded accordingly. A general 

recommendation is to formulate/think through 

the expected result(s) and corresponding 

indicators of each sub-objective in the text of 

the OP so as to create a more logical link 

between the measures and sub-objectives. 

2.6.4.6. If possible, please specify the comment. We will 

consider the reformulation of the objective. 

12 9 Intervention 

logic, internal 

and external 

coherence 

The expected results regarding emergencies 

are not worded clearly enough in the OP. No 

expected result has been formulated for 

sub-objective 1 (in the version of the OP 

evaluated by us), although the heading of 

We recommend formulating in the text of the 

OP in a clearer way and/or thinking through the 

expected result(s) and corresponding indicators 

of each sub-objective so as to create a more 

logical link between the measures and sub-

2.7.1.3. Description of priority axis 9 in the OP: we will amend 

the description of sub-objectives and results, 

considering the finding of the ex-ante evaluation. 
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No Priority 

axis 

Topic Finding Recommendation Reference to 

the report  

Opinion of the MoF, decision on follow-up, comments 

of the responsible ministry 

section 2.8.2 of the OP, “Specific objective(s) 

corresponding to the investment priority and 

expected results”, requires one. 

objectives. 

13 11 Intervention 

logic, internal 

and external 

coherence 

The solutions proposed under the transport 

axis are mainly focused on the development 

of the mobility environment in urban areas 

and the promotion of rail transport. 

More attention should be paid to the need to 

develop public transport connections at the local 

and county levels, which has been outlined as 

one of the issues in need of intervention, e.g. 

under the priority axis addressing the 

development of local public services. 

2.9.1.2.,2.9.1.

4., 2.9.1.5., 

2.9.1.8., 

2.9.1.10 

Owing to the requirements of the Commission and the 

need to ensure a focus, the chosen activities will be 

supported under the transport axis. If the evaluators 

look carefully, they will note that there will be 

considerably less EU funding for the transport axis 

during the 2014+ period than in the years 2007-2013, 

and ERDF funds can be used for mobility only in the 

context of the sustainable development of urban areas. 

CF funds, on the other hand, can be used only for the 

development of the TEN T network. Hence the apparent 

focus on cities and large transport infrastructure. 

Addressing the needs of improving public transport links 

is planned as part of the Transport Development Plan 

2014-2020, and the sources of funds will be indicated in 

the implementation plan of the Development Plan. The 

promotion of rail transport largely concerns the local 

and county levels. Amendments will be introduced to 

the descriptions of priority axes 6 and 10 in the OP. 

 

MoI: The development of the mobility environment in 

urban areas is addressed by the ‘sustainable urban 

development’ priority axis. The development of public 

transport at the local and county levels is addressed by 

the measure ‘Strengthening of the competitiveness of 

regions’ of the ‘development of small and medium-sized 

enterprises and regional entrepreneurship’ priority axis. 
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No Priority 

axis 

Topic Finding Recommendation Reference to 

the report  

Opinion of the MoF, decision on follow-up, comments 

of the responsible ministry 

14 11 Intervention 

logic, internal 

and external 

coherence 

In many cases the expected results are not 

related to just the planned interventions 

but, to a similar extent, to changes in 

external factors. 

The external factors (e.g. traffic behaviour, road 

users’ attitudes and habits, the convenience of 

reaching destinations and the time spent on this, 

and in the case of international travellers the 

overall outlook of the world economy and the 

attractiveness of Estonia as a destination), which 

affect the achievement of results in terms of the 

number of train passengers and international 

travellers, should be set out more clearly. 

Changes in external factors should be taken into 

account when setting indicators and their target 

levels. 

2.9.3.3., 

2.9.4.4. 

MA: We will take the recommendation into account and 

introduce amendments to the description of priority axis 

11 in the OP. As a prerequisite, please refer to the 

particular external factors that were kept in mind in the 

recommendation. 

 

MoEAC: A high-quality public transport service consists 

of different components that must function as a set to 

offer a high-quality and credible alternative to the user 

(instead of a personal car). 

For example, if a train is new, but travelling from point A 

to point B is not competitive in terms of time taken, the 

service as a whole does not offer a real alternative to 

the user. 

15 13 Intervention 

logic, internal 

and external 

coherence 

It is very important to ensure that the 

renewal of the plan for acting on the OECD’s 

recommendations is based on a common 

vision of the goals of governance rather than 

centred on the specific activities. 

The renewed document should provide for the 

strategic goals of governance and serve as an 

underlying document for planning and 

implementation of measures. 

2.11.1.2. , 

2.11.1.3., 

2.11.2.4., 

2.11.2.5., 

2.11.3.1. 

We agree with the recommendation. The MoF 

participates in the renewal of the OECD action plan 

under the leadership of the Public Administration and 

Public Service Department. We will submit our 

proposals and, being the managing authority, observe 

compliance with the ex-ante conditionalities. The 

renewed OECD action plan, which also includes the 

strategic objectives to ensure the effective use of EU 

funds, is planned to be approved by the Government of 

the Republic in December 2013. We will complement 

the chapter on ex-ante conditionalities in the PA. 
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Topic Finding Recommendation Reference to 

the report  

Opinion of the MoF, decision on follow-up, comments 

of the responsible ministry 

16 13 Intervention 

logic, internal 

and external 

coherence 

The development of public services can be 

found under other priority axes as well, 

which raises the question of whether the 

integrated development of services can be 

ensured and how. 

The logic/mechanisms of creating links between 

the interventions proposed under different 

priority axes deserve separate attention and 

need to be described to ensure that the 

promoters of the priority axes know how to 

better plan the content (priorities) of measures. 

2.11.3.3. We are considering transferring activities which aim at 

better provision of the public services currently 

proposed under this sub-objective to the ‘administrative 

capacity’ priority axis to achieve better interaction 

through the planning and implementation of the 

activities jointly with other activities related to public 

services and ensure that the activities maintained in the 

entrepreneurship priority axis are more directly 

targeted at the promotion of entrepreneurship. 

Amendments will be introduced to the descriptions of 

priority axes 5 and 13 in the OP. 

17 1,2 Indicators  The target levels of the result indicators of 

priority axes are modest and do not suggest 

a major developmental leap in the 

socioeconomic situation of Estonia. 

We recommend revising the baseline and target 

levels of result indicators and analysing their 

impact in terms of ensuring Estonia’s 

socioeconomic development in the long and 

medium term. 

4.6.1.4 We will revise the target levels of result indicators and 

adjust them where necessary. Amendments will be 

introduced to the descriptions of priority axes in the OP. 

18 3,4 Indicators  The target group of family physicians 

working in new health centres has been 

formulated vaguely. 

The target group of family physicians should be 

worded so that it is clearly understood that 

family doctors in the same area will be 

employed in the health centres. 

4.6.2.3, 

4.6.2.4 

Updated OP, priority axis 4 

The new wording will be as follows: 

“The goal is to bring individual small family physician 

practices into the health centres set up in the ‘centres of 

gravity’, to allow for better medical care and more 

rational use of resources and to provide a greater 

variety of health services.” 

19 5 Indicators  The innovation cooperation indicator 

depends on the size of the sample (RD&I). 

We recommend using ‘the share of companies 

engaged in innovation cooperation’ (the entire 

volume of the sample can be used, unless 

technologically innovative companies are to be 

used as the basis). 

4.6.3.4 MA: The description of priority axis 5 in the OP has been 

amended. 

MoEAC: We agree with the suggestion and will use a 

share rather than an absolute number. 
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20 8 Indicators  Indicators relating to the development of 

water management infrastructure do not 

directly measure the sustainability of the 

operation of the infrastructure. 

A clearer link between result indicators and the 

sustainability aspect of sub-objective 1 should 

be created. 

4.6.6.1, 

4.6.6.3 

We admit that the indicators do not directly measure 

sustainability. At the same time, the activities to be 

carried out will create the necessary preconditions for 

maintaining/ensuring sustainability. For example, EU-

funded investments will enable the tariffs applied to 

consumers to be kept as low as possible. This in turn 

contributes to people’s willingness to be connected to 

the water supply system. A water supply system with a 

sufficient number of consumers can be operated more 

efficiently. We will analyse the wording of the objective 

and the result indicators and, if necessary, introduce 

amendments to the description of priority axis 8 in the 

OP. 

21 9 Indicators  The wording of the result indicator ‘small 

spill incidents detected’ contradicts the 

target level. The number of the small spill 

incidents detected is expected to decrease, 

but improved monitoring should in fact 

increase this number. 

The result indicator relating to marine pollution 

should be reworded so that the decrease in the 

level of the indicator is consistent with it (e.g. 

‘small spills eliminated’). 

4.6.7.2 We will consider replacing the indicator when drafting 

the final version of the OP (description of priority axis 9). 

22 9 Indicators  The result indicator ‘small spill incidents 

detected’ lacks a baseline level and source of 

data. 

Set the baseline level and the source of data for 

the result indicator concerning marine pollution. 

4.6.7.2 To be taken into account (description of priority axis 9 in 

the OP). 
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23 10 Indicators  The system of output and result indicators 

and the links between indicators are logical 

and relevant – output indicators lead to 

result indicators. Baseline and target levels 

are generally appropriate and clear. 

Although the indicators of the priority axis 

are largely influenced by external factors, 

the targets are likely to be achieved. 

We recommend abandoning or replacing the 

indicator ‘population living in areas with 

sustainable urban development strategies’. 

 

The wording of two result indicators (‘the share 

of people using walking, cycling and public 

transport options among daily commuters in 

major urban areas’ and ‘the share of people who 

consider the urban areas of Ida-Viru County to 

be attractive places to live’) should be clarified. 

 

The target levels of one result indicator (‘the 

share of people using walking, cycling and public 

transport options among daily commuters in 

major urban areas’) and one output indicator 

(‘the number of urban areas where walking, 

cycling and public transport options have been 

developed’) should be specified. 

4.6.8.2, 

4.6.8.3, 

4.6.8.4, 

4.6.8.5 

We will consider this when revising indicators. 
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24 11 Indicators  The number of road accidents with 

casualties is not a measure of traffic 

connections with foreign partners meeting 

the needs of society and it depends, apart 

from the quality of roads, equally on road 

users’ behaviour, weather conditions etc. 

Thus, the condition that an indicator should 

largely depend on the activities carried out is 

not met. 

We recommend using an additional, more 

meaningful indicator besides the number of 

road accidents, such as the capacity of road 

sections or the time needed to pass road 

sections which have received investment during 

peak usage. 

4.6.9.5 MA: The inclusion of an additional indicator can be 

considered, but the indicator of road accidents cannot 

be abandoned, as it also forms part of the indicator set 

out in the GAP and the SBS. We will consider including 

an additional quality indicator. 

 

MoEAC: It is not true that the indicator ‘the number of 

road accidents with casualties’ is not a measure of 

traffic connections with foreign partners meeting the 

needs of society or that it does not directly depend on 

improving the quality of roads. 

For example, the insufficient capacity of a road 

significantly increases the risk of accidents on that road. 

A simple example is a congested 1+1 road, where 

drivers are forced to perform dangerous overtaking 

manoeuvres. If the road is transformed into a 2+1 road, 

safe overtaking opportunities arise. Capacity does not 

actually increase (the road essentially remaining a 1+1 

road), but safety improves. 

If a 1+1 road turns into a 2+2 road, both capacity and 

safety improve. 

25 12 Indicators  In addition to the activities planned under 

the priority axis, an increase in the share of 

permanent Internet connections will also 

depend on changes in people’s online 

behaviour, willingness to pay etc. It is 

therefore advisable to consider adding a 

further dimension to the result indicators. 

We recommend setting ‘access to 30 Mbp/s 

Internet for all residents of Estonia’ as the result 

indicator and revising the wording of the 

indicator. Consider lowering the target level of 

the indicator from 100% to 95%. 

4.6.10.1 MA: We will consider this when revising the indicators in 

the OP. 

 

MoEAC: The exact wording of the indicator is ‘access to 

30 Mbp/s Internet for all residents of Estonia’. The 

definition of the indicator is ‘possibility of connection to 

at least 30 Mb/s fixed broadband Internet’. 

1. The indicator treats access as the possibility of 

connection. The possibility of connection varies 

depending on the operator (communications service 
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provider) and the physical location of the network. For 

example, the broadband backbone network can be 

located next to one’s home or 10 km away. These 

factors also determine the investment need and the 

operator’s payback period. For example, it may prove to 

be inexpedient and/or too expensive to create the 

possibility of connection to the fixed network for 100% 

i.e. all potential customers in rural areas. However, as an 

alternative, modern mobile broadband connections 

(ever-evolving mobile Internet sticks and 4G technology) 

make high Internet speeds possible thanks to 

investments in the backbone network. In summary, 

connection to a fixed network is inevitably more 

expensive in a sparsely populated area. On the other 

hand, the fees for connection to a fixed broadband 

network are relatively comparable to e.g. fees payable 

for connection to an electricity network. 

2. The Digital Agenda and the Information Society 

Development Plan set the same goal. 

We will take the recommendation into account in part. 

The text of the Operational Programme for Cohesion 

Policy Funding will not be changed. We do not consider 

it necessary to change the definition of the indicator, as 

various forms of technology already allow a large part of 

the sparsely populated areas of Estonia to be covered by 

high-speed Internet. In the further planning and funding 

of the network, however, close attention will be paid to 

access to ensure that it actually holds the possibility of 

being connected to both mobile and fixed broadband 

networks. 
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26 12 Indicators  The ways of measuring the performance and 

output of the basic infrastructure for 

services are not clear and unambiguous. 

We recommend adjusting the wording of the 

result and output indicators of the basic 

infrastructure for services so that vague 

concepts such as ‘actually functioning’ or 

‘successful’ obtain content which can be clearly 

evaluated/measured. 

4.6.10.3 MA: We will consider this when revising the indicators in 

the OP. 

 

MoEAC: Neither the ICT indicators nor the textual part 

of the OP contain terms such as ‘actually functioning’ or 

‘successful’. 

We will take the recommendation into account in part. 

The text of the OP will not be changed. In addition to 

the OP, the Information Society Development Plan also 

discusses the basic infrastructure for services in more 

detail. The Development Plan forms input for the OP. 

Thus, the Development Plan addresses the challenges 

and trends relating to the basic infrastructure for 

services much more thoroughly. In addition, the 

indicators which reflect the results, output and impact 

form part of the Development Plan. These indicators 

are: 

1. the share (%) of people who use a secure electronic 

identity (ID card, mobile ID, digital ID etc.) among 

residents who have eID; 

2. the number of valid eIDs issued to non-residents; 

3. the number of new cross-border public services that 

are based on the basic infrastructure for services (e.g. X-

Road or ID card); and 

4. the number of companies connected to X-Road. 
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27 14-15 Indicators  R&D indicators measure only a small part of 

the general objective of the priority axes 

concerned. 

The achievement of the general objective should 

be measured with the help of result indicators 

that cover most of it, such as: 

 

• the rate of using funds (or the absorption rate) 

• the amount of support administrated and the 

amount of payments made per full-time 

employee (to measure efficiency); 

• the share of detected irregularities or 

recoveries in the total amount disbursed; 

• applicants’ and beneficiaries’ satisfaction with 

the services of IBs. 

 

If it is too costly to regularly measure the above 

indicators, using a meta-indicator could be 

considered which consists of the average ratio of 

the performance framework indicators of all 

priority axes to their target levels. 

4.6.12.1 The MA does not deem it reasonable to set the rate of 

using funds as a separate indicator, as the absorption 

rate is a general criterion for the assessment of the 

financial progress of the programming period. The 

absorption rate will be assessed anyway for each 

measure, as well as for the entire OP. The N+ rule 

determines the financial progress. It is neither 

reasonable nor necessary to set additional national 

indicators. 

 

The amount of support administered and the amount of 

payments made per full-time employee can certainly be 

assessed during implementation, but the MA does not 

deem it necessary to specify this as an indicator in the 

OP. 

The share of detected irregularities or recoveries in the 

total amount disbursed might provide a different kind of 

information and it would be difficult to set a target level. 

Allocating more resources to ensure more effective 

controls will enable more irregularities to be detected, 

and this will increase the ratio of irregularities to 

payments. The goal should be to reduce the share of 

irregularities in payments. It would be reasonable to 

assess this separately, when drawing up monitoring 

reports, rather than by setting an indicator with target 

levels. 

We do not support setting an indicator for applicants’ 

and beneficiaries’ satisfaction with the services of IBs, as 

this is not a direct goal. The goal is to achieve results; if 

necessary, satisfaction can be measured in the context 

of evaluations. 
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28 Horizont

al  

Monitoring 

and 

evaluation  

In spite of some improvement, the share of 

substantive analysis of the achievement of 

objectives is still small in the monitoring 

reports. 

The MA should assume full responsibility for the 

preparation of monitoring reports on the 

operational programme and use IAs’ monitoring 

results as input, while maintaining an overview 

of the status of the achievement of the 

operational programme’s objectives and results. 

Subcommittees should discuss the reports (and, 

if necessary, comment on them), incl. linking the 

discussion to the objectives of the given sector 

more generally (and with other strategies and 

development plans). 

4.7.2.4 We agree with the recommendation of the evaluators. 

The SAA also provides that responsibility for drawing up 

monitoring reports on the OP lies with the MA. IAs must 

also be involved in the preparation of the reports, as the 

task of ministries is to develop interventions in their 

respective policy areas and to monitor the 

implementation of interventions. In the process of 

preparing a monitoring report, the MA will draw up the 

first version of the report based on the data available to 

it and ask for additional sectoral input from IAs where 

necessary. We also agree with the suggestion of the 

evaluators regarding the rules of procedure of 

subcommittees. This suggestion was taken into account 

when determining the tasks of subcommittees in the 

draft SAA (section 32 (4)) and will be considered when 

developing the rules of procedure of subcommittees. 

29 Horizont

al  

administrativ

e capacity  

The workload and the related need for 

resources are likely to decrease slightly at 

the IB level (all IBs taken together), decrease 

clearly at the IA level (sectoral ministries) 

and increase slightly at the MA level. 

The planning of resources should be given closer 

attention now, instead of waiting until IAs and 

IBs start preparing their work procedures and 

overviews of their structure. 

4.9.1 - 4.9.9 We believe that the workload of IBs will not decrease 

during the next programming period, as the tasks to be 

delegated by the MA to IBs will remain the same as in 

the current period. The functions and role of the LM will 

be eliminated, and the tasks to draw up monitoring 

reports on the OP and organise the meetings of the OP 

Monitoring Committee will be fulfilled by the MA. The 

monitoring tasks of IAs will be the same as in the current 

period, while their surveillance tasks will decrease – the 

IAs’ task to supervise the management and control 

systems of IBs will transfer to the MA in the new period. 

Also, supervision over the implementation of financial 

instruments (i.e. over promoters) is currently exercised 

by IAs; in the next period this supervision will be 

exercised by IBs. The administrative burden of the MA 
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will increase in particular in monitoring and surveillance 

areas – preparation of OP monitoring reports and PA 

progress reports; directing the OP Monitoring 

Committee and, if necessary, subcommittees; 

performing the duties of the secretariat; and supervision 

of the management and control systems of both IAs and 

IBs. The MA will see the human resources planned by 

IAs and IBs in the conformity assessment process (the 

procedures of IAs and IBs to be approved by the MA 

cover, inter alia, the internal division of tasks and an 

overview of the resources planned for the tasks). The 

first institutions presented their work procedures to the 

MA on 21 August; others on 23 September. Also, the MA 

has arranged meetings with IBs where the human 

resources to be used in the coming years were 

discussed, among other things. Human resources have 

always been an area that has been discussed separately 

by all authorities during the annual assessments of 

administration risks. 

30 6 financing plan In the case of the measure ‘Strengthening of 

the competitiveness of regions’ the 

absorption capacity will depend on the 

ability to quickly draw up the plans and 

strategies that are the prerequisite for the 

use of funds. 

We recommend planning more precisely which 

plans should be completed when. This would 

make it possible to assess whether the plans are 

feasible and whether funds can be efficiently 

used. 

 5.1.13 We will consider taking this recommendation into 

account. 
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31 10 financing plan In general, funding volumes are appropriate 

to achieve the strategic objectives set. 

However, the units of measurement of some 

result indicators are very broad, making it 

impossible to measure the actual impact of 

investment on the accomplishment of the 

objectives. Implementation modalities have 

not been determined. Indicators and units of 

measurement differ from those set for the 

period 2007-2013, and so the ratios are not 

comparable between the two periods. The 

funding volumes of the two activities are 

logical and will most likely support the 

achievement of the objectives. However, the 

measurement units of the axis’ result 

indicators should be made more precise. 

We recommend reformulating the measurement 

units of indicators, using growth in the number 

of public transport users or the number of 

kilometres of cycle and pedestrian tracks, rather 

than the number of urban areas. 

Determine the implementation modalities. 

5.1.23 - 

5.1.26 

To be taken into account. The indicators will be revised. 

32 13 financing plan The success of the implementation of the 

activities may prove to be limited due to the 

small number of strong service providers. 

We recommend deliberately creating 

opportunities for the use of more foreign service 

providers, designing the procurement conditions 

(quality-related evaluation criteria grant 

advantages), and training in the procurement of 

so-called soft services. 

 5.1.37 We agree with the recommendation. It is possible to 

resolve this through procurement conditions. 

 

Public Administration and Public Service Department: 

The recommendation has been taken into account in 

part. Opportunities for participation in procurement 

procedures have been created in the past and will also 

be created in the new period for foreign service 

providers, depending on the nature of the activity to be 

carried out. In order to identify the best service 

provider, attention will continue to be paid to the 

quality of the evaluation criteria applied to each 

procurement procedure. 
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33 6 Indicators  Several indicators are heavily influenced by 

the overall development of the economy; in 

some cases it will be impossible to 

distinguish the impact of the measures (to 

identify cause and effect relationships); the 

target levels do not always reflect a leap in 

development – they may prove to be self-

fulfilling. 

We recommend working on finding good 

indicators and using fewer appropriate ones 

rather than a lot of irrelevant ones. When 

deciding on the indicators, it is recommended to 

think through how it will later be possible to 

identify the cause and effect relationships. 

Add an indicator that specifically reflects the 

availability of capital. 

4.6.4.1 - 

4.6.4.10 

To be taken into account. The indicators will be revised. 

 

MoEAC: Both result and impact indicators are one way 

or another affected by overall economic development, 

and it is difficult to point to direct causal relationships. 

When evaluating economic processes it is inevitable that 

there are many different factors and the extent of the 

impact of a particular factor is somewhat difficult to 

assess. This is why we have chosen indicators whose 

development we deem the most important for the 

Estonian economy and which we can influence with our 

measures the most. In the evaluation of target levels 

one cannot always assume that linear growth will 

continue. Demographic changes alone can cause the 

growth rate to be reduced for some indicators, and 

maintaining the level achieved in 2006 or 2007 can be 

regarded as an accomplishment. 

 

We will consider abandoning or replacing the indicator 

‘The number of enterprises with at least 20 employees’ 

and will add an indicator that measures the availability 

of capital. 
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Added as an Excel file 
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