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Abstract The chapter explains that the single typical user of open government data
does not exist. Therefore, data suppliers should take a five-step approach in the design
of the user oriented policy: (1) define its objective(s) of open data, (2) recognise and
identify the user types needed to arrive at the objectives, (3) assess the appropriateness
of the identified users, (5) satisfy the needs. Although it will always be a challenging
endeavour to satisfy all users to the fullest extent of their needs and/or demands, it is
recommended to involve users in the decision-making processes related to open data:
a shift from supply-to user-driven open data provision is a key step in open data
management.
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3.1 Introduction

Opendata are data that canbe used and reusedwithout any (financial, legal, intellectual
and technical) barriers. It may be framed as data that is free, licence free,
machine-readable and provided in open format. Open data initiatives have resulted in a
greater availability of (public) data that canbe freely reused by anyone for anypurpose.

In a very generic sense one may argue that the key to a successful open data
system is the extent to which the data is being used. Or, as Onsrud and Rushton
already phrased it in 1995: “the value of data comes from its use”.1 Use of open
data and therefore users of open data are at the core of the open data infrastructure.
Without users there is no use, and without use no impact. We may assume that the
more data is been used the higher its (economic or social) value.

Although the roleof users is assumed tobecritical for opendata’s success, opendata
initiatives are more often than not solely supplier driven.2 This means that there is
currently a single direction provisioning data fromgovernments to end users through a
data portal or platform.3Typical opendata strategies seem to focus on the single typical
user and provides any data that can be open in a way that the data supplier perceives as
okay. As a consequence, open data providers are often not aware of the actual use and
the user(s) of their data.4What they do know (at best) is that openingup datamost often
results in increasing usage numbers.5 Usage numbers typically being the number of
views or downloads of a dataset.6 But who exactly uses open data, for which purposes
and with what benefits remains unknown in most instances.7 Government, and gov-
ernment researchers that aim to assess the (potential) impact of open data, lack suffi-
cient information about who the users of their data are, what they are doing with the
opendata, howmuch theybenefit fromopendata and, as a consequence, provide bogus
data on the perceived impact of open data.8 A user driven approach should overcome
these gaps in the data strategy of government. User driven efforts imply a more active,
participatory or responsive level of government involvement with open data users.9

But how to arrive at a user-driven strategy if the users are unknown or highly diverse?

1 Onsrud and Rushton 1995.
2 Sieber and Johnson 2015; Susha 2015; Zuiderwijk-van Eijk 2015; See also McLaughlin and
Nichols 1994, p. 72: “users will probably be the most mentioned group and yet actually the least
considered”.
3 Evans and Campos 2013.
4 Susha 2015; Zuiderwijk-van Eijk 2015; Harrison et al. 2012.
5 Schennach 2008; Pollock 2009; Tam 2009; USGS 2012, 2014, 2018; López Romero 2016;
PDOK 2016; PwC 2017.
6 See for example Deloitte 2014.
7 See Susha et al. 2015, p. 189; Olausson 2016.
8 Janssen et al. 2012; see also Chap. 4 of this book.
9 Sieber and Johnson 2015. Partly due to the unknown use, some even argue that the open data
impact is very limited (see Welle Donker 2010 and 2016; Du Preez 2012; Rothenberg 2012; Bertot
et al. 2012; Open data barometer 2013; Peled 2013; Algemene Rekenkamer 2014).
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In this chapter, we attempt to unravel the user, arguing that a successful open
data strategy starts with identifying the goals of the strategy and answering the
question: which objective needs to be addressed? In Sect. 3.2, we explain the
different roles that a user may have in the open data system and describe the
associated user needs for each role. Section 3.3 addresses user involvement in the
open data system and Sect. 3.4 provides ways to involve the user. The proposed
strategy is discussed in Sect. 3.5. Section 3.6 concludes this chapter.

3.2 The Role of Users in the Open Data System

Parsons et al. regard data as “a key nutrient or the water that needs to flow smoothly
through the ecosystem”.10 Users are important enablers of the data flow. Data flows
if the data satisfies the users’ needs. It will not flow if it cannot be reused. Therefore,
the strengths of the data flow strongly depend on the extent to which user needs are
being satisfied. As such, the user is at the very core of the open data system.11 So the
user is as critical to the performance of the system as the data provided.

Conceptually the open data flow follows five consecutive steps: (1) data creation
or collection, (2) open data publication, (3) open data finding, (4) usage, and
(5) evaluation in which the experiences with the data may be discussed with the
data provider, who may improve the data (provision) accordingly (see Fig. 3.1). In
this respect, users are a central component in an open data system.

The open data process focuses on the open data itself. The user may also have a
role in the open data policy cycle:12 after the recognition of the need for an open data
policy, (1) the open data policy will be created (identifying policy objectives and

Fig. 3.1 The open data process [Source based on Janssen et al. 2012]

10 Parsons et al. 2011.
11 See Chap. 1 of this book.
12 Cf. Jann and Wegrich 2007.
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policy formulation), (2) adopted and implemented, (3) users will experience the
policy, and (4) the experiences with the open data policy may be evaluated with the
data provider, who may use the evaluation to draft and implement policy alternatives
(see Fig. 3.2). The open data strategy may be directed towards satisfying user needs.
Implementing policies that involve users in the open data policy cycle is one way to
accomplish the open data strategy.

The policy cycle performs at different (interacting) levels: varying from global to
regional to national, organisational and dataset levels. At each level users can be
identified and involved. But who is the user that finds, uses, and is willing to discuss
the open data, and evaluates and adapts the open data policies?

3.2.1 Exploring User Needs

Users may decide to use the data if the data:13

1. existence is known to the user (where can it be obtained?),
2. is attainable for the user (can he use the information, and if so under what

conditions, is it easy to access the data,) and
3. is fit for purpose or usable (for example, in the light of the level of aggregation,

used standard, accuracy and completeness of the information, intellectually
accessible).14

Fig. 3.2 The data policy process [Source The author]

13 See also Backx 2003; Jetzek 2017; Zuiderwijk et al. 2014; Janssen et al. 2012 MICUS
Management Consulting GmbH 2008; Groot et al. 2007; National Research Council 2004; Spatial
Technologies Industry Association 2001; KPMG 2001; Ravi bedrijvenplatform 2000; Meixner and
Frank 1997; Onsrud and Rushton 1995; Van Loenen 2006.
14 Frank and Walker 2016, p. 56 noted in their research on use by non-specialist open data users
that the immediate intelligibility was often missing. These users, although very competent in their
field, often found datasets hard to interpret.
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Only if these conditions are met a user will be able to use, for example as part of
a value-added service that he wants to bring to the market.15 Although at first
glance, these user requirements seem simple and straightforward, they appear to be
difficult to implement. Especially since users of data are highly diverse both in their
data needs, (data) skills and available resources.

A dataset may be well known for one user, while another may never have heard
of it. Some expert users may find their way in the 500,000+ open datasets offered by
the European Data Portal,16 other expert users may be lost. Some can afford to pay
the marginal cost of dissemination, while other cannot pay a one-time €168 fee for
a full download of a national building and address dataset. Some users may be
satisfied with old generic static data (e.g., a map of France in 1950) while others
require real-time highly detailed data (e.g., the current flow of traffic in the city
centre). Some can deal with (domain) specific formats (e.g., GML) others have no
knowledge of such specific formats and expect the data to be integrated automat-
ically in the application they are using. Similar discussions are possible for the
metadata, completeness of the data, the coverage of the data, the performance level
of the services, the services provided, among others.

To structure the assessment of user needs, we may group users according to
characteristics that they share. For example, a commercial users group, a public sector
users group, an academic group and a citizens user group. However, evenwithin these
user groups of similar characteristics there may be significant differences. For
example, in a group open data companies theremight be twomedium sized companies
that enrich the data. One requires access to the raw open data. The other prefers to have
access through an API.17 What should the data provider, often government, do?

In the Open Data for Open Cities project, cities are facing the issue of providing
open data through downloads or services.18 It might suffice to initially satisfy the
needs of the users that require raw data (data developers) through downloads, and
later on provide access to the data through data services, which satisfy users that
require 24/7 access to up-to-date data. In the latter instance, commercial users with
products relying on the open datasets are highly likely to also require guarantees on
the 24/7 availability of the open data. Guarantees that governments not always can
or are unwilling to give. Other users may be okay with sometimes failing services
after business hours.

Or take the example of the group ‘citizen’. One citizen is using the open data to
find the nearest restaurant with a clean kitchen, another would like an overview of
all government expenses per neighbourhood in the city. What dataset needs to be
released first?19

15 See further Van Loenen and Grothe 2014.
16 See https://www.europeandataportal.eu/. Accessed June 2018
17 Example extracted from a 2015 Dutch open data user group meeting.
18 See http://opendata4opencities.uji.es/. Accessed June 2018.
19 Cf. “In order to understand the benefits with open data, information about use of data is
required. However, little is known about what data sets are valuable to end-users (Zuiderwijk and
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A relatively new development is the push towards multilingual provision of open
data.20 The European Data Portal is making a first attempt by also translating the
metadata categories in the portal. However, such a step is not adding much compared
to translating the metadata itself. One should take care, however, that in the trans-
lating process information is not lost or changed. In addition, certain concepts may
be purely national and easily be misunderstood if one is unaware of this national
context (see, for example, the concept of ownership of land).21 Satisfying the single
typical user would, therefore, be a very difficult endeavour, at least in the short run.

The enormous variety of (potential) users may explain the difficulty that a gov-
ernment has in satisfying user needs. The user is very heterogeneous with regard to
the purpose of use and its ability to technically, legally, financially, and intellectually
use a dataset.22 Examples of differences in user characteristics that may exist are:

• purpose of use (explorer,23 aggregator, enabler, enricher, developer,24 end user);25

• nature of the user (commercial, government, scientific, citizen);
• user roles (as a tax payer, as a citizen, as a consumer);26

• user capabilities:27 (access to) (technical, creative, domain, business) skills and
know-how/understanding of open data (expert knowledge and skills to laymen
knowledge and skills);

• (access to) resources/funding opportunities;28

• (access to) technical connectivity;29

Janssen 2015, p. 110).” Olausson 2016; cf. ‘high value datasets’ in Cabinet Office 2013; European
Commission 2014.
20 The EU Directive on the re-use of public sector information (consolidated text) addresses the
multilingual issue in Article 9: “Where possible Member States shall facilitate the cross-linguistic
search for documents.”
21 Tiainen 2004.
22 See Bovens 1999.
23 These users explore the opportunities the data may have for them; they may experiment with the
data (Welle Donker and van Loenen 2017) and eventually become one of the other user types.
24 See Deloitte LLP 2012; Welle Donker and Van Loenen 2016 (see also Chap. 4 of this book).
25 An end user is someone who interacts with the data ‘as is’ provided directly (Doll and
Torkzadeh 1988). They are not further processing the data, but rather use the data for inspection
purposes [searching for facts in the data (Hivon and Titah 2017)] supporting “their engagement in
civic or bureaucratic processes” (Davies 2010, p. 3; cf. ‘the comparison model’ in Janssen and
Zuiderwijk 2014), in business planning (Davies 2010), or to address a certain personal need, such
as a nearest route to the supermarket. This group includes also the ‘Data to information’ user type
(Davies 2010), which create “a static representation and interpretation of one or more data sources,
leading to visualizations, blog posts, infographics and written reports” (Davies 2010, p. 3). In
practice, many users will combine the different usages categories and within the categories the
needs may vary significantly.
26 See Codagnone et al. 2006.
27 See Jetzek et al. 2014; OECD 2011; Welle Donker and Van Loenen 2016. See also Janssen et al.
2012; Gurstein 2011; McClean 2011; NY City 2017.
28 Jetzek et al. 2014; OECD 2011.
29 Jetzek et al. 2014; OECD 2011.
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• attitude towards open data;30

• frequency of use (permanent to one-off);
• nationality (native or international user);
• understanding of the (business) opportunities;31

• among other characteristics.32

The differences in user characteristics result in an endless list of possible user
requirements, which are typically subject to change.33 This implies that satisfying
one (group of) user(s) does not necessarily mean that another is satisfied. Question
overall remains: How to harmonise the needs of a diversity of user groups, and
different qualities of individual users within these groups?

3.3 Design Process for a User-Oriented Open Data
Approach

The overall question remains: How to harmonise the highly diverse needs of, for
example, citizens, companies, entrepreneurs, civil society groups, politicians,
journalists and universities? We propose a user-oriented open data strategy that
should support data providers to better achieve their open data objectives. This
approach consists of five main steps:

1. Determine your objectives.
2. Recognise and identify relevant user types.34

3. Assess selected users.
4. Involve the fit-for-purpose users in the policy process.
5. Satisfy user needs.

In the first step the objective of the open data initiative is determined. This is
followed by a selection of the group of users that need to be addressed in order to
achieve the objective: the target user (group) is identified and in Step 3 the user
(group) is assessed on its qualities. In the involvement stage, Step 4, a choice will
be made about how the user will be involved in the open data decision-making
process(es). Finally, measures are introduced that should support the target group in
their open data activities.

30 NY City 2017.
31 Welle Donker and Van Loenen 2016. See also Janssen et al. 2012 Gurstein 2011; McClean 2011.
32 See also Susha et al. 2015.
33 See Ruijer et al. 2017, p. 48
34 See also Open Data Institute 2015.
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3.3.1 Step 1: Determine Your Objectives

A first step in the design of a user oriented approach is to define the goals that the data
supplier aims to achieve with open data. Open data is often promoted for its potential
impact on economic value creation.35 However, businesses using open data to
innovate are only a fraction of the total amount of users.36 To fully grasp the user of
open data, one should assess the use across the entire open data value chain including
not only use by commercial enterprises but also internal use in government, use in
academia and research institutes, use by businesses for their internal processes, use
by businesses for developing new products and services, and also use by citizens for
their individual purposes. Therefore, open (government) data should not only be
associated with realizing ambitions of increasing the economic value by companies
creating innovative products and services using open data as a resource.37,38 In
general, the concept of open data serves four distinguishing higher objectives:

1. increasing transparency, and accountability;39

2. fostering economic and social value creation;40

3. increasing the efficiency and effectiveness of operations of government,41 and
4. stimulating citizen empowerment.42

Typically, open data initiatives either do not acknowledge a clear objective or
implicitly refer to all objectives.43 It will, then, be difficult to identify a clear user
group. The resulting wide variety of (potential) users or user groups make the
design of a user oriented open data strategy complex. It is no surprise to note that
many governments wonder how to satisfy the specific needs of a wide variety of
users, and user groups.44

So, in addressing user needs it is critical to be aware of which user one should
address. The identification of the objective(s) of the open data initiative will be a

35 See, for example, European Commission 2010, 2011.
36 See Bates 2012 on the “the PSI re-use industry”. He argues that the open government data
community is not a homogeneous mass. In addition to multinational corporations and SMEs, also
civic hackers, journalists and independent developers use open data. In addition Van Loenen et al.
(2017) found that citizens take a much bigger share of the total open data use than previously
assumed.
37 E.g. Omidyar Network 2014; Dekkers et al. 2006; Pira et al. 2000; Vickery 2011.
38 Also, criticasters of open data that have expressed their disappointment in the impact of open
data, most often refer to the impact on innovation/economy (see Du Preez 2012; Rothenberg 2012;
Algemene Rekenkamer 2014; see also Hopf et al. 2017), which is only one of the four higher
objectives that open data may contribute to.
39 Davies 2010; Huijboom and Van den Broek 2011; Cabinet Office 2013.
40 World Bank Group 2015; Cabinet Office 2013.
41 Davies 2010; Huijboom and Van den Broek 2011; Susha et al. 2015.
42 Uhlir 2009; Davies 2010; Jetzek 2013; Susha et al. 2015.
43 See, for example, Cabinet Office 2015.
44 See, for example, Dutch government 2015.
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first step in this process. With a clear objective, the appropriate user group can be
identified.45 If the objective is to increase transparency of public processes, then the
target user group may be data journalists and citizens. If the objective aims at
stimulating innovation and economic value creation, then value adding companies
may need to be identified, involved and addressed. So, the objective of open data
determines to some extent the users that need to be satisfied. Therefore, the very
first step would be to clearly identify the objectives of open data. The next step is to
recognize and identify users of open data.

3.3.2 Step 2: Recognise and Identify the User

After defining the goals of an open data initiative and recognising the associated
user groups, the individual users need to be identified. If the data has been provided
with restrictive contracts, then one may build on the input of these (contractual)
clients as a starting point. In other instances, one may rely on one of the following
alternatives for identifying open data users:46

• Mandatory user registration. To bridge the gap between provider and user of
open data, some organisations require users to register for access to the open
data (see for example the Danish Mapping Agency KMS and the UK Consumer
Data Research Centre data portal). It provides them with some information on
the use(r) and potentially enables them to ask for feedback and input.

• Voluntary registration of the user. The second approach is identical to the first
approach, with the difference that the registration is voluntary.

• Social media channels. Approach three uses social media as a way to link data
providers and users. Users and sometimes also data providers, can start social
media groups around a specific dataset. Data providers may also explore social
media channels to identify users of their data, for example through blogs of users.

• Establishing a user group. The fourth approach gains insights from a frequently
meeting user group. Establishing a user group attracts well-informed users but
leaves out on new user groups (e.g. start-ups), since these are unknown, not
visible or not organised in a formal manner, such as through (business)
associations and such like.

• Additional service provision. A data provider may be in contact with data users
through the provision of additional open data services (e.g. a service notifying
users of new dataset updates, a data quality feedback service or a newsfeed
service) or through a contractual relation for additional services.

45 If we want to establish an open data user oriented strategy we need to know more about the user.
However, as a matter of principle, the user of open data is unknown (Stott 2014). So, in order to
arrive at an open data user oriented strategy the user needs to become visible. This implies that the
open data provision may need to become less open: how the development of a user-oriented data
agenda/ strategy is a contradiction in terminus.
46 This section draws on Van Loenen et al. 2017.
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• Organising (ad hoc) events. Data providers may organise hackathons, data
rallies, etcetera, to explore the opportunities of open data and to become
acquainted with the users of the data.

• Log files analytics. Data providers may study the log files of the platform where
the data is provided.47 For example, in China, the Guiyang Government Data
Open Platform automatically traces and visualize the visitors.48

• Purposely having a server down. Regular users will call the data provider and
make themselves known.

Once the user categories whose needs need to be addressed are known, the users
relevant for the objective can be selected and invited for involvement in the open
data system.

3.3.3 Step 3: Assess the Users

Once the users are identified, the data suppliers may want to assess the fitness of the
user. This fitness assessment may involve the level of attainability of the user (are
they available, do they want to contribute (motivation),49 and can they contribute
(are they a legal representative and are they allowed to share opinions)?

Not all users may want to participate. As one user replied to a request to be
interviewed for an open data user needs study: “If you will compensate my hours, I
will be happy to participate. My hourly rate is 95 euro”.

A second criterion is the extent to which the input of the user is assessed to be
usable: are they knowledgeable, are they connected to the target community and
can they represent a community, are they influential within their community,50 are
they ‘impartial’?

Other criteria may be used depending on the circumstances of the case.

3.3.4 Step 4: Involve the User

The user can be involved inmanyways in the public decisionmaking process on open
data. Based on the public participation model of Arnstein,51 Olausson distinguished

47 See Van Loenen et al. 2017.
48 See Chap. 12 of this book.
49 See Ruijver et al. 2017.
50 See NYC Open Data 2017.
51 Arnstein 1969.

42 B. van Loenen



in her ‘ladder of user involvement in open data supply’ (see Fig. 3.3) six levels of user
involvement.52

1. user control;
2. partnership;
3. placation;
4. consultation;
5. information;
6. non-involvement.

Fig. 3.3 Modified ladder of user involvement in supply of open data [SourceOlausson 2016, p. 49]

52 See Olausson 2016, p. 49. Although the model of Olausson specifically addresses user involve-
ment in open data supply, it is sufficiently generic for this discussion as a model of user involvement
in the entire open data system including the open data process and the open data policy cycle.
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At the highest level, user control, users control the open data system decision
making process: they determine the direction, control the budget and are respon-
sibility for the performance of the system. A lighter version of user control would
be that in addition to being consulted in user groups or otherwise, users have the
possibility to veto decisions. For example, at this level, users may determine and, if
necessary, enforce that a data supplier provides a dataset as open data.

At the partnership level, there is a trade-off between users and suppliers of open
data.53 Examples of partnerships are user groups of open data or
public-partnerships. At this level, users may take a policy advisor role, which is
discussed by the decision-making platform where both users and providers are
represented. For example, users decide together with the data provider to provide a
dataset as open data.

At the placation level, there is some influence of the user on the direction of the
open data system through, for example, public events. At this level, users have the
right to advice, which might be incorporated in the final decision taken by the open
data supplier/government responsible for open data. For example, users advise to
provide a specific dataset as open data.

At the consultation level, users are consulted, “but lack any mechanism of
ensuring that this input is taken into account”.54 At this level, users are consulted
about their demands, for example which dataset they would like to be released as
open data. Users may also feedback on the fitness for use of the dataset.55 Similarly,
the user may advise on the performance of the open data system as whole or on its
subsystems or components (policy, standards, metadata, data quality, misuse, open
data infrastructure, etcetera).

At the information level, users are informed about open data through providing
newsletters, policy documents, published on websites, social media, but also about
awareness raising events. For example, theywill be notified about the release of a new
open dataset.

Finally, the last level is the non-involvement level where there is no interaction,
one-way or two ways, between open data users and the rest of the system.

Depending on the issue,56 sometimes a ‘user in control’ modus might be
appropriate.57 In other instances, informing users will be sufficient. For some topics
a focus group approach may work,58 for others the full plethora of user categories
needs to be involved.

53 Olausson 2016, citing Arnstein 1969.
54 Olausson 2016, p. 26.
55 See, for example, Zuiderwijk-van Eijk 2015 proposing a 5 and 10 star data quality review
system where users could indicate the fit for their purpose of a dataset.
56 The model can be applied at different hierarchal levels (global, regional, national, organisational
and dataset) and also to each single step in the open data value chain.
57 See Welle Donker and Van Loenen 2016.
58 E.g. G2G, or G2B, or B2B, or C2C (citizen to citizen).
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3.3.5 Step 5: Satisfy User Needs

The first four steps should result in a situation where the needs of (a specific group
of) open data users is satisfied. What this implies depends on the specific cir-
cumstances of the case. Section 3.4 elaborates on this aspect for the objective
efficiency of operations.

3.4 Implementing a User-Oriented Approach

In this section, we provide an example of how the designed user oriented approach
may be implemented in practice. It should be noted that open data initiatives in
practice may not be able to copy the exact example due to the fact that each
initiative is likely to develop and perform in a unique environment with unique
requirements for the implementation of the approach. As such, the approach may be
used as guidance to arrive at a user oriented approach.

Our approach starts with the data supplier, often government. Why do they want
to provide the data as open data, what do they want to achieve? And how may user
involvement help them to arrive at the envisioned situation?

In Sect. 3.3, we summarised the four open data objectives:

1. promoting transparency and accountability;
2. fostering economic and social value creation;
3. increasing the efficiency and effectiveness of operations of government;
4. stimulating citizen empowerment.

In the next section, we provide an example for the objective of increasing the
efficiency of government operations.

3.4.1 Increasing the Efficiency of Operations of Government

1. Determine objective

Suppliers that aim at increasing their efficiency may use users input to:

• identify duplicate datasets;
• provide feedback on the quality of the data, its provision and policies.

Efficiency of operations typically concerns reducing duplicate data collection
and processing efforts in the supplier organisation, but can also be applicable to the
user side. It further implies minimizing transaction costs at both the supplier and
user sides, since open data are directly available without any administrative
struggles (e.g., contract negotiations, enforcement of contractual terms) and delays.
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Openingdatamaybenefit thequality of thedataset.59Themore thedata areused, the
more likely it is that errors are identified and corrected.60 With appropriate feedback
mechanisms in place, the user may report errors and/or fix errors directly in the data.

2. Recognise and 3. Identify user type

For this objective one may recognise and identify users wanting to improve the
efficiency of government operations who are using open data to provide services in/
to the public sector and/or seeking technologically driven improvement of gov-
ernment operations or functioning.61

4. User involvement

Users to be involved to arrive at this objective, may be both users residing within
government as well as in businesses. They may be involved by information and
through consultation, either in advisory boards or otherwise.

5. User satisfaction

In addition to the generic requirements for open data provision (findable, attainable
and useful),62 users should be provided with user-friendly means to provide input.

In facilitating feedback to the data quality, open data suppliers may use or
choose several available feedback mechanisms,63 such as a contact point (e.g., a
help desk), a web form, through social media, by following the blog of known data
users,64 or by allowing the user to directly fix the error in the data.65 In addition,
formal complaint procedures may be used for the feedback purpose.66 Social media
would allow for interactivity where the reporting is available to all, other users can
support a reported error or provide suggestions to fix it. Ideally, a two way inter-
action between the provider and user of the data is established.67

Prerequisite is that the data provider facilitates feedback and responds timely.68

As one user noted: “I love to give feedback on the quality of the open data, but
waiting for four months for an answer is killing my motivation for future feedback
actions.”

59 Janssen et al. 2012.
60 See, for example, Holley 2009; RDW 2015; Zuiderwijk and Janssen 2015, p. 113.
61 Davies 2010.
62 See also Backx 2003; Jetzek 2017; Zuiderwijk et al. 2014; Janssen et al. 2012; MICUS
Management Consulting GmbH 2008; Groot et al. 2007; National Research Council 2004; Spatial
Technologies Industry Association 2001; KPMG 2001; Ravi bedrijvenplatform 2000; Meixner and
Frank 1997; Onsrud and Rushton 1995; Van Loenen 2006.
63 See also Eckhartz and Folmer 2015.
64 As one user stated: “I will post my findings on my blog. It is up to government to check it. If
they follow me on social media” (Van Loenen et al. 2016).
65 See OpenStreetMap.
66 Eckhartz and Folmer 2015, p. 36.
67 See Vancauwenberghe and Van Loenen 2018, p. 26.
68 Van Loenen and Welle Donker 2014. See also Olausson 2016, p. 123; Ruijer et al. 2017, p. 46.
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3.5 Discussion

In the proposed approachwehave put the government data supplier perspective central:
how may users contribute to the government perspective? Ideally, this perspective
alignswith the perspective of specific users (or user groups). Therefore, wemay regard
the proposed approach as semi-user oriented. In a truly user oriented approach, the user
would be in control. It will start with the objectives of the users, not with the objectives
of the providers. Such an approach is difficult to implement, since a single typical user
does not exist and a single strategy to address this single typical user is likely to fail.One
approach may be to consciously include the multiplicity of users and their needs in the
open data objectives. Through the development of open data user archetypes (of
existing or envisioned user groups) and specific policies for each of the archetypes, a
user driven approach may be introduced.69 Existing users that meet the characteristics
of an archetype may then be targeted and involved in the open data process.

This chapter did not discuss ways to motivate users to become involved70 nor
did we discuss the level of involvement. At a strategic level, a different type of users
is required than at an operational (dataset) level. At strategic level, the entire open
data system may be subject of discussion including the context in which the open
data system has to operate. At the operational levels, users may only want to obtain
the open data at ease or use the open data infrastructure to upload their own data.
The current approach does not explicitly address these differences.

Further issue on the user involvement is the awareness that some user group
representatives might be over-representing a group and sometimes specific user
groupsmay be overrepresented.71 In addition, the ‘less-likely’ or potential users,72 for
example, may not be addressed by vested interests and those representing them. And
what should government do if the open data are frequently used for other purposes
than the data were released for as open data? Should these users also be involved?

Despite the difficult of the non-existence of a single typical user, it goes without
saying that open data can only meet any of its objectives if users are involved in
open data system decision making processes, either at operational level or at levels.
Key is that a mutually beneficial relationship between open data providers and users
is developed.73 As with Olausson:74 “Following up on input and having a more
active dialogue with users is thus the essential thing. The form according to which
this takes place is less important. What is important is instead that user demand is
given a central place in the decision on the supply of open data”.75

69 Or user personas: see, for example, NY City 2017.
70 See, for example, Antonini et al. 2015.
71 And similarly underrepresented. Typically the ambiguous concept of citizen as a user results in
no citizen representation in open data infrastructure discussions. See also Bates 2012.
72 NY City 2017.
73 NY City 2017.
74 Olausson 2016, p. 125.
75 Olausson 2016.
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In order for a user driven open data system to work, the ‘right’ users need to be
involved. Right in between parentheses, since the single typical user does not exist.
Government or the open data system power holder should determine on a case by
case basis which users should be involved.

The proposed strategy for the design of an open data user oriented approach in
some cases might be too complex to implement. A more pragmatic start may then
be helpful. For example, if the data supplier defines the open data objective in terms
of improving the functioning of government, then he/she may first focus on one
government function and for that function define key questions that government
would like to be answered by the open data community. This ‘think big, act small’
approach may be extended if successful to other questions, issues, problems and
objectives.76 This is what Susha et al. call from demand-driven to problem-driven to
enable real-life problem solving.77

3.6 Conclusion

In this chapter, we addressed the user in the open data system. The chapter explains
that the single typical user does not exist. In addressing the user of their open data,
providers need to be more specific in discussions about satisfying user needs,
involving the user and taking the user seriously. Acknowledging that the single
typical user does not exist implies a conclusion that it is very difficult to design
strategies that satisfy all users at once in a single strategy. This chapter argues that
open data strategies should be linked to arriving at one or more of the higher open
data objectives of (1) increasing transparency and accountability, (2) fostering
economic and social value creation, (3) increasing the efficiency and effectiveness
of operations of government, and (4) stimulating citizen empowerment. Even then,
it would be difficult to include all users.

The data supplier should take a five step approach in the design of the user
oriented policy: (1) define the objective(s) of open data, (2) recognise and identify
the user types needed to arrive at the objectives, (3) assess the appropriateness of
the identified users, (5) satisfy the needs. In each step there are choices to be made
depending on the specific circumstances of the case.

It will be a major challenge to serve all users to the fullest extent. But
involvement of users should be considered at all times by open data suppliers to
fully understand and promote the performance of the current open data systems and
their future enhancements.

76 Cf. Susha et al. 2015.
77 Susha et al. 2015, p. 201: “Bring together problem-owner, actors with ideas how to solve the
problem and those with skills to manipulate open data [necessary to solve the problem]”.
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