
S IGMA – Support for Improvement in Governance and
Management in Centra l  and Eastern European
Countries – is a joint initiative of the OECD and the

European Union. The initiative supports public administration
reform efforts in thirteen countries in transition, and is 
principally financed by the EU Phare Programme. The
Organisation for Economic Co-operation and Development
is an intergovernmental organisation of 29 democracies with
advanced market economies. Phare provides grant financing
to support its partner countries in Central and Eastern Europe
to the stage where they are ready to assume the obligations of
membership of the European Union.

Phare and SIGMA serve the same countries: Albania, Bosnia-
Herzegovina, Bulgaria, the Czech Republic, Estonia, the former
Yugoslav Republic of Macedonia, Hungary, Latvia, Lithuania,
Poland, Romania, Slovakia and Slovenia.

Established in 1992, SIGMA works within the OECD’s
Public Management Service, which provides information and
expert analysis on public management to policy-makers and
facilitates contact and exchange of experience amongst 
public sector managers. SIGMA offers beneficiary countries
access to a network of experienced public administrators,
comparative information, and technical knowledge connected
with the Public Management Service.

SIGMA aims to:
■ assist beneficiary countries in their search for good 

governance to improve administrative efficiency and 
promote adherence of public sector staff to democratic
values, ethics and respect of the rule of law;

■ help build up indigenous capacities at the central 
governmenta l  l eve l  to  face  the  chal lenges  of  
internationalisation and of European Union integration
plans; and

■ support initiatives of the European Union and other donors
to assist beneficiary countries in public administration
reform and contribute to co-ordination of donor activities.

Throughout its work, the initiative places a high priority on 
facilitating co-operation among governments. This practice
includes providing logistical support to the formation of 
networks of public administration practitioners in Central
and Eastern Europe, and between these practitioners and
their counterparts in other democracies.

SIGMA works in five technical areas: Public Administration
Development Strategies; Policy-Making, Co-ordination and
Regulation; Budgeting and Resource Allocation; Public Service
Management; Financial Control and Audit. In addition, an
Information Services Unit disseminates published and 
on-line materials on public management topics.

SIGMA

14-15 October 1999. Paris, France.  “EU Enlargement - First and
Second Wave”, International Seminar for Experts in the Great
Debates series.    
Contact: Cicero Foundation, Paris, France. 
Tel: (33.1) 43.80.18.21; fax: (33.1) 42.67.92.04; 
e-mail: cifo@compuserve.com;
http://ourworld.compuserve.com/homepages/cifo.
In English.

2-3 November 1999. Istanbul, Turkey.  Second Annual Meeting of
the Anti-Corruption Network for Transition Economies,
“Harnessing the Private Sector for Anti-Corruption in the
Transition Economies”.   
Contact: Bart Édes, SIGMA. Tel: (33.1) 45.24.79.00; 
fax: (33.1) 45.24.13.00; e-mail: sigma.contact@oecd.org. 
In English and Russian.

15-17 November 1999. Prague, Czech Republic. “Tenth SIGMA
Liaison Group Meeting” (and meeting of heads of civil service of
central and eastern European countries).  
Contact: Jak Jabes, SIGMA. Tel: (33.1) 45.24.13.12; 
fax: (33.1) 45.24.13.00; e-mail: jak.jabes@oecd.org.
In English and French.

15-17 November 1999. Paris/Strasbourg, France. “Introduction to
European Matters”, seminar for civil servants of states having
association agreements the EU, and who have to negotiate their
membership, representatives of ministries involved in community
aid and diplomats in charge of European questions.  
Contact: International Institute of Public Administration
(IIPA), 2 avenue de l’Observatoire, 75272 Paris Cedex 06,
France. Tel: (33.1) 44.41.85.00; fax: (33.1.) 44. 41.85.99; 
e-mail: iiap.dre@wanadoo.fr. In French.

22-23 November 1999.  Maastricht, the Netherlands.  Conference
entitled “Keep Ahead with European Information”.    
Contact: Joyce Groneschild, EIPA, POB 1229, 6201 BE
Maastricht, The Netherlands; tel: (31.43) 329.63.57; 
fax: (31.43) 329.62.96; e-mail: j.groneschild@eipa-nl.com.
In English.

Please note that not all of the programmes included in this calendar are open to
every public administration practitioner or the general public. Details are
provided directly by the organiser, who may be contacted for further information.
If your organisation is planning an event, please send details to SIGMA (address
on page 2). A more complete calendar of events may be found at:
http://www.oecd.org/puma/sigmaweb. 

ON THE AGENDA
Upcoming Programmes
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Supreme audit institutions (SAIs) serve a vital role in promoting accountable, effective
government throughout the democratic world. The statutory base of an SAI is
normally the national constitution, supplemented by a law regulating the institution’s

organisation and activities.
The constitution establishes
the SAI as an independent
body, designated to control
government spending and
revenue collection. This
issue of PMF explores key
issues facing central and
eastern European SAIs as
the EU accession process
intensifies.

In most European countries,
the supreme audit institution
reports to the national parlia-

ment, and is therefore indirectly a
part of the legislature. The fact 
that  SAI reports are received and
considered by parliament – and
normally released to the public –
makes it a very powerful institu-
tion. In Central and Eastern
Europe, SAI  powers are often 
supplemented with the right to
issue fines or surcharges in cases
where rules have been violated or
negligence found. In a few cases,
the SAI has actual judicial powers
comparable to those of conventional
courts. 
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By Kjell Larsson and Johannes Stenbaek Madsen
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financial audit (or regularity audit)

embraces:

a) attestation of financial

accountability of accountable

entities, involving examination and

evaluation of financial records and

expression of opinions of financial

statements;

b) attestation of financial

accountability of the government

administration as a whole;

c) audit of financial systems and

transactions including an

evaluation of compliance with

applicable statutes and

regulations;

d) audit of internal control and

internal audit functions;

e) audit of the probity and propriety

of administrative decisions taken

within the audited entity; 

f) reporting of any other matters

arising from or relating to the audit

that the SAI considers should be

disclosed.

Performance audit is concerned

with the audit of economy,

efficiency and effectiveness, and

embraces:

a) audit of the economy of

administrative activities in

accordance with sound

administrative principles and

practices, and management

policies;

b) audit of the efficiency of utilisation

of human, financial and other

resources, including examination of

information systems, performance

measures and monitoring

arrangements, and procedures

followed by audited entities for

remedying identified deficiencies;

c) audit of the effectiveness of

performance in relation to the

achievement of the objectives of

the audited entity, and audit of the

actual impact of activities

compared with the intended

impact.

WHAT IS FINANCIAL AUDIT? 
WHAT IS PERFORMANCE AUDIT?
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One of the instruments used by
SIGMA to identify development
needs in supreme audit
institutions is the so-called “peer
review”. Through this
mechanism, senior staff (peers)
from EU Member State SAIs are
engaged to evaluate the position
and the functioning of an SAI in
an EU candidate country. Below,
Nick Treen explains the methods
used and offers some examples
of recently completed reviews. 

Apeer review of a central and eastern
European supreme audit institu-
tion (SAI) begins with a request by

that institution to SIGMA. Upon receipt of
such a request, SIGMA proceeds to select a
handful of highly qualified practitioners from
other SAIs to participate in the peer review
team. Their experience and knowledge are
carefully considered in the selection process.  
Most experts participating in a peer review
team work full-time for a court of audit,
which is common in Latin countries of
the European Union, or for a national
audit office, more often found in northern
European countries. Peer review teams have

benefited from the expertise of auditors from
British, Danish, Dutch, French, German
and Swedish external audit bodies, as well
as from the United States General
Accounting Office. To get a full picture of
the true functioning and position of the
SAI under review, SIGMA staff and recruited
experts propose a series of interviews of SAI
officials and of selected external actors. A
peer review is generally carried out over a
period of several weeks, during which time
the “home offices” of the participating
experts generously make them available
for the project.
Those interviewed within the SAI usually
include members of top management groups
and other managers, teams from each of the
main audit departments, persons responsible
for training, individuals engaged in the

development of methodology, and certain
administrative and support staff. The infor-
mation collected during these interviews
provides the basis for assessing the opera-
tions of the audit institution and for 
formulating recommendations. 
Among the external actors who may be
interviewed during a peer review project
are officials connected with parliamentary
bodies (members of parliament, chairper-
sons of public accounts and budget com-
mittees); central government representatives
(of the chancellery, ministry of finance, line
ministries); and individuals knowledgeable
of the public administration in the country.  

Subject Areas Covered
The interviews typically cover the follow-
ing issues, depending on the concerns and
priorities of the particular SAI: current and
anticipated legal framework, competencies
and audit mandate; relationships to parlia-
ment, government and local authorities; 
audit committee arrangements; public
accountability; organisation and distribution
of responsibilities; strategic planning and
resources; audit planning; types and scope of
audit; reporting of, and follow-up on, audit
findings; management and organisation of
activities; evaluation of efficiency of audits;
staffing; training; development of methodo-
logies and audit manuals; international 
co-operation; and quality control procedures.
The peer review team also selects a num-
ber of audit files to analyse and assess the
procedures and the quality of the audits, as
compared to European audit standards,
methods, and reporting practices. In addi-
tion, SIGMA engages legal experts to

Peer Review Identifies Ways 
to Strengthen External Audit
by Nick Treen

4Σ - Public Management Forum
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• The SAI should propose amendments to its
existing statutory base in order to expand
its audit mandate to cover a broader range
of public funds. 

• The type of audit carried out by the SAI
should be broadened to cover the types of
audit described and recommended by the
International Organization of Supreme
Audit Institutions (INTOSAI). 

• The SAI should write (or improve) the audit
manual for its auditors. 

• The SAI should agree with the 
parliament to institutionalise working 
relations with standing parliamentary 
committees on public finance. 

WHAT THE PEERS HAVE PROPOSED

Below are examples of recommendations included in completed SIGMA peer reviews: 

Continued on page 9 �



Bulgaria’s supreme audit institution
(SAI) is now in its fifth year of
operations and has launched a
development plan to bring its
legislation and practices into line with
those of the European Union. Below,
the institution’s chief executive, 
Dr. Gueorgui Nikolov, explains the
objectives of this plan and describes
co-operation with foreign partners. 

Bulgaria’s National Audit Office
(NAO), created in 1880, has just
celebrated the fourth anniversary

of the Act which restored its activity 
following a hiatus begun in 1948. Over
the past four years, the NAO has won
recognition in Bulgaria as a competent
body for independent budgetary control.
During this short period, rapid changes
in society and the accelerating pace of
European integration have posed new
challenges for the office.
Last year, with the support of SIGMA,
the NAO began elaboration of a “Strategic
Development Plan”. Through this plan
the NAO aims to harmonise audit-related
legislation and practices with those of the
European Union through the year 2002.
Drafting of the plan was not free from
tension and misunderstandings, due in

part to the “different languages’’ (literally
and in terms of audit terminology) used by
NAO officials and foreign experts. Yet the
outcome has surpassed our initial hopes,
and we have learned to think and work
together.  

Preparatory Phase
During the Plan’s preparatory phase, 
working groups and sub-groups were
formed to manage implementation. Two
new sections were established within the
office, one dealing with European 
integration and audit of European and
other international funds, and the other
responsible for developing audit standards,
elaborating methodology, and preparing
audit procedure manuals. An information
technology strategy was prepared, and 
initial steps were taken towards the 
establishment of a training centre. 

Indeed, considerable attention was given
to the training of NAO management and
personnel during the preparatory phase.
Expert lecturers came to Bulgaria from the
SAIs of Austria, France, the Netherlands,
Sweden and the United
Kingdom, as well as from
the European Commission,
to conduct seminars. Topics
covered included project
management, legal issues,
information technology
strategy, training of person-
nel, financial control in the
European Union, and
INTOSAI standards (and
the guidelines for their
application). Foreign 
language training of 
NAO employees was also
organised.

Internal and External Support
My colleagues and I at the NAO believe
that these preparatory steps, carried out
in less than half a year, have successfully
laid the groundwork for the plan’s imple-
mentation.  A publication describing the
plan was written and two versions – one for
NAO employees, and the other for external
users – were distributed. Information

activities helped to generate support
among auditors and other employees, and
stimulated external support for the plan.
Members of parliament, presidential 
advisors, representatives of the executive
branch of government, ambassadors of EU

Member States, academics,
and the mass media
showed interest in the
plan, as did officials of SAIs
in the Czech Republic,
Estonia, Poland and the
Ukraine.
I am convinced that the
implementation of this plan
will be successful and that
the objectives will be met.
The Bulgarian National
Audit Office will improve
its audit practices consis-
tent both with international
principles and standards of

external audit, and with the way these are
applied by the  European Court of Auditors
and by SAIs in EU Member States. Indeed,
the plan will make a productive contribu-
tion to Bulgaria’s preparation for EU 
membership. ■

Dr. Gueorgui Nikolov is President of Bulgaria’s National Audit
Office. He can be reached in Sofia at tel: (359.2) 980.36.90;
fax: (359.2) 981.07.40. For more details on the NAO’s
Strategic Development Plan, see the article beginning on page 6.
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Strengthening External Audit 
in Bulgaria

“Through this plan 
the NAO aims 
to harmonise 
audit-related 

legislation and 
practices with 

those of the European
Union through 
the year 2002.”

PROMOTING ACCOUNTABLE AND EFFECTIVE GOVERNMENT

Dr. Gueorgui Nikolov 

Through the Strategic Development
Plan, Bulgaria’s National Audit Office
(NAO) aims to create a modern external
audit institution complying with inter-
national standards for external audit
and with best European audit practice.
Other key objectives include:
• supporting reforms in the legal frame-

work of audit;
• clarifying the division of mandate and

functions between different audit and
control bodies in Bulgaria;

• developing NAO policy and procedures;
• enhancing competence and profes-

sional commitment of staff; and
• focusing on audit of management 

control and on audit for the preven-
tion of fraud and corruption.

by Dr. Gueorgui Nikolov
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Targeted Areas
The NAO currently concentrates on legal
compliance audit of expenditures in the 
central government and municipal adminis-
trations. This type of audit seeks to verify
that public money has been spent in
accordance with the budget and the rules of
appropriation in force. The Ministry of
Finance, with support of the World Bank,
is preparing to introduce a single account
treasury system. In order for the NAO to
properly audit the funds channelled through
the system, the time seems right for the
NAO to redirect its audit towards financial
audit in accordance with internationally
recognised standards (see box on page 2)
with special scrutiny on financial control
systems.
The plan addresses in some detail the status
and development potential of the NAO
within five specified areas: 
1) legal framework; 2) human resources
development; 3) management and 
administrative capaci-
ties; 4) international
audit standards and qual-
ity; and 5) technical
improvements (library,
training room, infor-
mation technology). 
The two areas accorded
the highest priority are
human resources develop-
ment and management
and administrative
capacities. All five areas
are described in greater
detail below. 
Before implementing 
the plan, the NAO has
been putting into place 
a system to effectively
manage the project.
Measures include improv-
ing staff communication
skills and the ability to
manage and operate development projects.
During the first half of 1999, SIGMA
helped the NAO set up language training
and organised a series of substantive 
seminars, and foreign audit experts carried
out an assessment study of information
technology strategy and plans.

Implementation
The focus of work in the five development
areas is as follows:

Legal Framework
The National Audit Office Act and the
related legal and regulatory framework
delineating audit requirements need to 
be re-examined and eventually improved
to ensure compliance with the Lima
Declaration of INTOSAI, which includes
key constitutional and legal criteria for
supreme audit institutions. NAO objec-
tives and mandates need to be clarified, and
preparations must be made for management
of pre-accession funds and for eventual
membership in the EU.

Human Resources Development
The first step in developing human resources
will be to establish a training unit, which
operates an appropriate internal training
programme. The establishment of a 

computer training centre
is also anticipated. 

Management 
and Administrative
Capacities
Strengthening manage-
ment includes the intro-
duction of modern
techniques for the devel-
opment of strategic policy,
procedures and organisa-
tional solutions to opti-
mise the use of resources
and technology. A series 
of seminars focusing on
management develop-
ment will be organised.
SIGMA will provide
technical assistance to
assist the NAO President.

International Audit
Standards and Quality
Activities in this area seek to promote consis-
tently high quality throughout the audit
process. This will involve adoption and
regular use of common international audit
standards, including the European guide-
lines for implementation of INTOSAI

6Σ - Public Management Forum

Bulgarian SAI Adopts 
Strategic Development Plan
by Hans-Christian Holdt

In July 1998, the European
Commission requested that
SIGMA assist Bulgaria’s National
Audit Office (NAO) in drafting a
plan to create a modern external
audit institution complying with
international standards for
external audit and with best
European audit practice. Engaging
practitioners from audit offices in
the Netherlands, Norway and
Sweden, SIGMA began work in
Sofia the following month. NAO
President, Dr. Gueorgui Nikolov,
embraced the project and set up a
drafting group headed by Kyrillo
Bunkov. Norwegian auditor Hans-
Christian Holdt contributed to
elaboration of the plan, which he
describes below.

Through the Strategic Development
Plan, Bulgaria’s National Audit
Office aims to create a modern

external audit institution complying with
international standards for external audit
and with best European audit practice.
This will require support to the reform of
the legal framework of audit; a clarification
of the responsibilities of the different control
and audit bodies in Bulgaria; developing
the NAO’s policy and procedures; enhanc-
ing the competence and professional 
commitment of staff; and giving greater
attention to audit of management control,
and audit for the prevention of fraud and
corruption.

The European Commission has provided
direct funding for parts of the implemen-
tation of the Plan through the year 2000,
and for other parts via the SIGMA pro-
gramme. It is anticipated that funding
will be provided for the years 2001-2002
to ensure successful implementation and
realisation of all of the plan’s objectives. 

“The adoption 
of the plan’s various

elements is expected to
improve the NAO’s

functioning significantly.
This should enable the
audit body to match
best European audit

practices, and ultimately
ensure that the

Bulgarian and the
European taxpayer gets

the highest possible
value for money.”   



auditing standards. Attention will be given
to implementation of modern financial
and management control audit.  Common
standards to be used in all audits will be
defined to conform with the NAO’s
domestic working environment. Internal
rules and regulations, as well as manuals
and codes of ethics and conduct for auditors,
will be introduced. 
A comprehensive approach will be elabo-
rated for the implementation of the acquis
communautaire and for the audit of the
use of EU funds. NAO members and all
staff will be trained in these matters.

Technical Improvements
The NAO will take another step in the
computerisation of the audit process.
Developments in this area will benefit
from technical assistance from other audit
institutions. Later in 1999 the NAO will
join the national information system being
developed in Bulgaria. A computer training
centre will be established and equipped. 

A modern library to cover the informa-
tion needs of auditors and disseminate 
relevant information throughout the
organisation is also envisaged. The library
will be equipped with electronic links 
to data banks of EU Member States 
and with Internet connections to relevant
Web sites, such as the SIGMA’s Web 
pages on audit and financial control
(http://www.oecd.org/puma/sigmaweb).

Results to Date
The preparatory phase – which included
training on project management, human
resources management and substantive
issues, such as financial control of EU
funds and development of an information
technology strategy – has provided the
NAO with a solid foundation for the
implementation of this plan.
An implementation group and sub-groups
have been set up to ensure that the plan is
carried forward by the NAO. Each of the
sub-groups is responsible for one of the above-

mentioned topics.  The NAO management
and staff have demonstrated a strong 
commitment to the plan and have already
taken steps to restructure the organisation,
e.g. by creating new units and changing
the set-up of internal administration. 

The adoption of the plan’s various elements
is expected to improve the NAO’s function-
ing significantly. This should enable the
audit body to match best European audit
practices, and ultimately ensure that the
Bulgarian and the European taxpayer gets
the highest possible value for money. ■

Hans-Christian Holdt is International Secretary of the
Norwegian Office  of  the Auditor General
(Riksrevisjonen).  He can be reached in Oslo at 
tel :  (47.22) 24.12.99; fax: (47.22) 24.10.05; 
e-mail: hc.holdt@c2i.net.
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The Polish Supreme Chamber of
Control, or NIK by its Polish
acronym, dates its origins back to
1919. At its creation, less than one
year after Poland regained its
sovereignty at the end of World
War I, the Chamber operated as
an audit institution fully
independent from the
government. Even under
communism, the NIK managed to
keep a great part of its
independence and was trusted by
the majority of the public. 
In the years following 1989, deep
internal reforms took place within
the NIK. It now represents one of
the foundations of Poland’s
modern democratic state.

Legislative Grounding

It is hard to say exactly when the NIK
started to undergo reforms aimed at
bringing it up to current European

standards. The year 1994 was undoubtedly
very important as it was then that the

Sejm, the lower chamber of the Polish 
parliament, passed the Act on the Supreme
Chamber of Control. This measure made
reference to the Lima Declaration of
Guidelines on Auditing Precepts and
introduced several new issues and regula-
tions. The Act, along with the Polish
Constitution of 1997, set forth the duties
of the NIK in the new political system.
As an integrated part of this system, the
Act confirms the NIK’s subordination to
the Sejm; guarantees its independence
from the executive; requires the Chamber
to act on a collegial basis; and describes
audit procedures. Above all, audits, at every
stage, are to be performed on the basis of
a procedure of contradiction which gives
the audited bodies the right to submit 
their objections to the NIK’s statements,
evaluations, remarks and conclusions at
every stage of audit.  Further, the 1994
Act established legal conditions to ensure
that the results of audits are as objective as
possible. 

Members and Remit
As noted above, the NIK operates on a
collegial basis. The head of the institution,
the president, is appointed by Parliament
to serve a six-year term. This chief auditor
is assisted by the Council of the NIK,
comprising the President,
who serves as chairman,
three vice-presidents, a
director-general and 14
members (appointed by
Parliament at the proposal
of the President for a term
of three years). 
The Act of 1994 designates
the Council of the NIK as
the main decision-making
body within the institu-
tion; the Council responds
to the most serious objec-
tions to NIK audits and
makes other key decisions.
For example, it confirms the institution’s
annual work plans. The Polish Constitution
requires that the NIK must submit to the
Sejm, during the state budget debate, 
its opinion on the way in which the 
government has carried out its duties. The

Council of the NIK decides on the formu-
lation of this opinion.
The Act gives the NIK a wide audit remit
covering both the central government and
local government, as well as other State
units and regional or municipal bodies.
Private enterprises may be audited as far as
their financial duties towards the state are
concerned and also if they receive public
funds to provide public services, or if they
are holders of public procurement contracts
concluded with either the central or local
government.  
The general operating rule is that the NIK
has the right to audit the flow of public
funds. Last year, the Sejm altered the Act
on the NIK and extended its audit remit
to cover funds received under international
agreements. In practical terms, it means
that the NIK will be able to audit, for
example, an individual farmer’s use of EU
grants. 
The NIK carries out both performance 
and financial audits (see box on page 2
describing these two types of audit accord-
ing to INTOSAI auditing standards). In
1998, the NIK completed 202 audits and
initiated 123. A total of 4,557 bodies were
audited, of which 15 per cent were local
government entities. As required by law, the
NIK presented to the public its analysis of

the implementation of the
state budget, and of state
monetary policy guidelines,
as well as its activity report
for the previous year. The
audit of the implementa-
tion of the state budget is
performed and finalised
between 1 March and 
30 June following the 
closing of the preceding
budget year (the calendar
year). The NIK informs the
citizenry about the results
of its audits, and last year,
the Polish press published

over 4,500 articles concerning the NIK’s
activities. 

International Co-operation
Adoption of the Act of 1994 marks the
beginning of the NIK’s very intense co-

Poland’s Supreme Chamber of Control: 
A Watchdog for the Public Purse
by Jacek Uczkiewicz
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operation with the European Court of
Auditors (ECA) and with supreme audit
institutions of central and eastern European
countries, especially those of Hungary and
the Czech Republic. The NIK receives
technical support from the ECA and
SIGMA, and bilaterally from the UK
National Audit Office and the Swedish
National Audit Office. 
As a result of these contacts, a number of
seminars concerning the problems of
European integration have been held over
the past two years, and co-operation with
the ECA has  intensified. NIK auditors
took part in ECA audits of the use of EU
funds in Poland. One outcome of this 
co-operation was the selection of NIK to
chair a working group comprised of the
ECA and other central and eastern
European supreme audit institutions. This
working group produced recommenda-
tions for the proper functioning of SAIs in 
the context of European integration (see 
page 10).

Internal and External Challenges
The EU accession process requires the
NIK to give special attention to two issues:
the methodology of audit (concerning mainly
financial audits), and the preparation of the
staff. The NIK must ensure that its audit
methods are compatible with those used by
EU Member States and the European Court
of Auditors. In 1998 a methodology for 
auditing information system investments was
developed and implemented.
The other challenge facing the NIK is
related to staffing issues. Over the years, the
NIK has worked out its own code of pro-
fessional ethics and has a well-trained staff.
A series of seminars for auditors has been
organised, covering the range of ongoing
changes within the Polish legal system, as
well as issues raised by European integration.
Nearly 1,000 of the NIK’s 1,200 auditors
attended one or more seminars last year.
However, a new curriculum giving greater
weight to financial audit must be worked
out. The NIK also needs to improve its

employees’ knowledge of foreign languages. 
Extensive contacts with SAIs of EU
Member States and with the ECA have
encouraged the NIK to start work on
developing a strategy for the years 2000-
2005. The main issues related to Poland’s
membership in the EU, and to the changes
expected in the 21st century, are being
identified. This process will help the NIK’s
Council to set strategic goals. Further, 
the NIK intends to continue to work in
partnership with the SAIs of EU Member
States.  ■

Jacek Uczkiewicz is Vice-President of the Polish Supreme
Chamber of Control.  He can be reached in Warsaw at:  
tel: (48.22) 825.21.16; fax: (48.22) 825.08.58;  
e-mail: uczkiewicz@nik.gov.pl.  

Vol. V - N°5 - September/October 1999 - 9 Σ

FORUM FOCUS

Continued from page 4 �

Peer Review Identifies Ways to Strengthen External Audit

judge the quality of the statutory base of
the SAI. Among other things, legal analyses
cover the independence and mandate of
the SAI, the relationship between audit law
and the constitution and other legislation,
right of access to the necessary information,
and public access to audit findings.  
Work carried out during a peer review is
very intensive and spread over a one or
two-month period. Information gathering
takes place through missions to the country
and in-depth communication between these
missions via telephone, e-mail and fax. After
collecting information and completing a
draft review, including recommendations,

the peer review team discusses its findings
with the head of the SAI and advisors.
These discussions guide final revisions to
the report, which is issued only to the SAI
on a confidential basis. 

Past Peer Reviews
SIGMA has successfully completed a number
of these reviews. SAIs which have gone
through the process praise its usefulness
in identifying points for development. The
state audit offices in Estonia and Latvia, as
well as the Slovenian Court of Audit, are
among the bodies that have been the subject
of peer reviews in 1998 or 1999. The results

of the reviews have enabled these organi-
sations not only to improve their audit
activities for domestic purposes, but also to
begin strengthening their operations in areas
of particular relevance for European inte-
gration including, eventually, membership
in the Union. ■

Nick Treen is Principal Administrator in SIGMA’s Audit
and Financial Control unit.  He can be reached in Paris
at tel: (33.1) 45.24.83.56; fax: (33.1) 45.24.13.00; 
e-mail: nicolas.john.treen@oecd.org



Countries joining the European
Union will have to apply the
acquis communautaire – existing
legislation of the European
Community – and adhere to the
political and economic conditions
set forth by the Copenhagen
European Council. The adoption
of the acquis will affect the
distribution of power between
Member States and the
Community. Already, Member
States have surrendered part of
their sovereignty to the
Community in a limited number
of areas (e.g. common customs
tariffs). Future Member States
must therefore prepare
themselves for major changes in a
number of policy-areas (new laws
and procedures, administrative
adaptations). As these changes
need to be made before
membership becomes a reality,
candidate countries must begin to
prepare themselves now. 

EU Highlights 
Administrative Capacity

In December 1995, the Madrid
European Council concluded that the
harmonious integration into the EU

of central and eastern European applicant
states would require “an adjustment of their
administrative structures”. More recently, in
the context of accession negotiations,
European Commission officials have
emphasised that the reinforcement of the
institutional and administrative capacity
of the candidate countries is a key issue in
the preparation for enlargement. This stance
implies that incorporating the acquis will
not be enough, and that candidates will
need to “develop the public services

required to implement the Community
rules with the same guarantee of effec-
tiveness as in the Member States”.

The accession partnerships between the
EU and the candidate countries include
the commitments undertaken by each
applicant country, and cover a wide range
of activities (including the need to establish
or strengthen the external control function).
Since the summits of Copenhagen, Essen,
Madrid, Amsterdam and Luxembourg,
administrative reform has gained importance
within the EU’s pre-accession strategy. In
fact, institution-building is recognised as
the first priority in both the pre-accession
phase and in the framework of Agenda
2000. 

Improving Public Audit
About 80% of the European Union’s
budget is managed and implemented by
the Member States. To prepare to manage
EU funds – both during the pre-accession
phase and upon achieving membership –
central and eastern European countries
(CEECs) will have to further develop their
state institutions, including those respon-
sible for conducting external audit.

In light of these developments, candidate
countries are taking steps to strengthen
their external audit systems
so they can effectively
manage a greater volume
of higher-quality work. In
addition to carrying out
their current functions,
candidate country SAIs
will have to perform new
types of audit, including
audit of financial resources
from EU funds and audit
of the application of new
rules and procedures.
International co-operation
can be a valuable tool in
preparing them to take on
these new tasks.

In this context, the Lima Declaration of
Guidelines on Auditing Precepts, the INTO-
SAI (International Organization of Supreme

Audit Institutions) Auditing Standards and
the European Implementing Guidelines for
the INTOSAI Auditing Standards (as well
as other international standards) are
important references for SAIs.  These ref-
erences can help them to become more
productive, and to promote accountabil-
ity, responsibility and effective use of pub-
lic funds in government and the
administration. 

After many years of activity, the SAIs of EU
Member States have built up considerable
experience that also can be of use to the
counterparts in Central and Eastern
Europe. 

At their meeting in Warsaw in March
1998, the presidents of central and eastern
European SAIs and the European Court of
Auditors (ECA) agreed to create a working
group to “define main convergence criteria
required for integration of SAIs of the
CEECs within the European environment”.
This working group comprises representa-
tives of CEEC SAIs and the ECA, and is
assisted by SIGMA experts.  It quickly set
about formulating recommendations in
key areas important for the establishment
and for the proper functioning of an SAI,
and especially for ensuring the competent,
efficient and effective use of public

resources. 

The working group has
prepared eleven recom-
mendations (see box) which
will assist SAIs in fulfilling
their growing role in the
preparation of candidate
countries to meet the EU
obligations. They will also
help to strengthen the 
SAIs as effective institu-
tions capable of meeting
European and interna-
tional practice benchmarks
and enable them to help
and advise their respective

governments to achieve the same 
level of control as that in current EU 
Member States. The development of 
external audit should of course be 

Supreme Audit Institutions 
Prepare for EU Enlargement... 
by Dirk Pauwels
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presented to the presidents of the CEEC
SAIs and to the ECA for consideration
during their meeting in Prague in October
1999. 
On the basis of the recommendations, and
responses to a detailed SIGMA question-
naire (the latter is part of the final docu-
ment prepared by the group), SAIs will
have at their disposal a useful tool for assess-
ing and strengthening their position. ■

Dirk Pauwels works for the European Court of Auditors
and is responsible for relations with Phare, SIGMA 
and TACIS. He is a member of the working group set up 
by the ECA and the presidents of central and eastern 
European SAIs, and can be reached in Luxembourg at 
tel: (352.43) 984.52.29; fax: (352.43) 984.62.29; 
e-mail: dirk.pauwels@eca.eu.int. The views expressed above
are his own. “ECA and Supreme Audit Institutions Forge
Closer Ties” also by Dirk Pauewls, appeared on page 12 of
PMF, Volume IV, No. 4, 1998.
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...and Work Together 
to Strengthen Their Operations

1- The supreme audit institution should
have a solid, stable and applicable legal
base that is laid down in the Constitution
and the laws, and complemented by 
regulations, rules and procedures.

2- The supreme audit institution should
have the functional, organisational,
operational and financial independence
required to fulfil its tasks objectively
and effectively.

3- The supreme audit institution should
have the powers and means, clearly
stated in the Constitution and the 
laws, to audit all public resources and
operations (including EU resources),
regardless of whether they are reflected
in the national budget and regardless of
who receives or manages these 
public resources and operations.

4- The supreme audit institution should
undertake the full scope of government
external auditing, covering both 
regularity and performance audits.

5- The supreme audit institution should 
be able to report freely and without
restriction on the results of its work.
Reports may be submitted to parliament
and be made public.

6- The supreme audit institution should
adapt to suit local conditions and 
formally adopt, promulgate and 
disseminate audit standards, compliant
with INTOSAI Auditing Standards, the
European Implementing Guidelines for
INTOSAI Auditing Standards and any rel-
evant public sector auditing standards
issued by IFAC and accepted for 
application in the EU. Audit standards
should be applied on a consistent and
reliable basis to the work of the SAI 
to ensure that audit work is of an 
acceptable quality and competence. 
The SAI should therefore develop audit
manuals and detailed technical guides
to help promote the practical use and
achievement of the standards.

7- The supreme audit institution should
ensure that its human and financial
resources are used in the most efficient
way to secure effective exercise of its
mandate. To this end, SAI management
will need to develop and institute 
appropriate policies and measures 
to help guarantee that the SAI is 
competently organised to deliver high-
quality and effective audit work.

8- The supreme audit institution should
develop its internal organisation as a
supportive structure for the proper 
conduct of work related to the require-
ments of the pre-accession period.

9- The supreme audit institution must
ensure that its staff are competent, 
capable and committed to help 
guarantee that effective audit work 
is produced in conformity with inter-
national standards and good European
practices.

10- The supreme audit institution should
develop the technical and professional
proficiency of its staff through educa-
tion and training.

11- The supreme audit institution should
focus on the development of high-
quality, effective management (internal)
control systems in audited entities.

PROMOTING ACCOUNTABLE AND EFFECTIVE GOVERNMENT

Recommendations for the Establishment and Proper Functioning of an SAI 

initiated by the individual SAIs, and 
recommendations have to be considered 
or interpreted within the specific local 
environment. 

The work prepared by the working group
is not an end in itself and some of the 
recommendations developed by the 
working group have already been put into
practice. The recommendations will be



Earlier this year, the Netherlands
Court of Audit (Algemene
Rekenkamer) entered into an
agreement with SIGMA to 
co-operate in the provision of
technical assistance to the supreme
audit institutions of Central and
Eastern Europe. Below, Peter Van
Wingerden, Head of the Court’s
Cabinet, describes the aims and
nature of this joint effort.

On 2 June 1999, Saskia J. Stuiveling,
President of the Algemene
Rekenkamer (Netherlands Court

of Audit) and Bob Bonwitt, Head of the
SIGMA Programme, signed a letter of
intent for co-operation  between SIGMA
and the Netherlands Court of Audit for
the delivery of technical assistance to
supreme audit institutions in central and
eastern European countries. The event was
marked by a reception at the Netherlands
Delegation to the OECD hosted by the
Dutch Ambassador, Egbert Jacobs. 

Relevance to the Netherlands Court
of Audit
The agreement with SIGMA is significant
for the Netherlands Court of Audit for a
number of reasons. In particular, the
accord means that the Court will be able

to contribute to supporting its sister insti-
tutions in the thirteen beneficiary countries
of the SIGMA Programme, which include
ten EU candidate countries. In the process,
of course, the Court also demonstrates its
support for the work of both the OECD
and the European Union, the two main
partners in the joint initiative represented
by the SIGMA Programme. Further, 
by entering into this agreement, the 
Court will be able to make a valuable 
contribution to Dutch policies supporting
public administration reform and 
good governance in Central and Eastern
Europe. But there is another reason why
this agreement is so important to the
Netherlands. 

Spending Public Money Wisely 
Who audits the auditors? In the case of
the Netherlands Court of Auditors, there

is an internal auditor, whose work is
reviewed by the internal auditor of the
Ministry of the Interior, which serves as
the Courts external auditor. At the same
time, the Court itself reviews the quality
of the work carried out by the auditors of
the Ministry of the Interior. This situation,
which has everything to do with the
Court’s independence, implies that the
court does its utmost to offer to the public
a guarantee that it follows sound operational
practices. 
Therefore, the Court has to make sure
that it spends public money in the most
economic, effective and efficient way. By
choosing to co-operate with SIGMA in
the delivery of technical assistance, the
Court believes that its efforts to reach out
and lend a hand to fellow European states
will be made more efficiently and effectively
than would be possible if the Court were
to act on its own.  
Based on its years of experience and through
its well-developed contacts in the region,
SIGMA can take a broad view of develop-
ments in governance across Central and
Eastern Europe, and can identify common,
as well as specifically national, needs.  This
includes the needs of the different SAIs.
Through this agreement, all parties —
SIGMA, its sponsors and beneficiary
countries, and the Dutch Court of
Auditors — will benefit from this intensified
co-operation. ■

Peter Van Wingerden is Head of the Cabinet of the
Algemene Rekenkamer. He can be reached in The Hague
at tel: (31.70) 342.44.22; fax: (31.70) 342.44.11; 
e-mail: p.vanwingerden@rekenkamer.nl.

Dutch Court and SIGMA 
Collaborate to Provide Technical Assistance

PROMOTING ACCOUNTABLE AND EFFECTIVE GOVERNMENT

By Peter Van Wingerden
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• reviews / peer reviews for assessing the
present position and functioning of
CEEC SAIs and for recommending areas
for action;

• training in audit standards and meth-
ods, and in the management of SAIs;

• papers for SIGMA publications on issues
of high importance for SAIs;

• other activities of strategic importance
for institutional capacity-building and
development.

SIGMA declares its intention to acquire a
fixed number of man-days of assistance
(experts) from the Rekenkamer for one 
or several of the activities mentioned
above.

Within the framework of the co-operation agreement (letter of intent) between 
the Algemene Rekenkamer and SIGMA, the two parties declare that they are open to 
co-operate in all the activities relevant for the development of SAIs in central and 
eastern European countries, including:



The April 1997 Constitution
decreed that a two-tier
administrative justice system
should be set up in Poland.  A
time period of five years was
given.  Two years have passed,
and already it is being said, and
written, that the relevant
legislation (an initial draft has
already been drawn up by
academics and legal specialists)
should be passed by next year at
the latest.  This is good news,
especially as circumstances do not
allow for further delay.

Poland’s Supreme Administrative
Court (SAC) has been supervising
procedural correctness and citizen

rights in government offices for the last
twenty years.  It does this well (with some
exceptions) and has a good reputation in
legal circles. But this Court, like the rest of
the judiciary, is beginning to creak under
the sheer number of cases. Every year there
are a couple of thousand more customers.
In 1998 there were over 62,000. As a result,
cases about fundamental matters (taxes,
duties, buildings) take months, sometimes
even years, to be heard.

Problems to Address
At the end of last year, the Supreme
Administrative Court had a backlog of
53,000 cases, of which almost 30,000 had
waited in line for over six months. This
situation is not peculiar to Poland; in many
other countries (Italy, France) backlogs 
of cases are also measured in years. The
passage of time causes many cases to lose
their significance and practical value.

How does the legality of the administrative
system appear in the light of last year’s
statistics?  While it is true that overall only
one in three cases ends positively for the
plaintiff, in some regions (e.g. in the former
voivodships of Biala Podlaska, Kalisz,

Przemysl, Sieradz) as many as one in two
government decisions turn out to be incor-
rect, wrongful or illegal. There are also
areas (e.g. land restoration, city water 
systems, sale of property to foreigners)
where the court overturns every second
ruling made by the national or regional
administration.

Arrogance in authority is on the increase,
taking on some extreme characteristics.
There are ever more complaints against
authorities’ inaction. The authorities say
neither ‘yes’ nor ‘no’, instead remaining
silent, despite requests and pressure from
interested parties. The SAC report for last
year cited 1,850 such cases.  Pride of place
in these statistics is taken by building inspec-
tors, tax offices, offices deciding on expro-
priation, and also (this is particularly
outrageous) administrative offices respon-
sible for elderly war veterans’ affairs. Even
sending a dossier of proceedings, or a
response to a complaint, to the SAC seems
to be too much of an imposition for these
officials. The report lists many ministries
and important government offices that are
one to four years behind in carrying out
these responsibilities.

Information about the number of decisions
taken by a department, and then how
many of these decisions led to appeals to
higher authorities, e.g. to ministers, to
treasury offices to voivod-
ship offices, etc, is seldom
given, and with great
unwillingness.

The Institute for Public
Affairs, which actively
examines the reality of life
in Poland, reported that in
1997 253,000 decisions
taken at the lowest admin-
istrative level were investi-
gated following appeals to
higher authorities. What
were the main subject
areas in these appeals?
Taxes and duty (40 per
cent) and construction
(40 per cent in voivodship

offices). And how many more people are
dissatisfied but do not appeal because they
do not believe in their chances of success,
and how many of those who do appeal
lose their appeals? We do not have answers
to these questions, but even that bare statistic
shows that over 300,000 aggrieved indi-
viduals are appealing for justice each year
to higher authorities and to the SAC
[Editor’s note: this includes persons who
do not receive a decision during the year
in which they file a complaint].

Planned Reforms
In the face of all these problems, what are
the reformers proposing in their draft bill
concerning the structure and jurisdiction
of administrative courts? They want to
create a dense network of regional courts
(50 altogether – that’s one for every two
administrative districts, based not in far-off
Warsaw, but as near as possible to the citizen)
and voivodship courts (16), supervising
the decisions taken by ministers and by
department heads at the voivodship level.

The Supreme Administrative Court will of
course continue, but as a court of appeal
against judgements pronounced by
voivodship courts. The second innovation
is that court procedures can be initiated
even after the first negative decision from
a government office, eliminating the need
to exhaust the internal administrative

appeal procedure.

In 1980, the European
Council of Ministers
Committee recommended
Member states to go
down this path.  Sejm
(Parliament) member Jan
Rokita, who is the director
of the public administra-
tion reform programme,
described the significance
and basic principles
involved in these reforms:
“If a customer of the
administrative process is
convinced that he is right
and knows, as often hap-
pens in life, that he would
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Standing Up 
for Citizens’ Rights in Poland
by Stanislaw Podemski

“The planned reforms 
of the administrative

justice system will put
into the hands 

of the nation’s citizens 
a supervisory

mechanism that will
enable them to pursue
their rights in a way

that is faster, cheaper
and more accessible.”
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The Government of Poland set up
in October 1996 an
interministerial committee to 
co-ordinate activities related to its
accession to the European Union.
In the following interview, Pawel
Samecki, Under-Secretary of State
and Acting Secretary of the
Committee for European
Integration, comments on the
management of EU affairs, and on
the link between state reforms
and Poland's European
aspirations.

PMF: What are the main duties of your
post?

Pawel Samecki: I’m Acting Secretary of
the Committee for European Integration,
which is the main governmental organ
responsible for the co-ordination of internal
adjustments related to Poland’s accession
to the European Union. As head of the
office which serves as the Committee’s
secretariat, I am responsible for the opera-
tions of the office and for preparing the
Committee’s activities.

PMF: Do you meet regularly with your
counterparts from other central and eastern
European countries and do they report
the same problems and challenges?

PS: Not regularly, but we do meet occasion-
ally to exchange opinions. These meetings
show that we face similar problems in all our
countries, such as a lack of awareness of
European affairs among the population, or
fiscal constraints affecting our preparations
for  accession to the European Union.

PMF: Popular support for EU membership
has slipped in some candidate countries. Is
this the case with the Polish population?
What role do you see for the Government in
informing the citizens about the meaning of
membership and of negotiations? Can 
you tell us about the recently adopted
Government programme for informing
the public?

PS: In the case of Poland, public support
for the concept of joining the EU has
diminished from about 70% a couple of
years ago to 54-55% nowadays.  In our
opinion, this is due to the rising awareness
of both the benefits and constraints we will
meet on our way to joining the European
Union. The Government recently adopted
a programme which addresses the issue of
informing the society about the conse-
quences and implications of accession. We
call it a “neutral-positive” programme: we
would like to provide neutral information,
based on facts, associated with some ele-
ments of promotion. But of course we
don’t consider it to be propaganda; we
assume that it will be a balanced pro-
gramme combining first of all information
with some elements promoting favourable
attitudes towards the very idea of integration.

PMF: The Polish system for managing
European integration issues and relations
with the EU has been in place for quite
some time. What advice would you give to
other countries now trying  to upgrade their
systems for managing European relations?

PS: My first piece of advice perhaps would
be not to develop it in the complex manner

in which we have established our system. I
think that a simpler system is better for
ensuring effective performance and results.
That does not mean that our system does
not work or bring positive results; on the 
contrary. The second piece advice would 
be to improve co-operation with the
Parliament, by creating viable channels of
communication, so that messages are clear
and comprehensible to both sides. And
my third piece of advice would be to make
the system understandable to the public,
so that the public can easily identify who is
responsible for what — who is to be praised
for achievements and blamed for failures.

PMF: For nearly two years Poland has been
preparing, pushing through Parliament
and then implementing systemic reforms
of the state.  How are those reforms linked
to the European aspirations of Poland?

PS: These reforms may not be directly
linked to the process of integration, but I
think they constitute the basis for the
future foundations of our accession. For
example,  the three giant reforms which
the government undertook  this January
— social pension reform, health care insur-
ance reform and territorial organisation of
the state — are perceived as not connected
per se with integration.  However, they con-
stitute basic elements of the modern state.
That is why I think the government was wise
in making these necessary  preparations. It
is now possible to tackle those issues which
are directly connected with integration, such
as the preparation of legislation for the
internal market, preparation of adjustments
in such costly fields as environmental pro-
tection, agriculture, safety and health, and so
on.  So those reforms have,  in fact, paved the
way for the activities which are now directly
linked to our accession to the EU.

PMF: Do you think that creation of the new
regions will have a positive impact on Poland’s
ability to apply for and receive structural
funds from the Union in the future?

PS: Definitely.  I think that the regions
are now much better equipped, with com-
petencies and powers which are necessary

Warsaw’s Co-ordination 
of EU Affairs
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for institution-building for the whole
administration. But of course we do not
replace each ministry or office; we are simply
the liaison office for all ministries. We put
together all individual sectoral plans, and
build a single consolidated programme
which is then presented to and negotiated
with the European Commission. Later on
we carry out the procedure of tendering and
selecting partners on the basis of offers that
Member States submit to sectoral ministries.
Together with the sectoral ministries our
final objective is to obtain the technical
advice necessary to prepare ourselves for
membership. ■

Pawel Samecki is Under-Secretary of State and Acting Secretary
of the Committee for European Integration in Poland. 
He can be reached in Warsaw at tel: (48.22) 694.71.95;
fax: (48.22) 694.71.94.

GOVERNANCE AND EU INTEGRATION

not get justice at the next level of govern-
ment, then he himself should, according to
the thinking of the European ministers,
be able to submit his case for immediate
court action.” (Bulletin of the Public
Administration Reform Programme,
Public Affairs Institute, February 1999).

Five hundred administrative judges will
have to be found. Where should they
come from ?  It will be necessary to create
additional full-time posts for judges.
However, European Union experts, after
looking at Poland’s administration of justice
last year, came to the conclusion that we

do not differ from other European countries
as far as numbers of judges are concerned.
Reserve judges can be found within court,
which is organised is an archaic way.

We don’t know very much as yet about
the functioning of the national or regional
administration following the  reforms that
were introduced on 1 January of this year,
and we are only just getting to know how
it works on a practical, everyday level.
One thing is certain. The planned reforms
of the administrative justice system will
put into the hands of the nation’s citizens
a supervisory mechanism that will enable

them to pursue their rights in a way that
is faster, cheaper and more accessible. Such
a move is vital, particularly in the first
stages of administrative restructuring and
transformation.  ■

This article originally appeared in Polityka, No. 25
(2198),19 June 1999. It has been translated and edited
for publishing in PMF and appears here with permission.
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to effectively absorb external financing.  The
legal framework is already in place; what
we now need is the technical knowledge to
prepare ourselves for such absorption.

PMF: On 1 July the new Law on Civil
Service entered into force. What effect does
that have on the employees of your office?

PS: I hope that, as with other govern-
mental bodies, it will help to stabilise the
turnover of employees, which is excessively
high. I think that it will be an instrument
to attract more qualified people to adminis-
tration. In our office, which is perceived as
an attractive employer, it will indeed be
another contribution to stability.

PMF: In mid-June of this year the Prime
Minister signed a regulation or decree that
made it possible to reorganise the Office of

the Committee.  What were the objectives of
this reorganisation and what did it entail?

PS: Such a decree was indeed signed by
the Prime Minister.  The aim of the decree
was to consolidate the internal structure of
the organisation, as there was no need to
have a vast and fragmented bureaucracy.
We reduced the number of units in the
Office from 15 to 11, and consolidated
certain activities and tasks.  Thanks to this
reorganisation the Office will be more
operational and efficient in the future.

PMF: Finally, what is the role of the
Office of the Committee  in preparing for
or implementing the institution-building
component of EU assistance?

PS: We are in fact the main co-ordinator.
We prepare the consolidated programme


