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Abstract 

This thesis sets out the synthesis of a substantial body of work into a PhD by publication, based upon 

works relating the Five Case Business Case (5CBC) model. It brings together a programme of research 

undertaken during recent years, developed by the author working with the School of Management at 

Swansea University. The work transcends academic understanding of business case development, public 

policy, and benefits realisation. 

The author’s journey establishing the 5CBC Model provides the framework for the portfolio of works, 

developed through Action Research, and contributing to policy and practice across the UK and 

internationally. Established through academic literature along with government guidance and reports, the 

works individually and collectively offer unique insights to the field of business case development. 

Key contributions of the Options Filter, a skills framework for case development, and a proportionate 

approach for their development, are explored in the publications, together with how they contribute to 

the academic literature and professional practice. The potential for the continually evolving 5CBC model 

to support delivery of future policy developments, and deployment into other sectors presents significant 

scope for further work in both business case development and the initiatives the model helps realise. 



2 

DECLARATION 

This work has not previously been accepted in substance for any degree and is not being 
concurrently submitted in candidature for any degree. 

Signed ..........Joseph Christopher Flanagan................................................... (candidate) 

Date ..............18/07/2022.......................................................... 

STATEMENT 1 

This thesis is the result of my own investigations, except where otherwise stated. Where 
correction services have been used, the extent and nature of the correction is clearly 
marked in a footnote(s). 

Other sources are acknowledged by footnotes giving explicit references.  A bibliography is 
appended. 

Signed ..........Joseph Christopher Flanagan................................................... (candidate) 

Date ..............18/07/2022.......................................................... 

STATEMENT 2 

I hereby give consent for my thesis, if accepted, to be available for photocopying and for 
inter-library loan, and for the title and summary to be made available to outside 
organisations.  

Signed ..........Joseph Christopher Flanagan................................................... (candidate) 

Date ..............18/07/2022.......................................................... 

Candidates on whose behalf a bar on access has been approved by the University (see 
Note 7), should use the following version of Statement 2: 

I hereby give consent for my thesis, if accepted, to be available for photocopying and for 
inter-library loans after expiry of a bar on access approved by the Swansea University. 

Signed ..........Joseph Christopher Flanagan................................................... (candidate) 

Date ..............18/07/2022.......................................................... 



3 

Towards Better Business Cases: 

1. Introduction
1.1 Research framing and context 5 

1.2 Introduction to the works 7 

2. Methodology
2.1 Purpose, approach and philosophical positioning 10 

2.2 Research delivery 11 

3. Research Components
3.1 Autoethnographic Review: Business Case Practice 15 

3.2 Autoethnographic Review: 5 Case Model Development 21 

3.3 State of the Art – critical review 27 

3.4 Summary of papers/contributions 31 

3.5 Reflection on the 5 Case Model 41 

4. Discussion and Conclusions
4.1  Review against Research Questions 43 

4.2 Future Research Directions 46 

4.3 Policy/Practitioner Insights 46 

5. References 47

6. Appendices
Portfolio of Publications 50 

List of Figures and Tables 
- Table 1: List of Publications and Contributions 7 
- Table 2: Author Journey and Emerging Publications 13 
- Table 3: Initial Research Loops 14 
- Table 4: Ethnographic Review Insights Summary 15 
- Figure 1: the ROAMEF Cycle 11 



4 

Overview of content 

This work presents the author’s contribution to the development of knowledge, understanding and 

practice in Business Case development and subsequent Investment Appraisal in the public sector. The 

works have had significant impact upon practice, and have contributed to the prevailing body of academic 

knowledge on this subject. The work is structured as follows: 

Chapter 1: Introduction.  

The context of the work, building upon existing research and practice. The chapter sets out the author’s 

unique position in the field, together with the research aims; the key research questions and how they 

have been addressed in the papers submitted as part of this work. 

Chapter 2: Research methodology 

The works have been developed through cycles of action research, informing both knowledge and 

practice. This chapter presents the philosophical position of the work, along with details of how it was 

undertaken, including for development of each of the works. 

Chapter 3: Research Components 

The action research activity is developed through an autoethnographic review, which places the cycles at 

within the historic and emerging contexts of the author’s continued work. This is accompanied by a critical 

review which positions the published works and their contributions within the existing body of knowledge. 

Each work is then considered separately with their contributions to addressing the research questions. 

Chapter 4: Discussion and Conclusions 

A summary of the main findings, in response to the research questions; including the theoretical and 

practical implications of the work, how it advances the prevailing body of academic knowledge in the field 

and suggestions for future work. 
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1: Introduction 
 

1.1 Research framing and context 
 
Public sector initiatives are often surrounded by criticism for cost-overruns, delays in their realisation and 

under-delivery of promised benefits, in both the UK (Patanakul, 2014) and globally (Flyvbjerg; Ogunlana, 

2010).  Policymakers define visions and strategic directions which manifest ultimately in programmes and 

projects to realise the intended benefits. However, the activities involved in their scoping, development 

and delivery are typically laden with choices offering potential for layers of sub-optimisation.  

The ‘Programme’, ‘Project’, and ‘Portfolio’ have become the unit of policy delivery, and as such they 

receive the most visibility and subsequent scrutiny.  In this context, the aforementioned debate  between 

orthodoxies of Hirschman and Flyvberg (Kreiner, 2020) could in extremis be likened to the economic 

debates of Marxist central planning versus von Hayek style socio-economic Darwinism. However, there 

exists far more nuance in the debate, and broad agreement about the need for robust frameworks to 

steward the development and delivery of publicly funded initiatives (Brealey, Cooper, & Habib; Flyvbjerg; 

Lapsley).  

Balancing often competing, sometimes paradoxical policy objectives can be a major challenge, when built 

upon a continually evolving democratic landscape set upon political cycles out of sync with realisation of 

difficult long-term decisions and the realities of creating major infrastructure. As such, the business case 

becomes the vehicle to navigate this process, though it is only as effective as how it is itself constructed 

and applied. The purpose of this work is to present the author’s contribution to knowledge in the field of 

business case development, realised through a set of interconnected scholarly and practitioner 

publications realised during recent years. Utilising action research, built upon decades of practice, this 

leads to the state of the art which has both UK and international significance. This is set within the research 

aim and questions presented as follows; 
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Research aim and questions 

The central research aim of this study is to: 
 

1. Identify how the quality of UK public sector business cases, and thus (hopefully) associated 

decisions for intervention and expenditure on public services can be improved; thereby leading 

to improved social and economic outcomes. 

Key research questions 

1. Inputs. What is currently available to business case practitioners within the public sector, 

(primarily within the UK) by way of guidance, templates; training and the tools and techniques, 

required to produce robust business cases?  How are these limited in supporting the activity? 

2. Processes.  What are the limitations and potential developments for current processes for 

production of public sector business cases? 

3. Outputs. How are the results of developed business cases reviewed? And how can these outputs 

be improved, if required, and any gaps or needs addressed? 

Approach as to how they have been addressed (further developed in Methodology. 

The author’s contributions to this body of knowledge include: 

• the creation of the Five Case Model (5CBC), now the UK’s de facto standard for the development 

of public sector business cases. The principles have been endorsed by the G20 countries and the 

standard is being adopted internationally; 

• the Options Framework Filter for the identification and assessment of options for intervention 

and expenditure.  This tool is now mandated for use within the HM Treasury Green Book; 

• the Guides to the preparation of Project, Programmes and Strategic Portfolio business cases.  

These ISBN-listed publications outline the key steps and actions required for business case 

development; 

• the creation of the Strategic Outline Case (SOC), the Programme Business Case (PBC), the 

Strategic Portfolio Business Case (SPBC) and the Business Justification Case (BJC). This 

encompasses all types of business case currently in use within the UK and international 

community; and, 

• the delivery of related training through an accreditation scheme for approved trainers. 

The following section presents how the Author’s published works contribute to literature and practice 

by answering the questions presented above. 
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1.2 Introduction to the works 

 
The following table presents the publications which underpin this work, realised during the period 2016 to 2020. The structure builds upon the 

author’s work from initial 5CBC development, through to its application (including cases) and other key outputs including seminal government 

guidance documents.  

The critical review also places this work in the context with emerging impact across emerging research and practice, both in the UK and 

worldwide. 

Paper/Work Overview Contribution 

5CBC Toolkit (2016) Presenting the novel 5CBC Framework, with 

a suite of tools to support its application. 

Technical Report 

Resolving the multifaceted challenges identified in the ‘State of the 

Art’ section to provide a structured approach to business case 

development. The toolkit provides a process to harness complex 

inputs through a structured and proportionate business case 

process.  

The work contributes to addressing Research Questions 1 and 2. 

Project Evaluation 

(2020) 

Evaluation Approach – adopting Green Book 

and Magenta Book principles. This is 

explored through a novel case which applied 

a 5CBC-adapted approach. 

Article – Journal of Information Technology 

Case and Application Review 

The paper examined the lifecycle of a major public sector 

intervention targeting a range of benefits from its appraisal 

through to ex-post evaluation. The Case highlights the importance 

of the ROAMEF cycle and evidences the potential for broader and 

more-structured Options development and analysis, as provided by 

the Options Filter developed by the author (Treasury, 2018). 

The work contributes to addressing Research Questions 1 and 3.  
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Green Book (Update) 

& 

Business Case 

Guidance 

(2018,20) 

Options Framework developed and 

integrated with 5CBC components of Green 

Book (2018).  

Technical Document written for guidance in 

business case development. 

UK Government Guidance 

HM Treasury 

The Options Filter is one of the major revisions introduced to the 

2018 Green Book. Longlist development had previously received 

little guidance despite its criticality in project direction. The Filter 

provides a structured approach to develop a broad range of 

options against the five cases prior to deeper selection and analysis 

of most appropriate shortlist options. 

The work contributes to addressing Research Questions 2 and 3.  

Developing Regional 

Policy (2021)  

Action Research –5CBC application in policy 

development. Case study exploration. 

Article – Knowledge Management and 

Practice Review 

The paper explores the delivery of public investment into an 

inherently complex context. The Case was chosen for relevance to 

a range of public interventions including emerging City Region/City 

Deal projects reaching into the Swansea Bay City Region project 

portfolio. A core part of the insight from the case was to 

demonstrate how project development for regional benefit aligns 

with the Options Filter approach and place-based analysis in Green 

Book (2020). 

 

New Zealand 

Government 

Evaluation 

(2016) 

Assessment of project portfolio for 

deployment of the model. State-wide review 

of 9 business cases, providing research and 

policy insight. 

Report to Government of New Zealand 

A number of key issues were identified through examination of 

government-wide business case development. This included the 

need for key steps, including the early involvement in the business 

case process of relevant expertise and stakeholders.  

The work contributes to addressing to addressing to Research 

Questions 2 and 3. 
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International Context 

Development 

(2020) 

Technical Document to support transfer of 

the 5CBC model to an international context. 

UK Government Guidance 

HM Treasury 

Contextualising the Framework to broader international 

application. Initial 5CBC guidance had been developed 

around UK Government/HM Treasury structures and process. 

The International Guidance drew upon the NZ evaluation and 

wider work to allow the guidance to be contextualised to 

other nations and organisations beyond the UK public sector. 

The work contributes to addressing to addressing to Research 

Questions 1,2 and 3. 

Table 1: List of Publications and Contributions 

Historic and related publications 

The publications presented above with the insights they provide, build upon and relate to a broadening body of work, by the author and 

practitioner groups including government bodies with which he has significant involvement. These include; 

• Making Sense of Public Sector Investments: The Five Case Model in Decision Making, Courtney and Flanagan, 2001, Radcliffe, ISBN: 

1857754328 

• Business Case for UK Government development finance 2017-2021 – adopting 5CBC model1  

 
1 
https://assets.publishing.service.gov.uk/government/uploads/system/uploads/attachment_data/file/651848/2017_to_2021_CDC_capital_increase_business_
case_publication_1038.pdf 

https://assets.publishing.service.gov.uk/government/uploads/system/uploads/attachment_data/file/651848/2017_to_2021_CDC_capital_increase_business_case_publication_1038.pdf
https://assets.publishing.service.gov.uk/government/uploads/system/uploads/attachment_data/file/651848/2017_to_2021_CDC_capital_increase_business_case_publication_1038.pdf
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2: Methodology 
 

2.1 Purpose, approach and philosophical positioning  
 
This chapter presents the approach undertaken in the research and related practice that has contributed 

to the publication portfolio. Due to the nature of the work this includes reflection on the author’s role and 

motivations, and sets the publications relating to this work in the context of how he researched, planned 

and delivered his suite of products and improvements. It should be noted that at the outset, the author 

thinks it important to explain that he did not start with a grand plan; but instead, a vision, an idea, and a 

sketch of what he wanted to achieve, both personally and professionally. 

The practice-based nature of the author’s work presents a pragmatic ontological, epistemological, and 

methodological approach. Routed in the pragmatist paradigm, the works reflect ‘solving practical 

problems in the real world’ (Yvonne Feilzer, 2010) in supporting the translation of policy into programmes 

and projects through public investment.  

The evolving nature of approaches to business case development over recent years and the unique 

position of the author has permitted an Action Research approach, offering a richness of insight as the 

practice has evolved. It has allowed the research to be truly embedded in the development of business 

case development, not just the development of business cases. Other studies have focused on aspects 

such as economic appraisal with quantitative or qualitative research (Brealey et al., 1997; Flyvbjerg, 2014; 

Söderlund, Sankaran, & Biesenthal, 2017), including relatively narrow though important elements 

including Cost-Benefit Analysis (Florio, Morretta, & Willak, 2018) or Risk & Uncertainty (Howell, Laufer, & 

Ballard, 1993; Williams & Samset). The practice of creating business cases has developed over time, in 

diverse contexts with evolving approaches, involving complexities for which Action Research is well-

placed to elucidate meaningful insight (Creswell & Clark, 2007; Stringer, 2013).  

The works are set around an autoethnographic (Ellis, Adams, & Bochner, 2011) review which charts the 

author’s experience, and sits alongside the published works, each involving their own methodology/ 

development as described in the individual publications. The autoethnography therefore provides a 

personal narrative and rich context, supported by wider peer-reviewed methods in the publications, 

protecting against author bias and other challenges noted by Doloriet and Sambrook (2011). The research 

approach presents the central ROAMEF cycle, developed in alignment to Action Research, drawing upon 

the Author’s activity at the time of creating the works. The remainder of this chapter presents how this 
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reflects in the work undertaken, including to present how the works emerged from loops framed against 

the ROAMEF cycle.  

 

2.2 Research and Practice  
 
While developing his vision, the author was influenced throughout by the reflective practice utilised in the 

development of schemes; in particular, that of the ROAMEF cycle (Figure 1), outlined in the HM Treasury 

Green Book (HMTreasury, 2003) (Treasury, 2020), required for the preparation of policies, regulations, 

programmes and projects. 

 

Figure 1: the ROAMEF Cycle (Treasury, 2020) 

ROAMEF requires the agents of change to consider the rationale (R) for what they want to do; their 

Objectives (O) in terms of what they specifically want to accomplish; Appraisal (A) of the available options 

for doing so; and the arrangements for Monitoring (M), Evaluation (E) and Feedback (F). Throughout his 

work the author also drew upon the fundamentals of programme and project management; namely that 

these schemes are delivered through a number of key stages: planning, implementation, and evaluation, 

which map onto the ROAMEF cycle.   

With these methodologies in hand, the author scoped, planned, implemented, evaluated and further 

developed his work and associated products over 30 years (Table 2) in a series of phases, or loops, as 

follows leading to the subsequent portfolio development. These are presented in a personally reflective 

manner following the autoethnographic approach described earlier: 
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  Status Quo Experience 

Start 

0 

Key stages in the 

development of the 

evolution of the Better 

Business Cases Programme 

A starting point of  

‘Unconscious incompetence’, 

i.e. unaware of limitations and 

deficiencies. 

Personal experience, 

observations and 

reflections on business 

cases  

 Planning Actions Results 

Loop 

1 

Rationale and Objectives 

(ROAMEF) 

 

Scoping the 5CM 

 

Applying the 5CM with clients 

in departmental assignments. 

 

Positive feedback - users 

receptive to model 

(conscious 

incompetence) 

 

Loop 

2 

 

Creation of the Strategic 

Outline Case (SOC) and the 

Options Framework Filter 

 

Pilot studies for SOC and use of 

the Options Framework Filter 

Acceptance of scoping 

phase for business case 

(SOC) and designation of 

preferred way forward 

(PWF) 

Loop 

3 

Preparation of project 

guidance and templates 

 

Implementing detailed 

guidance in departmental 

assignments; Evaluation of 

guidance and templates 

UK Roadshows 

 

Demand from users for 

supporting training 

courses to develop 

relevant expertise 

 

 

 

 Adoption by the New Zealand Treasury and the States of Guernsey.  Some 500 people 

trained. 

Loop 

4 

Preparation of basic training 

for practitioners and 

reviewers 

 

Implementation (rollout) and 

evaluation of supporting 

training.  

Demands to outsource 

the training to service 

providers in order to cope 

with demand. 
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Loop 

5 

Formal introduction of the 

BBC programme and 

preparation of an 

accreditation scheme for 

foundation and practitioner 

training 

 

The appointment of a service 

provider and market providers. 

 

The formal creation of a 

foundation and practitioner 

course, with reviewer training 

to remain inhouse pro temp. 

 

Realisation that the 

project (creation of an 

output) needs to be seen 

in the context of the 

programme (for 

transformation and 

change). 

 

Loop 

6 

Preparation of programme 

guidance and additional 

training 

 

Implementing programme 

guidance: work in progress.  

Continued confusion – 

users still conflating 

programmes with 

portfolios  

Loop 

7 

Preparation of international 

guidance and rollout by FCO 

and Cabinet Office training 

programme across the 

developing World. 

 

Actions undertaken by 

someone other than the author 

and leaping on the “band 

wagon” for common good. 

 

Unresolved.  Evaluation 

remains to be undertaken 

Loop 

8 

 

Preparation of bespoke 

course for the NHS England: 

inhouse associated training 

organisation (ATO). 

 

Team appointed with NHS 

(England) and NHS 

(Improvement) to deliver 

training through economies of 

scale.  

Over 500 people trained 

in 3 years 

(Conscious competence 

beginning to take hold) 

Loop 

9 

Preparation of Portfolio 

Guidance and additional 

training for programmes and 

portfolios 

Currently being prepared Unknown 

Future 

loops 

Future developments 

 

To be determined Embedded ‘unconscious’ 

competence 

 
Table 2: the Author’s Journey and development in run-up to the Publications 
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Whole systems approach 

The above overview maps directly onto key stages for action research (Kolb, 2014): planning; 

implementation and learning; and in turn onto the approach adopted by the author: scoping and planning; 

implementation and evaluation and feedback stages.   

The development cycles (loops) that the author went through on his journey were not as structured, 

organised and binary as they appear; many activities took place in parallel, with the later activities in one 

stage merging with the early activities in another. 

In practice, the iterative and complementary nature of the author’s research often felt like organised 

chaos; but in fact, looking back, it was more structured than the author first thought and was driven by 

values and understanding, rather than any “formal rules”.  Upon reflection, the author appreciates that 

this apparent contradiction was to be expected given what many behavioural scientists have known for 

years; namely, that there is an inevitable overlap between action research stages; “because the 

boundaries are not clear cut, nor can be in a continuous process” (Kolb 2014). 

To put this in context, the diagram below illustrates some interpretations of action research and how the 

author considers they relate to ROAMEF (Table 2, relating to prior Figure 1). 

Table 2: ROAMEF and action research. 

HM Treasury 
Greenbook: 
ROAMEF (2) 

 

Systems Model (Lewin) 
& Scottish Government 

interpretation (Oldbell3, 
2008) 

 

Action Research: 
The Tavistock 
Institute (4) 

Experimental learning 
Cycle: 

Lewin/Kolb (5) 
 

Rationale Planning and development 
(Planning and “Unfreezing”) 

 

Plan Experience 
(Act) Objectives 

Appraisal 

Monitoring Implementation 
(Action and “changing”) 

Act Observe 

Evaluation Observe Reflect 
(Learning) 

Feedback Learning 
(Results and “Refreezing”) 

Reflect Plan 

Repeat loop Repeat loop Repeat loop Repeat loop 

 
Table 3: Initial Research Loops 
 
The experiences and insights of this journey are framed in the following section: Research Components, 

exploring the author’s autoethnographic review and positioning the portfolio within the existing 

literature, developed with focus upon the research questions presented in 1.1. 
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3: Research Components  
 

3.1 Autoethnographic Review: Business Case Practice 
 
This review set in the cycle detailed in 2.2 presents the author’s experience, reflections and contributions 

to the development of business cases and investment appraisal in public sector, along with how this has 

been adopted by the international community and contributed to the prevailing body of academic 

knowledge. The author originally created the Strategic Outline Case (SOC); the Programme Business Case 

(PBC); and the Business Justification Case (BJC), all types of business case currently in use within the 

international community. 

The reader needs to understand the author’s research methodology for the creation of his products and 

tools and techniques.  Largely intuitive and practical, he observed what was going on, developed a 

solution, implemented it, monitored it, evaluated it and operationalised where it was perceived to be of 

value.  In short, a variant form of action research based on the sub-conscious belief that “necessity is the 

mother of invention”. A summary of the insights drawn from each loop is presented in Table # below, 

along with connection to other research components, and are expanded upon in the following section. 

  Positioning 

Loops 

1,2 & 3 

Rationale and Objectives 

(ROAMEF) 

Scoping the 5CM 

Creation of the Strategic 

Outline Case (SOC) and the 

Options Framework Filter 

Preparation of project 

guidance and templates 

The first loops of the work emanated from the 

earlier stages of the author’s career, targeting the 

long-standing gap in tools for business case 

development noted by Henderson (1965) through 

to Priemus et al. (2008). This led to development 

of the 5CBC Toolkit (2016) and initial parts of the 

Options Filter component with long-list and 

shortlist stages. Aiming to help address the 

challenge set by Samset and Volden (2012) of 

shaping a proposal around ‘good enough’ rather 

than elusive perfection, these loops brought a 

new approach to the critical front-ed of the 

process.  
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Loops 

4&5 

Preparation of basic training 

for practitioners and reviewers 

Formal introduction of the BBC 

programme and preparation of 

an accreditation scheme for 

foundation and practitioner 

training 

The author’s work in the NZ Government 

Evaluation (2016) identified limitations in business 

case development, including availability of 

appropriate skills. The insight underlined long-

standing shortcomings noted initially in the UK 

(Lapsley 1986). This resulted in development of 

the BBC programme, as incorporated into the 

updated Green Book guidance (2018).   

The loops also further highlighted to the author 

the importance of elements such as early options 

appraisal stages for supporting regional policy. 

These insighted were further developed in the 

later elements of the research portfolio (2020, 

2021). 

Loops 

6,7&8 

Preparation of international 

guidance and rollout by FCO 

and Cabinet Office training 

programme across the 

developing World. 

Preparation of a bespoke 

course for the NHS England: 

inhouse associated training 

organisation (ATO). 

The International Development guidance (2020) 

emerged from the author’s work with 

organisations across the world. An important 

insight was that guidance needed to be 

developed in a transferable manner as 

stakeholders in different territories have varying 

involvements in each stage of business case 

development (Klakegg 2008, EIB 2018). The loops 

also drew upon continued development of the 

5CBC training programmes in preparation for their 

international rollout. 

Loop 9 Preparation of Portfolio 

Guidance and additional 

training for programmes and 

portfolios 

The most recent guidance (Green Book 2018, 

2020) included evolution of the Option Filter 

Framework. This revised approach strengthened 

the early-stages of business case development 



 

17 
 

within the context of uncertainty and often 

competing short/longer-term objectives. 

Ultimately, this continued to tackle the ‘hiding 

hand’ challenge coined by Hirschman (1967) and 

challenged by Flyvbjerg (2014).  

 
Table 4: Ethnographic Review Insights Summary  
 
Experiencing and scoping: motivation, rationale, objectives and appraisal  

The first line in a song from “The Sound of Music” is: “nothing comes from nothing, nothing ever could 

…….”, which serves in the author’s view to describe the first Stage in action research, which Kolb's (2014), 

experimental learning cycle called “experience”.  During this Stage the researcher engages with and 

observes the subject, and “identifies the problem and envisions success”.  The point being,  not to just act 

and plan in the first instance; but to be looking for something: that something becomes what the 

researcher is seeking to change and improve through observation, reflection and planning. 

Lewin (1958) believed that “the motivation to change was strongly related to action” .  The first stage in 

the Lewin/Kolb experimental learning cycle: (see below) involved physiological, safety and social factors 

clearly featured on the author’s hierarchy of needs; but he was also driven by self-esteem (ego) and the 

need to self-actualise (having been brought up in a care home and joined HM Treasury as a clerical 

assistant at the age of 15 years).  His personal rationale (R) was to pick a topic which would always be 

required; his objective (O) was to make a difference; he appraised (A) the options for service improvement 

and selected the “something”: public sector business cases. 

The author set about getting himself a posting in this area; he went to see the Head of the Investment 

Proposal Advice (IPA) in the Central Computer and Communications Agency (CCTA) in HM Treasury (Bob 

Dunstan) with responsibility for IT business cases, and was subsequently appointed. 

Planning: detailed interventions and actions for unfreezing 

The author began to move into the planning stage in parallel with continued activities in the scoping stage 

(loops 0, 1 and 2).  The key differentiator between the scoping and planning phases in the author 

experience was this: whereas activities in the scoping stage had focused essentially on brainstorming 

needs, and developing his vision on the basis of his and their shared experiences on an informal basis; the 
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planning phase was more structured, more formal, and output focussed.  Activities also began to be 

planned with others. 

Loop 3 called for guidance on the tools and techniques (Five Case Model; SOC; Options framework etc.) 

that the author had developed; while loop 4 subsequently called for basic training to support the 

guidance, which then morphed into Loop 5 and an accreditation scheme for training. 

In parallel, the Five Case Model was being adopted by the New Zealand Treasury for use in Central 

Government departments, who developed roadshows and training products of their own with the support 

of the author; so, the message was gaining traction and the guidance a life of its own. 

Following the successful implementation and evaluation of the project guidance (loop 3), the feedback 

from practitioners was that further guidance was required on programme business cases (loop 6); and in 

parallel, the Cabinet Office put in place a programme in support for infrastructure business cases in the 

Developing World (loop 7), and for the NHS England, development of their own training programme (loop 

8) in response to the successful implementation and feedback from the introduction of basic training (loop 

4) and the accreditation scheme for training (loop 5). 

The author is currently working on the preparation of guidance for the development of the Strategic 

Portfolio Business Case (loop 9) and HM Treasury has relaunched the Green Book (discussed further 

below). 

 

Implementing: acting, changing and observing 

During the implementation phase, the author monitored the delivery and performance of his plans.  The 

author observed that each loop did not always go as planned and that activities sometimes had to be 

reorganised and recalibrated. 

The author reflected on whether observing was part of the evaluation stage or part of implementation.  

After much consideration, he concluded that observing was akin to evaluation, and that evaluation was 

fundamentally an integral part of implementation; because the purpose of any organisation must be to 

continuously improve.  This is to a considerable extent borne out by ROAMEF which separates out 

observation (which the author considers as evaluation) from reflection (which the author concludes is 

feedback). 
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The author monitored progress in relation to the attainment of his key objectives and planned activities.  

However, the author observed that monitoring was an integral part of implementation that often gets 

insufficient attention, to the extent it is overlooked on occasions.  The author concluded that monitoring 

needs greater emphasis, more performance measures, and a more formalised and structured approach 

to avoid the risk of “self-fulfilling prophecies” on the part of those involves in the monitoring. 

Now that the author’s guidance has been implemented, the author intends to adopt a more consultative 

approach to monitoring in order to more closely align this key activity with evaluation and feedback.  The 

audience is now more mature: no longer is it a case of telling people to simply follow and use the guidance; 

but rather to learn together how to tailor and make the most appropriate use of what has been developed 

so far and into the future. 

Evaluating: reflection, feedback and refreezing, including planning further interventions 

Reflection leads to feedback (F) and, if positive and accepted, to change. 

Following evaluation by HM Treasury, the authors principal works – the Five Case Model (5CBC) and 

Options Framework filter- are now an integral part of the Treasury Green Book (Central Government 

Guidance on Appraisal and Evaluation) and now mandated for use within the public sector.  In addition, 

HM Treasury is rolling out Masterclasses to Central Government departments; the NHS England is now 

providing its own classes, with over 500 people trained already, and the accreditation scheme provided 

by the private sector has trained over 10,000 people worldwide. 

From a systems perspective, refreezing has now taken place.  The real challenge remains: to change  

behaviours and the prevailing culture.  Further interventions have been planned and are referred to in the 

author’s overall conclusions. 

Emerging observations: 

Action research is an iterative process that may encompass other change agents.  In the early stage, the 

author was alone going around the loop – planning, acting, observing and reflecting multiple times.  In 

later stages, he found himself working as part of a team, as the original plan was organically developed 

with others, in response to their needs and the anticipated benefits.  The loops shown earlier and 

discussed in the planning phase illustrate the points. 

Action research applies to both our personal and professional lives, our personal motivations and 

professional experiences.  
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The scoping phase should be given more prominence and not conflated and confused with the planning 

phase.  The scoping stage is potentially more personal; more strategic and macro, and less tactical.  During 

this stage, the researcher needs to understand what and why: the rationale, and the related aims and 

objectives, and to focus on the evidence base. 

The scoping and planning stages necessarily include the author looking at the available options for product 

development in respect of scope, solution, delivery and implementation.  In general terms at the scoping 

stage, and in more detail at the planning stage.  The author reflected that to a considerable extent the 

scoping and planning stage mirrored the long list and short list stages in his guidance; and the choice of 

options became the dimensions of the Options Framework filter.   

The author believes that initially he didn’t give sufficient attention to his research methodology in the 

early stages, which was largely adopted intuitively on the basis of ROAMEF and what he knew about 

project management stages.  The author subsequently adopted a more structured approach. 

According to the British Standards Institute (Sarac, Absi, & Dauzère-Pérès, 2010) and the International 

Standards Institute (ISO) a Quality Management System (QMS) comprises of three parts: processes; tools 

and techniques; and culture.  The author as provided processes (the Guides, and steps and actions within); 

the author has delivered tools and techniques (the Five Case Model, options filter framework); what 

remains is to change the culture: behaviour, which will take critical mass, training, behavioural change 

and most importantly of all, time. 

The author stresses the importance of integrity throughout the process; because without this, nothing 

will fundamentally change.  Role models and exemplar schemes are also important to reinforce 

behavioural change. 

Prior to the author’s work was a state of “unconscious incompetence”: where people did not really 

understand or perceive the need for change.  In the planning phase “unfreezing” of the status quo began 

to take place, and people began to perceive that they were in a state of “conscious incompetence and 

that change was required.  Over the past 10 years, the author’s works have been implemented: actions 

have been planned, taken place, evaluated and fed back, then “re-frozen” into existing systems and 

protocols.  This has led to a state of “conscious competence”, facing cultural. and behavioural change and, 

hopefully, a state of “unconscious competence” in the future. 
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3.2 Autoethnographic Review: 5 Case Model Development 
 
The following section provides further depth to the review, including description of the different forms of 

Five Case Business Case. 

1. Contribution to the development of business cases 

 

The principles of the Five Case Model have now been adopted by the G20 Countries as an International 

Standard  Global institutions have also shown interest in adopting the principles of the Five Case Model., 

including the World Bank, the International Bank for Reconstruction and Development (IBRD), the 

European Investment Bank (EIB, 2018) and the Organisation for Economic Construction and Development 

(OECD), amongst others.  The principles of the Five Case Model (5CBC) have been placed into law by the 

French Government. 

The 5CBC model, the use of a scoping business case (SOC) and the Options Framework Filter are now an 

integral part of HM Treasury’s Green Book for the appraisal of public sector spend.  This guidance is 

mandated for use across all Central Government Departments and their Agencies.  It is also recommended 

for use across the wider public sector.  This includes the National Health Service (NHS) and Local 

Authorities in England, Scotland, Wales and Northern Ireland. 

Other jurisdictions have also adopted the Standard and Guidance.  These countries include New Zealand, 

the Cayman Islands, Saudi Arabia and the States of Guernsey, amongst others. 

An accreditation scheme for related training has just completed its five years pilot. This includes 

Foundation, Practitioner and Reviewer courses.  Some 5,000 plus people have been formally trained in 

the Standard across the Globe, and the scheme is currently being re-procured by HM Treasury and the 

Welsh Government.  The royalties from training examinations have offset training costs running into  

millions of pounds for Better Business Case courses.  Another circa 5,000 people plus have also been 

informally trained over the duration of the pilot. 

In addition, the standard forms a core part of a Foreign and Commonwealth Office (FCO) overseas aid 

programme (circa £25 million), whereby the UK Guidance has been adapted to form an International 

Guide for Infrastructure projects, alongside training provided under the accreditation scheme.  Currently 

pilots are underway in Indonesia, Colombia and Vietnam.  Another 12 developing countries are also 

targeted. 
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The private sector is also showing an interest in the use of the Five Case Model methodology.  Examples 

include Coca Cola and United Utilities, for the development of a £2 billion infrastructure project. 

 

2. Has it made a difference? 

While the above serves to illustrate that the author’s endeavours over the past 30 years have gained 

traction, it does not serve to answer the key question, which is: has the use of the standard made a 

difference? This can be appraised from a number of perspectives: culture; processes; but, most 

importantly, outcomes. 

The Culture 

Early indications are that the use of the guidance and results of training are changing culture and  

behaviours.  However, the author recognises that this now needs this to be further evaluated. 

Increasingly, people’s mindsets are accepting that this not about “writing” a business case for assets, but 

about “thinking” through an intervention for spend on service improvement.  This was borne out by 40% 

of respondents in a survey of the pilot across 8 Health Boards and 1 NHS Trust in Wales, who recognised 

that fundamentally this was all about the scoping and planning of spend; that the key to a successful 

business case was who you involved in the process – not the product or process per se; and that the 

business case was simply the repository for the evidence base for approval, operational and evaluation 

purposes. 

The author also observes that reference to the Five Cases is now passing into daily language.  Ministers 

are now referring to “the Strategic and Economic Cases”, commentators now refer, for example, to “the 

economic case for HS2”.  

The processes 

This refers to the steps and actions advocated in the guidance, the use of supporting workshops and 

recommended tools and techniques. 

During the pilot survey, the NHS Wales reported that business cases were increasingly being insourced, 

rather than outsourced to consultants, and that this was resulting in substantial savings. Cost reductions 

in the order of 40% were reported.  
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In addition, efficiency savings were reported for the time taken to develop business cases; but these are 

difficult to measure and subjective in the absence of a baseline. 

The key challenge in terms of the process remains getting people to recognise “that guidance is for the 

use of the wise and the obedience of fools”, and to use the guidance pragmatically and proportionately. 

In support of this challenge, the guidance recommends the completion of the scoping document, designed 

by the author for the appropriate and proportionate completion of the business case.  The author has also 

introduced exercises on the Foundation and Practitioner courses on how to select the most appropriate 

type of business case.  Evaluation reports indicate that these have been favourably received, with 95% of 

respondents judging them “excellent/very good”. 

Better outcomes 

The real focus of the author’s work over the past 30 years has been to improve public value for money 

and social outcomes; because business cases are the repository for the evidence base and simply a means 

to an end in this regard. 

The Treasury Select Committee and the Public Accounts Committee have repeatedly stated that we could 

significantly improve social outcomes with current spend, if more robust business cases were produced 

at the outset.  This was borne out by Professor Flyvbjerg (2018) in his oral evidence to House of Commons 

Committee when he stated that poor business cases were one of the three main reasons for programme 

and project failure.   He was not referring to the document as such, but rather to the evidence base and 

the quality of the analysis undertaken. 

The author observes things are improving and can point to schemes which have been cancelled or 

rescoped as a result of Five Case Methodology.  However, there are still too many programme and project 

failures.  While the guidance has gained traction, its adoption and application still has a long way to go. 

3. Types of Business Cases 

The Strategic Outline Case 

When the author commenced work in HM Treasury in 1972, two types of business case were in existence: 

Outline Business Cases (OBC) for the planning of projects; and Full, or Final, Business Cases (FBC) for the 

approval of the scheme, post procurement, prior to contract signature. 
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Typically, the author observed, the OBC for an NHS health project took in the order of 18 months to 

complete, and when presented to the Senior Management Team was subject to considerable scrutiny and 

change, because senior managers and other stakeholders had not been sufficiently involved in the 

process. 

The author had several experiences of this phenomenon; most notably, when he was working on an 

assignment with the Scottish Office on the OBC for the PFI replacement of IS/IT in the new Edinburgh 

Royal Infirmary.  To avoid gratuitous effort and to gauge senior management views early on in the process, 

the author conceived and prepared an early version of the OBC, which scoped the project rather planned 

it in detail.  This proved a great success; so much so, that a three-stage process for the development of 

the business case was recommended in a Review by Dame Anne Mueller, and the Strategic Outline Case 

(SOC) came into being for the early initial approval of schemes.  

The Business Justification Case (BJC) 

The author observed that for smaller schemes, many people considered the three-stage process (SOC, 

OBC, FBC) to be disproportionate and an unnecessary wasteful use of resources.  To address situation for 

relatively small procurements, which were neither novel or contentious, and could be procured from pre-

competed frameworks, the author conceived a one-stage business case that did require the full rigour of 

the HM Treasury Green Book to be applied. 

The gave rise to the Business Justification Case (BJC), which the author has recently revised with Cayman 

Islands Government (CIG) to create versions for both small (£0 to £250k) and medium size (£250 to £2 

million) schemes. 

The Programme Business Case (PBC) 

The author observed in the 1980s that schemes were increasingly being treated as programmes, as 

opposed to projects.  This was reflected in the development of Managing Successful Programmes (MSP) 

for the delivery of programmes (as opposed to PRINCE2 for the delivery of projects) and the incorporation 

of a Review Point 0 in the Office of Government Commerce (OGC) Gateway Review Assurance process for 

programmes. 

In the early days, practitioners used the Strategic Outline Case (SOC) to make the case for their 

programmes, treating the programme as a macro project.  But the author perceived the need for 

programme guidance, and developed the programme business case (PBC) which is now in use. 
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4. The Five Case Model 

While working in HM Treasury and the Cabinet Office, the author observed there was very little guidance 

on the production of business cases, in support of HM Treasury Green Book requirements.  Why otherwise 

would one apply the principles of the Green Book, he mused. 

The Department of Health had a Capital Investment Manual with a module on the Business Case, and the 

Northern Ireland Executive offered a slim document stating the purpose of the business case and key 

issues to consider.  However, their focus was on capital and build, rather than services and whole life 

costs; on the realisation of benefits, rather achievement of targeted outcomes “investment objectives”; 

and on the shortlist of options, rather than the long list at an early stage. 

The author also observed that business cases arrived at HM Treasury for approval in all shapes and sizes, 

and that for scrutiny and review purposes it was often difficult to locate the required information, which 

could be anywhere of a number of places; because there was no standard format for the presentation of 

the business case. 

In addition, review work was highly subjective, because as the author observed there was no agreed 

criteria for the scrutiny of business cases.  Officials were not trained and left to their own devices. 

The author concluded that a standard was required and set about developing the 5 Case Model.  In doing 

so, the author, after observing what others did and much discussion, recognised that the business case, 

at different stages in its development, needed to answer the following key questions: 

Q1 – what was the case for change and how did it provide strategic fit?  The strategic dimension 

or case as it is named. 

Q2 – what was the option that optimised value for money and social value?  The economic 

dimension or case as it is named. 

Q3 – what was the Deal, between the public and private sectors, and did a marketplace exist for 

its provision?  The commercial dimension or case as it is named. 

Q4 – was the scheme affordable within the agreed budget?  The financial dimension or case as it 

is named. 

Q5 – were all the necessary resources and arrangements in place to ensure successful delivery 

of the scheme?  
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The author by this time had moved to the Central Computer and Telecommunication Agency (CCTA), 

Cabinet Office, and onto assisting departments with the preparation of their business cases in support of 

information management and information technology (IM/IT), including the use of the private finance 

initiatives (PFI). 

The author did two things at this stage.  First, he put into practice the format and content he had scoped 

for the presentation of business cases, monitoring and evaluating other practitioners’ comments as he 

did so, and making necessary changes. Secondly, following persuasion from a colleague in the Department 

of Health, he co-authored his first book – “Making Sense of Public Sector Investments – the use of the Five 

Case Model” – with Dr Courtney Smith, who wrote the preface and conclusions within the text.  This work 

was described as seminal at the time, and embraced what the author had learnt over a decade with some 

30 Government departments and their Agencies amongst a wide range of projects. 

Meanwhile, the Five Case Model was gaining traction: HM Treasury liked it, Cabinet Office approved of it 

and Central Government Departments and the wider public sector began to adopt the methodology and 

standard. The product had been born and the author was posted to the largest Civil IT programme in the 

World – for the creation of a clinical patient record for 60 million people – as Head of Business Assurance 

to promote its use.  In conjunction with the Department of Health, the author put in place some early 

guidance for its use. 

Politics subsequently ensued. The consensus was that the programme should be treated as a procurement 

exercise: Business Cases were not required.  The Five Case Model was, however, used to produce Gateway 

Review Reports for approval purposes, completely conflating the business assurance and 

programme/project assurance processes.  The result is history: another failed programme. 

After much deliberation, the author, by then Commercial Director for national IT in the NHS in England 

and Wales, cut his losses and disembarked from the Programme, heading for Wales to become Director 

of Investment Appraisal for the NHS Wales and de facto Welsh Government. 

5. The Business Case Process. 

By 2005, the product – the Five Case Model – was established and referenced in HM Treasury’s then 

version of the Green Book.  What was clear to the author, as a result of repeated requests – was that 

guidance was required on the process: how to develop the business case through it scoping (SOC) , 

planning (OBC) and procurement phases (FBC).  
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This guidance was commissioned by the Welsh Government.  While on holiday in the South of France, the 

author sat down in the garden of his hotel and committed to paper the processes – steps and actions – 

which he had developed over 20 years for the creation of the business case.  The first version of the 

guidance emerged (2006) and was subsequently adopted by Welsh Government and HM Treasury. 

An updated version of the guidance has subsequently been published (2018), largely because the author 

belatedly came to appreciate that while there was the product (the Five Case Model) and the processes 

(the guidance), it was focus on the people – the stakeholders who needed to be involved in the process – 

that was key to successful development of the business case.  Hence, the enhanced focus on people, their 

skills and recommended use of workshops. 

 

3.3 State of the Art – critical review 
 

“If people knew the real costs and difficulties from the start, nothing would ever be approved.” 

Hirschman (Singer, 1969) 

Hirschman’s famous, if rather damning quote presents a long-standing notable part of the difficultly in 

developing and appraising spending proposals. Arriving at the appraisal of projects from a social scientist’s 

perspective Herschman came to identify ‘people’ as a central challenge in arriving at rational objectively 

formed projects (Singer, 1969). In his work, Development Projects Observed, Hirschman (1967) described 

how public sector projects bring with them an additional political perspective beyond the rational 

allocation of resources for public benefit.  

Interest in performance of public expenditure is perhaps greatest where public investment is focused into 

the most significant and often riskiest endeavours. ‘Megaprojects’, defined as projects being $1bn+ in 

value (Flyvbjerg, 2014), though also by complexity, risk and/or impact (Söderlund et al., 2017) are clearly 

areas where the decision to proceed, or continue with initiatives, is of particular importance. This is not 

least as they consume significant resource at the expense of other opportunities (Atkins, Davies, & Bishop, 

2017; Flyvbjerg, 2014). By their scale, they often involve some form of public investment either directly 

or by indirect subsidy, or at least governmental approval to be realised. In a UK context, this entails not 

only major transport infrastructure such as HS2, but energy projects such as the new wave of nuclear 

power generation or the proposed Swansea Bay Tidal Lagoon (Gov, 2013) (Hendry, 2016). 
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The ability of government to translate from policy into action and benefit continues to be a challenge 

irrespective of context, for nations from the mature to the developing (Andrews, Woolcock, & Pritchett, 

2017) (OECD, 2020). The political sphere is an important if not always logical dynamic, including a form of 

sublime political motivation (Flyvbjerg, 2014). The political exists not only in a leadership context though 

also as projects progress from concept to realisation they accumulate complex networks of people and 

objects which will impact upon their success (Revellino & Mouritsen, 2017).  

Making space for complexity from the outset and its effective management as initiatives are developed is 

therefore a fundamental and inherent challenge in working towards successful outcomes. The political 

dimension surrounding public projects adds a further dimension to both their definition and delivery. 

Christensen (2013) describes how decision-making structures and logic impacts upon the decision-making 

process. His research showed how many projects emerged with ambiguous motivations and goals which 

make subsequent decision-making about how they are best-achieved all the more difficult. These factors 

become compounded where national and regional governments are involved in decision-making.   

Hirschman’s ‘hiding hand’ is called out by Flyvbjerg (2014) as being either ignorance or deception, with 

Söderlund et al. (2017) referring to this simply as ‘misinformation’ about costs, schedules, benefits and 

risks. Irrespective of their scale, developments go through the same challenges of scoping opportunities, 

through to planning and execution, which are characteristics of all projects (Samset, 2010). This involves 

making choices which get built into planning, taken within uncertainty that only resolves with learning 

and experience.  

The concept of ‘success’ is in itself challenging, as it may mean different things to stakeholders. Public 

sector investment in endeavours large or small involve their own short and longer-term ambitions, and 

can be considered to often have tension in tactical versus strategic performance, with subsequent debate 

around meaningful time horizons (Florio et al., 2018). To address this, project and programme appraisal 

and evaluation involves the broadly adopted measures of Efficiency, Effectiveness, Impact, Relevance and 

Sustainability (Samset, 2010)2. This shifts beyond the often-quoted measures of project success as being 

delivery of outputs to time and on budget.  

Despite the continued interest in the field from academics and practitioners, and vast sums involved in 

many initiatives the same problems remain since Hirschmann (Singer, 1969). Simply put, this can be 

described as the challenge of arriving at business cases that are properly informed (inputs) providing 

 
2 Noting use by USAID, UN and EC – cited from Williams and Samset (2012).  
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clarity (outputs) for decision-makers to effectively steward public funds in pursuit of a democratically-set 

agenda. The remainder of this section reviews how this reflects in both international and UK contexts, 

resulting in the research questions addressed through these works.  

International dimension –  

Supranational organisations such as the World Bank, Organisation for Economic Cooperation and 

Development (OECD), and the European Union (EU) are extensively involved in the scoping, development 

and/or funding of publicly-funded initiatives (Little & Mirrlees, 1990; Brealey et al., 1997).  Variation in 

approach to the appraisal, monitoring and evaluation of public investments has been a longstanding 

challenge for different countries, project sponsors, sectors and project types (Little & Mirrlees, 1990).  

Even in contexts such at the EU with comprehensive international guidance (EU, 2013), there has existed 

a significant diversity of approach (Odgaard 2006), though over recent years this has been becoming more 

harmonised (Florio et al., 2018).   

The European Commission has provided guidance on Cost-Benefit Analysis to support investment 

decisions (EU, 2002). The 2002 version set out the role of the project examiner including establishing 

clarity of objectives, though with limited consideration of the strategic context. More recent EU guidance 

(EU, 2014) has given greater focus to options appraisal than earlier versions (2002), along with deeper 

consideration of distributional effects and wider non-monetary targeted benefits (including the 

environmental). Such guidance provides a technical structure for appraisal, though does not include a 

process for practitioners or a staged approach to consider proposals beyond predominantly Cost-Benefit 

Analysis. Wright (2018) presented how the 5CBC model aligned with the European Commission’s position 

on considering public expenditure against consideration of State Aid. While this may now seem moot from 

a post-Brexit UK context, it relates back to the model as being a thinking process rather than a form to be 

completed. 

Separately, EVALSED, the Resource for Evaluation of Socio-Economic Development (EU, 2013) provides 

guidance on evaluation and how it can be used to support development as well as afterthought to 

programmes and project. In terms of approaches and practices, the guidance includes use of Delphi 

surveys, expert panels and focus groups to support broader development of insight than cost-benefit 

analysis alone. However, this guidance is provided with a focus on ex-ante and ex-post evaluation rather 

than development and options appraisal.   
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While developing processes, some countries have history of more mandated governance and processes 

for project development. For example, as shown in work by Klakegg et al. (2008) comparison between 

Norway and the UK it is described how the government in the Scandinavian nation requires use of a formal 

framework rather than as firmly-recommended guidance. The work, set in the context of broader 

governance, also highlights the role of suitably competent organisations or individuals to be involved in 

the process, bringing focus to the skills involved and how they are developed.  

UK Government Guidance 

“The heroic but useful assumption is made that all costs and returns associated with an investment 

project are measurable and known with certainty.” 

          Henderson (1965) 

The challenges of consistency in public investment criteria and processes had been well-documented by 

Henderson, noting the complexity that surrounds such activity not least from their future and generally 

long-term nature (R. Henderson, Jaffe, & Trajtenberg, 1998).  Guidance was subsequently developed to 

support and harmonise approaches in the form of the HM Treasury ‘Green Booklet’ (1984), including for 

consideration of wider intended benefits and costs by attributing financial values. However, at the time 

there remained varying approaches across UK Government ministries and agencies including the UK 

Overseas Development Administration (Barde & Pearce, 2013), while the availability of relevant skills had 

already been noted (Lapsley, 1986).   

The 1980s witnessed UK government adopting greater development and application of investment 

appraisal techniques, though approaches were relatively diverse across government departments.  

(Florio, 1990).  These systems operated within a system of ‘cash limits’ requiring efficiency of delivering 

outputs and pursuit of a financially-skewed appraisal offering a relatively narrow perspective (McGuire & 

Stuart, 1987), and echoing the ‘capital rationing’ approach described previously by Henderson (1965).  

The 2003 Green Book (HMT, 2003), which presents a foundation for this work, introduced the ROAMEF 

cycle including guidance on development of options. The guidance also provided consistency in business 

case development with introduction of the Social Time Preference Rate (STPR) to accommodate both 

discounting and opportunity cost of public investment, bringing a coherent approach to project appraisal. 

The new wave of ‘City’ and ‘Growth’ Deals brings further complexity, in a political context which draws 

focus to addressing the question of regional inequality while making public spending decisions. This 
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‘Levelling-up’ Agenda is reflected in the additional ‘Place-based Analysis’ guidance provided in the 2020 

version of the Green Book (HMT, 2020).  

Also embedded in the 2020 version of the Green Book is the ‘Options Filter’ for long-list options 

development which forms part of the works described in this portfolio. This framework provides for a 

relatively broad view of potential approaches and key considerations, prior to appraisal of specific options. 

As such it provides a connection between the benefits sought from policy and the programme or project 

that is realised. 

 

3.4 Summary of papers/contributions 
 
This section provides a critical review of each publication, presenting how they fit into the existing body 

of knowledge and the contributions made. Their contribution to theory and practice, including to 

address the research questions is outlined for each work. with their combined contribution synthesised 

in Chapter 4.  

 

5CBC Toolkit 
 
5 Case Business Case Toolkit (2015) 

Purpose and Contribution; Resolving the multifaceted challenges identified in the ‘State of the Art’ 

section to provide a structured approach to business case development. The toolkit provides process to 

harness complex inputs through a structured and proportionate business case development approach. 

Henderson (1965), in his review of public investment in the UK described the “..problems of discovering 

what rules and criteria are actually used..”, before concluding “the choice of any particular set of rules and 

procedures becomes a more complex and controversial matter”. This observation set a baseline of a lack 

of formal or consistent tools being applied at the time, with the inherent limitations even then noted.  

The ‘Green Booklet’ (1984) started to set out cross-government principles to address this issue, though it 

was the Green Book (HMT, 2003) which would provide a formal framework, with guidance for consistent 

rigorous business case development. This new format provided guidance on consistent approaches to key 

elements of the business case including benefits quantification (Spackman, 2013) and treatment of risk.  
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Despite the advance of emerging coherent principles, the guidance did not itself provide the tools for the 

development of a specific case in a process for use by practitioners. In response to this gap noted by 

Henderson (1965) and more recently (Ferguson and Lapsley 1988; Priemus, Flyvbjerg, and van Wee 2008), 

the accompanying ‘Toolkit’ was initially developed in 2005, with a series of steps and advised content. 

However, it was the Toolkit’s new form in 2016, and the publication here reviewed, which took 

formulating business cases into a structured process as activity itself in more of a project form, with 

defined Inputs and Processes. The toolkit aims to address the relative looseness of business case 

development noted in approaches across nations (Brealey et al., 1997; Klakegg et al., 2008). As such, 

building upon its UK context, it sets business case development within the governance framework 

provided by Managing Successful Projects (MSP)/PRINCE2. This reflects the criticality for success identified 

by Musawir (2017) in governance enabling benefit realisation.  The toolkit was designed to work alongside 

formalised training and accreditation which were introduced at the same time.  

The 2016 Toolkit provides a staged approach to case developments, offering proportionality in use of 

resources for business case development, including the reduced BJC model3. Firms have long-used stage 

gates in technology-push or market-led approaches for New Product Development (Cooper, Edgett, & 

Kleinschmidt, 2002), including into more modern agile development paradigms (Cooper, 2014). The 5CBC 

Toolkit differs as it provides a similarly staged approach, though focuses initially on establishing the 

strategic context, followed by articulation and specification of intended benefits, prior to more resource-

intensive solution scoping. Locking clarity of need into the process maintains focus upon strategic 

purpose, though allowing realistic solutions to ultimately be delivered in the nearer-term, that are scoped 

and appraised.  

The toolkit has also become the focus of the Building Better Business Cases (BBBC) network which 

operates across the UK, and is now expanding with international reach. Over 5,000 individuals have been 

trained in use of workshops, a development now reflected in the more recent Green Book (Treasury, 2020) 

further embedding the 5CBC process. These workshops are a fundamental development in business case 

process as they underpin critical steps and components including defining and agreeing objectives, the 

way forward, and risk. 

Review of the 5CBC Toolkit has shown that it responds to a longstanding history of weaknesses in Inputs 

available for business case development, stemming from the 1960s (Henderson, 1965) through to the 

 
3 See Business Justification Case (BJC) discussion in the Appendix. 
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present era (Flyvbjerg, 2014; Ul Musawir et al., 2017). The Toolkit, together with the accompanying 

training provided a step change in what was available to practitioners. However, as noted by Alkaraan and 

Floyd (2020), its impact would be limited by the scale of uptake and effectiveness of its application. While 

the Toolkit has been available for a number of years, it remains for its full impact to be understood. This 

is in part due to the time required for projects, programmes and portfolios to follow the full process, and 

provide complete lifecycle evaluation4.  

 

IT Infrastructure Case Study: Project Evaluation 
 
A Review of a Distributed HPC Implementation using the UK HM Treasury ROAMEF cycle 
 
Purpose and Contribution; The paper examined the lifecycle of a major intervention targeting a range of 

benefits, from appraisal through to ex-post evaluation. The Case highlights the importance of the 

ROAMEF cycle and evidences the potential for broader and more-structured Options development and 

analysis, as provided by the Options Filter developed by the author (HMT, 2018). 

Major IT/ICT initiatives have been noted as presenting particular difficulty for policy-makers and 

practitioners in realising targeted benefits in a timely and budgeted manner (Patanakul, 2014; Flyvbjerg, 

2014). Therefore, learning from such initiatives is important in the ROAMEF context to provide feedback 

to address such challenges. Flyvberg (2014) described the merit of examining cases to provide 

generalisable insight, and in particular ‘critical case’, however there are those who question the potential 

insight from individual projects. Ruddin (2006) critiques the realistic potential for generalisability of such 

cases, though notes how they can provide insight for research direction and when combined into a 

broader context. All projects do however have their own contexts, aims and delivery which is where this 

Review publication contributes by examining how the ROAMEF cycle supports this learning.  

The Review examined the £33m HPC Wales (HPCW) initiative which possesses attributes representative 

of the challenges and complexities within an ambitious IT/ICT project, including broader programme and 

policy contexts (WEFO, 2013) which make for a candidate ‘Critical Case’. The initiative had been developed 

upon 5CBC principles using the Welsh Government/Welsh European Funding Office application of the 

model (WEFO, 2014), involving stages aligned to Strategic Outline Case and Outline Business Case. This 

gave focus to the Strategic Fit (Case) for interventions, set within an agreed Programme (WEFO, 2007), 

prior to development of sections which presented the scope of Economic, Financial, Management and 

 
4 As per ROAMEF cycle presented in Figure 1. 
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Commercial cases. The Economic Case and accompanying monitoring and evaluation elements went 

beyond the then EU guidance (2002) by inclusion of more detailed Options Appraisal. These tools, along 

with others used in the preparation and delivery of the initiative predated the 2015 Toolkit. The scoping 

and development of the project also involved workshops across stakeholders including academia and 

government. This was undertaken at key phases, though without the structure that would be provided in 

the subsequent Green Book (HMT 2018) guidance.  

The Review identified how the initiative had been developed through the ROAMEF cycle, and the Business 

Case supported its development and subsequent evolution. An overestimation of some benefits was 

offset by stronger than anticipated performance in other aspects, while costs were reduced rather than 

increased. This runs contrary to the general tradition of underestimation (Samset, 2010) though 

underscores Flyvbjerg's (2014) observation of uncertainty at project outset, pointing to information 

scarcity/uncertainty rather than misinformation. It also presents how contingency planning engineered 

into an initiative can be applied. It further presents the importance of Options Appraisal which is the focus 

of the following work. Criticism of the project (Pugh, MacKenzie, & Jones-Evans, 2018) neglected use of 

such a developmental or analytical framework, though does hit upon the relevance of options appraisal 

with the implicit question of opportunity cost. However, despite the criticism, the project had actually 

undertaken an Options Appraisal using the principles presented in the then Green Book (HMT, 2003) and 

associated EU guidance (2002). Furthermore, the HM Treasury Magenta Book (HMT, 2007) provided the 

basis for evaluation which was used throughout as a management tool during and after the project. 

Notably, the Options Filter (see later publication in portfolio) is a subsequent development that has 

provided greater structure to this part of Business Case development enhancing the range of Tools 

available at this critical stage.  

Funded by the (then) Welsh (Assembly) Government and EU Regional Aid, the HPCW case also resonates 

with observation of Wright (2018) describing the alignment between the 5CBC model, the role of 

evaluation and the EU Commission approach to managing State Aid. The potential to support evidence-

based policy identified in Wright’s work emphasised the importance of ongoing evaluation, resonating 

with the ROAMEF cycle and structure of the 5CBC model. In this context, the Review identified that the 

overall Benefit Cost Ratio achieved for HPCW was broadly in line with original projections despite some 

significant changes to activities and associated expenditure during the project. Subject to both ex-ante 

and ex-post evaluation, including review of the Economic Case and realised benefits, this demonstrated 

the role of the Business Case through the entire ROAMEF cycle. Noting the change in both costs and scope 
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of the project informed by evaluation, this echoes the Fermi approach giving sufficiently robust basis for 

decision-making (Von Baeyer, 1988), and the importance of a Business Case that is ‘good enough’ (Samset, 

2010) rather than falsely regarded or unattainable precision.  

 

Green Book: Options Filter 
 
Green Book (2018): Longlist appraisal with Options Framework Filter 

Purpose and Contribution; The Options Filter is one of the major revisions introduced to the 2018 Green 

Book. ‘Longlist’ development had previously received little guidance despite its criticality in project 

direction. The Filter provides a structured approach to develop a broad range of options against the five 

cases prior to deeper selection and analysis of most appropriate shortlist options. 

Christensen (2013) identified how a significant proportion of public projects were surrounded by 

ambiguity from the outset, including in relation to their goals and high-level approach. Most appraisal 

guidance, including the (HMT) 2003 Green Book gave focus to a short-list of options rather than broader 

thinking as to how targeted benefits may be achieved. The 2003 guidance simply stated that ‘a wide range 

(of options) should be considered before short-listing…”. Potential actions to create options were 

provided, though without a structured framework to consider the range of presented parameters. The 

same gap in early scoping is presented in international guidance, including that from the EU (2014), which 

describes appraisal of Options, though without offering structure for their scoping/development.  

A further critical limitation identified at the outset of intervention scoping is to accommodate the political 

realities that surround interventions. This absence of options appraisal factoring external and internal 

political landscapes and cultures was noted by de Jong (2008), affecting both the drivers for development 

and choices made in realising projects. This can lead to challenges of achieving both tactical and strategic 

performance, cited as being tension with initial tactical delivery prioritised over longer-term intended 

benefits (Samset, 2010).  

In response to this, the Options Filter provides early consideration of a wide range of potential approaches 

to scope ways of realising clearly-defined longer-term intended benefits. The Filter does this against 

defined generic and further intervention-specific Critical Success Factors. As noted in the previous section 

for ROAMEF Review, Samset and Volden (2010) expressed the output of Business Case development as 

not being the perfect project proposal, but rather one that is ‘good enough’, making rational decisions 
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with the often-sparse available information. Trying to overcome the inherent uncertainty at this early 

stage may present what Thompson (2014) refers to as ‘over-engineered’ Business Cases lacking 

proportionality in their development set against realistic levels of confidence.  

The Filter also relates to the discussion of tactical and strategic perspectives, with the latter being of 

greatest importance. The output from the Filter effectively demonstrates the value of the ROAMEF 

framework and how ‘Fermi’ principles can be applied to appraise high-level options. This represents both 

a proportionality to resource required for business case development at the early stages, while focusing 

on deliverable options that align with the intended benefits. As such, the Options Framework also 

addresses the challenge identified by Henderson (1965) where compatibility in returns and affordability 

need addressing, rather than simplistic net present values or rates of return presented by options.  In 

parallel, the approach of using workshops transforms this process by focusing on key decisions/analysis 

at each stage of the business case development. This includes early-stage long-list development through 

the Options Filter which ensures broad consideration of alternatives, followed by focus on an agreed way 

forward. 

It remains to be seen to what extent the Filter responds to claims that 5CBC can be over-engineered in its 

application (Thompson & Webster, 2014), and therefore that it can be considered a solution rather than 

a further complexity. The further limitation may also remain of patchy application transferring its potential 

benefit into what is ultimately reviewed (Alkaraan & Floyd, 2020). However, combined with other 

advances such as incorporation of tools such as Social Return on Investment (SROI) and Place Based 

Analysis (PBA) which features in the updated edition, this provides a mechanism for scoping options for 

imperatives which have recently received increased interest from policy-makers. The ability to provide 

high-level shaping to options for objectives beyond increased GDP has long been discussed in project 

appraisal through social cost-benefit analysis (Little & Mirrlees, 1990). As such, the addition of the Filter 

provides more effective early-stage scope to recognise and formally consider political decision making in 

the process, of the manner noted by McRae (2012), rather than having the remainder of the process 

abused or options undermined/neglected. 
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Regional Policy Development 
 
University knowledge spillover from an Open Innovation Technology Transfer Context 
 
Purpose and Contribution; The paper explores the delivery of public investment into an inherently 

complex context. The Case was chosen for relevance to a range of public interventions including 

emerging City Region/City Deal projects, overlapping into the Swansea Bay City Region project portfolio. 

A core part of the insight from the case was to demonstrate how project development for regional 

benefit aligns with the options filter approach and place-based analysis in GB2020.  

 

 

The initiative at the centre of this publication was built using 5CBC-based process has some similarity to 

the HPCW case in the Review publication. However, rather than an infrastructure investment, the research 

focused upon a diverse portfolio of innovation opportunities being commercialised into an evolving 

regional context. The initiative involved a programme to support commercialisation of research output 

and other opportunities from academia, health system and other sources.  While diverse, the portfolio 

reflected the broad profile of the South Wales Crucible Science & Innovation Audit (SU, 2018), and smart 

specialisations noted by SQW (2016).  A core part of the initiative has been to promote entrepreneurship 

from these unexploited (or at least underexploited) sources. As such, it relates to Spillover theory, which 

has been shown as relevant for regional economic development (Audretsch & Lehmann, 2005), while the 

role of universities in particular was a key area of interest amongst academics and practitioners (Link 

2013).  

Harnessing or exploiting this potential brings an important spatial dimension to interventions, and 

presents the challenge associated with distributional analysis to understand projected and measured 

impacts. In the current context, this relates directly to the emerging ‘levelling-up’ agenda and the Place-

based Analysis embedded in the revised Green Book (HMT, 2020).  

A further dimension to the initiative is the policy context of the Wellbeing of Future Generations (Wales) 

Act 2015 (FGA) which provides a unique perspective to the Strategic Case in terms of policy alignment. 

However, while the FGA presents a bold ambition from Welsh Government, there has from its outset been 

debate about how delivery of its broad goals can be incorporated with assurance into policy and action 

(Davies, 2016). Prior study of the initiative against the backdrop of the FGA emphasised the alignment of 
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the long-term perspective and ambitions, though also the complexity and challenge that this introduced 

(Davies et al., 2018). These challenges point to both the potential for the Options Filter Framework and 

the role of Monitoring and Evaluation, as explored in the Project Evaluation.  

This insight is particularly germane for the south west Wales region, with its £1.3bn ‘City Deal’ across 

eleven projects being delivered through to 2032.  City Deals may represent Programmes or Portfolios 

rather than single projects though combined present the ‘megaproject’ value ($1bn+) described by 

Soderlund (2017).  They could also be considered as having the blend of ‘sublime’ characteristics noted 

by Flyvbjerg (2014), including the Economic and Political, requiring multi-actor processes to be managed 

against sometimes competing drivers. As such, the role of the Options Filter and its associated workshop 

development becomes important in managing such dynamics. Looking further forwards, with the re-

emergence of the proposed Swansea Bay Tidal Lagoon this adds to both the complexity and 

interdependence of initiatives making long-term developments inherently challenging. Such development 

presents the longer-term societal benefits that can make megaprojects of such a nature so promising, and 

also especially daunting (Söderlund et al., 2017).  The challenges around the original Lagoon project stress 

the importance of considering time-horizons typically considered as being 10-30yr (Florio et al., 2018), 

and emphasises the need for clarity in objectives at the outset. 

 

International Government Report 
 
New Zealand Better Business Cases Evaluation Report 

Purpose and Contribution; Through examination of government-wide business case development, a 

number of key issues were identified. This included the need for key steps, including the involvement of 

relevant expertise and stakeholders.  

The New Zealand Government had adopted the 5CBC model for major initiatives based on prior published 

guidance (Flanagan & Nicholls, 2007).  To support this implementation, a review was undertaken by the 

author on behalf of NZ Treasury department. The evaluation was undertaken following delivery of the 

Better Business Case (BBC) Programme over the previous four years, after a previous phase of 

development in 2013. Examining nine capital investment projects over a period of 18 months, the 

evaluation undertook a deep dive through bibliographic review of project documents and engagement 

with practitioners. The NZ Treasury had been in the process of adopting the model and developing 

capabilities in its application working up through levels of the BBC maturity model noted in the report.  
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The work demonstrated the applicability of the Framework to an International context, and offered insight 

to the challenges of implementing the 5CBC framework in a mature international public sector context, 

with an assessment of Fair to Excellent across application of each Case.  Eleven of the thirteen 

recommendations emerging from the evaluation gave focus to the role of appropriate expertise in 

development and appraisal of business cases, echoing the long-standing skills challenges noted in the UK 

since the work of Lapsley (1986). This recognition of variability in the skills available and applied to 

business case development has helped drive the development of accredited training and qualifications, 

now offered through APM Group. These findings also provided insight to the role of structured guidance, 

leading into the development of the International Guide as a further publication in this portfolio. 

Areas noted in Commercial and Financial Cases, included appreciation and apportionment of risk flagged 

for public private partnership context (Santandrea, Sironi, Grassi, & Giorgino, 2017). The in-depth review 

allowed this to be explored in the real-world challenges of commercial engagements, rather than as purely 

conceptual approaches.   

A recent development from the NZ Treasury has been to align the Model with Agile Project Management 

approaches. The Options Filter to help define scope and attributes that can identify a Minimum Viable 

Product (MVP) and subsequent iterations of a service/solution. This represents a shifting into the 

application of more modern paradigms than the traditional approaches described by Samset (2010).  

 

International Context Development 
 
Infrastructure Business Case: International Guidance  
 
Purpose and Contribution; Contextualising the Framework to broader international application. Initial 

5CBC guidance had been developed around UK Government/HM Treasury structures and process. The 

International Guidance drew upon NZ evaluation and wider work to allow the guidance to be 

contextualised to other nations and organisations beyond the UK public sector.  

Hirschman’s Development Projects Observed (Henderson, 1965) presented an inherent international 

context through the projects studied, including a focus upon the “choice, design and appraisal of projects”.  

Prior to and since Hirschman’s 1969 (Singer, 1969) review which examined World Bank-supported 

initiatives, there has been continued international interest in project appraisal to optimise benefits 

realised from public expenditure (Brealey et al., 1997; Flyvbjerg, 2014). 
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The challenges of transferability of approaches between international contexts was noted back by 

Henderson (1965), citing the example of how public utilities differed between nationalised UK and private 

US contexts. While his example related to treatment of rates of return between investment options, it 

would also in a modern context reflect potentially differing strategic returns. This is something that relates 

back to the Regional Policy perspective, where regions such as SBCR with its potential for a tidal lagoon 

need to transcend both public and private perspectives.   

From the 1970s onward there had been significant growth in public investment initiatives, often 

developed through formal processes such as cost-benefit analysis, though resulting in limited impact in 

improving investment returns. The long-standing variation in approach between countries, sponsors and 

sectors continued. Little (1990) highlighted the importance of the organisation and the role of individuals 

undertaking appraisals and the organisations within which they work, pointing again to governance, 

coherent approaches and skills.  

Internationally, there is understandable focus upon ‘megaprojects’ (projects of $1bn+), relating to 24% of 

global GDP (Söderlund et al., 2017). Notably many large ‘projects’ are in fact Programmes or Portfolios, 

and as such require coherence in their development and appraisal, as is provided in their management 

from frameworks such as Prince 2 and MSP (Managing Successful Programmes). Even in smaller projects, 

there remain similar challenges including for benefits realisation to be connected with original policy 

ambitions through to project implementation (Ul Musawir et al., 2017). The International Guidance 

therefore offers the same scope for its proportional application depending upon the scale and nature of 

the project or programme in question, as for UK application. To support its transferability, the guidance 

has been developed to support activities relating to the United Nations Sustainable Development Goals, 

resonating with the earlier discussion relating to the Regional Policy publication. This supranational 

context is further reflected in its alignment with the G20 Principles for the Infrastructure Project 

Preparation Phase (IPA 2020). 

The separation of Economic and Financial Cases goes some way to protecting against the tension in their 

respective returns (Florio et al., 2018) by providing for separate consideration. As such, the guidance 

provides scope to incorporate a range of tools, to cater for specific initiatives and their contexts. This 

allows for what Klakegg (2008) described as how different governances and would need to be 

accommodated.  For example, some stakeholders (EIB, 2018) may be less involved in early stages of 

scoping alternatives/options, though keen to see robust CBA against a Do Nothing scenario to 

demonstrate robustness of a funding proposal.  
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3.5 Reflections on the Five Case Model future 
 

Introduction 

This section continues the autoethnographic review by providing a brief synopsis of the author’s reflection 

on “where things are likely to go from here” in terms of the development of the Five Case Methodology. 

It outlines the author’s thoughts, both positive and negative.  All thoughts are, by definition, speculation 

and comprise of Donald Rumsfeld’s “unknown unknowns”  

The Positives: 

The Five Case Model and Treasury Guidance are gaining traction within the private sector and 

international community.  Within the private sector, this includes adoption by companies such as: United 

Utilities, and Coca Cola.  Within the international community this includes: the adoption of the principles 

of the Five Case Model by the World Bank; and countries such as Indonesia, Colombia and Chile, as a result 

of work undertaken by the Infrastructure Project Authority (IPA), Cabinet Office, who are conducting a 

£25 million pilot study with developing countries promoting the methodology in support of infrastructure 

projects.  The UK Guidance has been adapted for this purpose. 

Added impetus has been given to the HM Treasury Green Book as a result of the Chancellor of the 

Exchequer’s (HMT, 2020) “levelling up” agenda, which is focussed on a more equitable distribution of 

public expenditure across the regions and countries of the United Kingdom.  Coincidentally, the new 

edition of the Green Book (HMT, 2020) also places increased emphasis on the Five Case Model; Options 

Framework Filter and the importance of strategic portfolios; the author’s prognosis is that importance of 

this work and contributions will receive even more exposure in the short to medium term. 

The Government has committed to building 40 new hospitals within the NHS England and has mandated 

that all Business Case authors should be trained in the use of the author’s guidance for this purpose.  Over 

the past 3 years, the author has already trained more than 500 people with the NHS England and NHS 

Improvement, who have set up a unit for this purpose.  Again, the author believes this can only serve to 

increase momentum and use in the short to medium terms. 

Interestingly, in the context of action research and continuous improvement, the initial focus for the 

author’s work was on projects, which subsequently moved onto programmes as people understood that 

the context for projects itself needed to be understood. The focus is now on strategic portfolios, the 

context for programmes; and the author is currently drafting another guide on the development of the 
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strategic portfolio business case (SPBC) in consequence.  This is an unexpected, but logical development, 

which will, the author believes, place more emphasis on longer term business planning and the 

preparation of strategies using the Five Case Model building blocks in the foreseeable future. 

The author’s hope and expectation is that universities and the private sector will make use of the Five 

Case Model and business case guidance: Universities in relation to their syllabi for business related 

courses; and the private sector in relation to their business planning activities, especially post the 

pandemic. 

The negatives: 

Already a loss of model integrity has started from a micro perspective. Some organisations have started 

to reinvent and create the Six Case Model: NHS organisations in the context of the Clinical Case; transport 

organisations in the context of the Transport Case; and others in the context of the Environmental Case.  

All of this, of course, demonstrates an ignorance of the Model: the recognition that the Clinical, Transport 

and Environmental Cases are, in fact, part of the Strategic Case.  The author recognises that at some stage 

the Model will change. From a more macro perspective, the author fears the following: lazy thinking and 

poor execution; senior management ignorance and retro-fitting; and political interference. 

Lazy thinking and poor execution, the author considers, as a result of people not reading the guidance; 

and consequently: making it up; getting into difficulties; thinking the product and process does not work; 

and reaching the conclusion: get a Management Consultant to streamline the process and reinvent the 

product. 

Senior management ignorance, retro-fitting and political interference (political with a small P) in the 

integrity of the product and the process, the author fears, as a result of the perceived need “to get things 

done now”: we know what we need to do, why waste valuable time on this – without realising, as the 

Army says, “prior preparation prevents poor performance” and that scoping and planning, and evidenced 

based decision making, are the fundamental keys to successful delivery. 

Summary Points 

The author recognises that history teaches us that nothing lasts forever.  However, the Five Case Model 

has made a significant impact upon how public sector organisations across the Globe make the case for 

their investments and this will not fundamentally change for years to come.  The author trusts that the 

future will build on his life’s work, and believes that the fundamentals are now well-established. 
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4. Discussion and Conclusions  
 

4.1 Review against Research Questions  
 
The following sections takes each of the sub questions in turn, drawing upon and synthesising the 

discussion against each publication to consider the sub questions along with the central research aim; 

1. Inputs. What is currently available to business case practitioners within the public sector, 

primarily the UK by way of guidance, templates; training and the tools and techniques, required 

to produce robust business cases?  And how are these limited? 

 

Review of the 5CBC Toolkit set out a longstanding history of weaknesses in Inputs available for 

business case development, from 1960s (Henderson, 1965) through to the present era (Flyvbjerg, 

2014; Ul Musawir et al., 2017). Early versions of guidance did not involve the provision of 

accompanying training and accreditation, and led to a significant further development in terms of 

available resources. Furthermore, the absence of elements such as the Options Filter also created 

limitation in the critical front-end of potential interventions.  

 

Echoing observations of Lapsley (1986), the NZ Report highlighted the skills needs for realising 

rigorous business cases, while the ongoing debates around elements such as CBA approaches 

show the need for a framework that can support diverse activities. Therefore, between the 5CBC 

guidance and broader frame of the Green Book (HMT 2020), it allows formalised accredited 

training to complete the range of resources available to practitioners.  

 

2. Processes.  What are the limitations and potential developments for current processes for the 

producing public sector business cases? 

 

As argued by Alkaraan (2020) patchy application of practice remains a limitation for business case 

development. However, the 5CBC Toolkit set development in a governed framework, addressing 

a key challenge identified by Musawir (2017) of managing the lifecycle process of benefits 

realisation. Set within the ROAMEF cycle it presents a structured approach, though highly reliant 

upon rigour in application, meaningful data, and involvement of appropriate skills for specialist 

elements.  
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A key development in process has been evolution since the 2003 Green Book (HMT 2003) which 

presented a limitation at the outset of Options development, where consideration of the high-

level approach was potentially limited in scope. The Options Filter provided a response to the 

long-standing challenge (Henderson, 1965) of aligning deliverability of approach with returns 

beyond the calculation of projected Present Values. Combined with the workshops that focus on 

key aspects of the business case including Options development and Risk Management, this 

provides a more structured development of the critical front-end of the process. The skills 

developed through formalised training to effectively deliver these workshops then present a 

complete reworking of the process and associated capabilities. 

 

In future development, the model also accommodates in a Wales context, how this innovation 

can support delivery against the Wellbeing of Future Generations Act (Wales) 2015 (seen in the 

Regional Policy Development publication). At a UK-level this also align with the more recent place-

based analysis, allowing logical progression from scope through to deliverability to be considered 

prior to heavy lifting of short-list development. 

 

3. Outputs. How are the results of developed business cases reviewed? And how can these outputs 

be improved, if required, and any gaps and needs addressed? 

 

The continued development of evidence-based policy through 5CBC model, as noted by Wright 

(2018) demonstrates the role of the business case. The HPCW Project Evaluation showed that the 

learning realised during a project is as important as that available prior to its delivery. This Review 

highlighted the role of ongoing Monitoring and Evaluation, and the challenge of managing 

uncertainty at the outset of the project.  Following from this, the Regional Policy Development 

publication demonstrated the challenge of time horizons beyond the standard Green Book (HMT 

2018) 10 years, and in turn the uncertainty involved in appraising/reviewing business cases. 

Infrastructure and economic development programmes have shown that the view of Florio et al 

(2018) to be judicious in time horizon considered throughout the ROAMEF cycle. This is something 

given added impetus by the framework of the FGA (2015). Subsequently, The International 

Guidance has helped explore how the 5CBC model can be applied to diverse contexts, while 

preserving both rigour and approach. In this international context, through practitioner networks 

and further research it will be possible to identify further gaps in the same manner as for the UK. 
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In summary against the Research Aim to Identify how the quality of UK public sector business cases and 

thus (hopefully) associated decisions for intervention and spend on public services can be improved; 

thereby leading to better social and economic outcomes, it has been shown; 

 

Since 1965 there has been a major challenge noted in aligning ambition, reality and delivery for 

public sector interventions. The business case therefore became the vehicle to drive their 

improvement. While it is beyond the scope of this work, or even practical in any sense due to 

availability of data to appraise each of these steps, the approach taken has shown how the 

practice of business case development has evolved to address identified deficiencies. It has also 

demonstrated through cases (HPCW and Regional Policy Development) and detailed review of 

implementations (NZ Government Report) how key challenges have been addressed to practical 

effect.  

From the initial absence of resources, consistency and recognition of the skills required for robust 

business cases, it is clear that the author’s work has supported a step change in practice. As with 

any tool, it is only as effective as its application. For example, Volden (2019) focused on the role 

of the CBA as used within the business case. It is shown to be as effective as the assumptions/data 

utilised though with inherent uncertainty due to its dealing with future unknowns. This returns to 

the notion of ‘good enough’ rather than elusive precision.  

It remains that the practice of realising business cases continues to evolve. The effective and 

proportionate application of the 5CBC model within the ROAMEF process continues to underpin 

practice, while wider international adoption suggests that UK approach is very much leading-

practice. This is at least in part due to the author’s work, not only in originally realising the model, 

but also in its continued evolution, including the development of a growing skilled community 

invested in its application.  
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4.2 Future Research Directions 

 
The timescales for the scoping, development and delivery of interventions takes time, generally into 

numbers of years and often into decades. As such the impact of publications such as the Toolkit and 

Options Filter will take time to become established and understood. This leaves scope for further 

research from the perspective of project, programme, portfolio and broader use. Leading scholars such 

as Flyvbjerg  (2014) have provided significant insight, particularly at the megaproject perspective, 

though not with focus on application of these specific tools.  

The continually growing number of projects realised through the 5CBC model, and its evolving 

components/skills development offers scope for deeper review of individual projects, programmes and 

portfolios, including from a longitudinal perspective.  

The New Zealand Report and subsequent developments presented how business cases exist in a world 

of more agile fluid solution development. This provides a further avenue for further academic and 

practitioners aiming to understand how business cases can be applied most effectively in modern 

project management paradigms.  

 

4.3 Policy and Practice Implications 

 
The adaptability of the 5CBC Model to support major policy developments such as UK Government’s 

‘Levelling-Up’ agenda with place-based analysis, and the Wellbeing of Future Generations (2015) Wales 

Act, captured through the Strategic Case presents a foundation for policymakers and practitioners in 

realising these ambitions. However, the model is only as effective as its application. Therefore, the 

continued development of suitably trained users and reviewers remains critical.  

Furthermore, as shown by the cases and reviews within the portfolio, there is an importance to 

understand the role of the business case throughout the ROAMEF cycle. The complex changing world 

within which interventions exist means proportionality and realism is required in ambition throughout 

development, delivery and ex-post evaluation. A critical part of this is the role of the Options Framework, 

and workshops within early stages of development. While impacts and outcomes may still land off target, 

it is these steps which offer a route to the “competence” across practitioners in business case 

development sought by the author.     
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