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Management Summary

Assignment
On 1 February 2007, the firm of Verdonck, Klooster and Associates was commissioned by the Dutch
Standardisation Authority Bureau to conduct a study into the potential policy for the Dutch

government’s use of the ODF standard.

ODF
The Open Document Format (ODF) —in full: the OASIS Open Document Format for Office
Applications [OASIS, 2006b] — is a standard for storing and/or exchanging saved documents of

desktop applications (word processing, presentation processing, spreadsheet processing).

Areas of application

The areas of application and usability of ODF in the Dutch government are:

» Collaboration: ODF enables several people to work on one document. The requisite functions,
such as working with "comments" and adding "revision marks", have been integrated into the
ODF format.

» Exchange: ODF is suitable as a format for exchanging files. In practice, the degree of
successful use after exchange directly depends on the degree to which ODF is supported by the
suppliers of desktop applications. With the current technology, part of the document layout is
often lost when converting files from packages that use a different storage format to ODF.

*  Publication: Depending on the aim of publication, ODF can be a suitable format. ODF is
particularly suitable for the digital publication of files that may be edited or that can be used as
examples. The PDF format is often more suitable for this purpose.

»  Archiving: For archiving, the use of ODF has many advantages. In some cases, PDF/Ais a

suitable alternative.

Usability

ODF has a number of features that make it a usable standard for the Dutch government.

1) Open: the standard meets all requirements with respect to openness in a national and
international context. We are referring to the definitions of ‘open’ as formulated by the OSOSS
programme [OSOSS, 2004al].

2) ODF is based on XML, which has the following important advantages:

a. Platform-independent: Binary files, on the other hand, are often dependent on the
platform on which they were created (Windows, Mac, Unix, etc.)

b. Durability: the content of XML files can always be imported into XML viewers. The
XML format is largely self-documenting. These properties mean that it will usually be
possible to reconstruct the ODF file.

3) Adjustments to an ODF file are possible. An ODF file can be loaded in an office environment
(directly (StarOffice, OpenOffice.org) or by means of plug-ins (MS-Office)). Changes can be
saved.

4) ODF is supported by a broad group of suppliers and is enjoying considerable momentum.



ODF also has several disadvantages, however:

» The current ODF ISO standard (version 1.0) still has a number of deficiencies that will only be
resolved in later versions. The most relevant deficiency for the government is its mediocre
support of spreadsheets. Only simple spreadsheets with the currently specified format can be
exchanged successfully. In addition, the inadequate support of macros or other programming
options can be considered as a disadvantage.

» Exchangeability between desktop applications that do not support ODF as a native format
depends on plug-ins. For exchangeability with Microsoft Word in particular, plug-ins were only
made available recently; plug-ins are expected soon for other applications in the Microsoft
Office family. In addition, the quality of plug-ins must be reasonably good if ODF is to be used

as an exchange format without appreciable problems.

Given the above points, any introduction of ODF should proceed with caution, and sufficient
safeguards should be taken in order to continue to guarantee interoperability. Examples of such
safeguards include:

+  ODF should not be introduced before it is certain that a clear majority of users can be offered a
solution that properly displays and/or processes the presented ODF documents. In concrete
terms, this means that good ODF plug-ins and/or ODF viewers must be available for users in
the great majority of cases and that those users should be provided with adequate information.

+ Documents in the customary, often supplier-dependent formats should not be deleted until the
dependence of the specific characteristics of these formats has been cancelled. This can be

done by means of a monitor.

Considerable momentum with respect to ODF, partly stimulated by the attitude of
governments

ODF has gained considerable momentum. A large group of suppliers of desktop applications is in
support of ODF and is saving documents in that format or is ensuring that there is interoperability
with that format. In addition, the upgrade to ISO standard 23600 means that investing in ODF
involves less risk than before.

In addition, the momentum behind ODF is definitely being strengthened by the positive attitude to
ODF of a number of governments. This attitude is clearly showing the market that quite a few
governments are very serious about migrating in the short and long term to an open standard for the
documents in which those governments are storing their information. This positive attitude means

that suppliers are prepared to invest in ODF.

This attitude has also had a considerable effect on Microsoft. Initially, Microsoft was unwilling to
release the specifications of its storage format, then it published the specifications, and later it
relinquished exclusive control over those specifications in the case of OOXML.

In addition, the momentum behind ODF cannot be viewed completely separately from the
emergence of alternative desktop applications (some in open source) that many organisations now
often see as an attractive alternative to market leader Microsoft Office. This is a definite change from
several years ago and it is having two effects:



Due to the greater heterogeneity of applications, the need for a shared document format is
becoming important and it is logical that the suppliers of these packages are opting for an open
standard, in this case ODF.

A number of these applications are using ODF as their own storage format, so that when ODF is

introduced it will also be used internally in organisations.

National and international attitudes to ODF

Internationally, there is a clear shift towards the introduction and use of open standards. Many
governments have become or are becoming aware of the advantages of using an open standard.
European countries at the forefront of this trend include Belgium, Denmark and France. These
countries are planning to introduce an open standard for a document format or are conducting pilot
projects. In addition, it is important to note that a number of European countries, particularly those
active in the IDABC programme, have placed this subject high on their agenda. This has been an
issue since as far back as 2003, and until now the attitude of the EC and these countries has had a
positive impact on progress related to ODF.

Although open standards are not limited to ISO standards, many of the ICT advisory bodies of
governments consider ISO standards to be open and well supported internationally. ISO standards
are therefore the most likely candidates for the future.

Scenarios
When we look at ODF as an open document format in the government and the suitability of ODF in
each area of application, we can make a distinction between the following policy options, from not
very far-reaching to far-reaching:
1. Keep track of developments in relation to ODF.
2. Be aware of and support the use of ODF
3. Introduce ODF as an exchange format and use it alongside other standards:
a) The government can use ODF as a format for exchanging, publishing and receiving
documents; in this case, ODF is (initially) used alongside other formats.
b) The government can make the use of ODF obligatory for data exchange between
government organisations.
4. Introduce ODF as a working format for internal use:
a) The government can make the use of ODF obligatory for archiving in government
organisations.
b) The government can use ODF so that several people can work on documents using several

office packages.

Preferred scenario

The preferred scenario can be characterised as follows:

If scenario 3 is chosen, optimal use can be made of the existing momentum, the incentive to
develop ODF, service orientation to citizens and companies, and autonomous freedom of decision

for government bodies with regard to the use of document formats.

If scenario 3 is chosen, the timing and definitive decision-making concerning the introduction of
scenario 3a will mainly be determined by the time required to adapt the facilities in all government



organisations. The impact, timing and interpretation of the necessary pre-conditions will need to be
studied in more detail in the future (see Chapter 8).

The current assumption is that this choice does not imply that a definitive decision has been made
regarding the introduction of ODF. A decision on a principled standpoint in this regard is indeed
possible and desirable (that is, the introduction of ODF as a standard exchange format). However,
definite decisions regarding the introduction will have to depend on the definition of sufficient
technical pre-conditions (software availability), the practical applicability of the conversion and the
provision of converted documents, as well as the associated costs.






Table of contents

Management Summary

Introduction

1.1 Motivation

1.2 Assignment

1.3 Aim and target group

1.4 Structure of this document

ODF in a nutshell

21 Document architecture & document format
2.2 Interoperability

2.3 Extensible Markup Language

W W N =~ =

2.4 Open Document Format
2.5 Alternatives
2.5.1 Portable Document Format

252

Office Open XML

[e>2NNe> N4 BING  BENG I

Areas of application of ODF

3.1 Introduction
3.2 Life cycle perspective
3.3 Areas of application

Usability of ODF

41 Introduction
4.2 Important properties of ODF
4.3 Technical maturity
4.4 Usability of ODF for each area of application
441 Cooperation
442 Exchange
443 Publication
444  Archiving
4.5 Attitude of the manufacturers of office software
451  Plug-ins from various parties
4.5.2 Microsoft Office
45.3 OpenOffice.org
454  StarOffice
455 WordPerfect Office
456 KOffice
45.7 Google Writely
4.6 Attitude of market parties to document management systems
4.7 Use of ODF and the market

© N N N

10
10
10
10
11
11
11
11
11
13
13
14
15
15
16
16
16
16
16



ODF in the public sector

51 Introduction
5.2 National level
5.2.1  Municipality of Heerenveen
5.2.2  Municipality of Sluis
5.2.3  Municipality of Vlieland
5.3 International level
5.3.1  Massachusetts
5.3.2 Norway
5.3.3 Denmark
5.3.4 Belgium
5.3.5 Germany
5.3.6 France
54 Dutch politics
5.5 Analysis

Policy options in relation to ODF for the Dutch government

6.1 Introduction

6.2 ODF policy; is there is a problem?
6.3 Policy objectives
6.4 Policy dimensions
6.4.1  Introduction
6.4.2 Degree of standardisation
6.4.3 The government’s attitude over time
6.5 Policy scenarios

Preferred option for ODF policy

71 Assessment of the policy options / scenarios
7.1.1  Policy-oriented / strategic desirability
7.1.2 Feasibility
7.1.3  Applicability
714 Risks

7.2 The preferred scenario

Follow-up steps, implementation of the preferred scenario
8.1
8.2

Towards a definitive decision

Activities to be performed

Answers to the research questions
9.1
9.2

Central questions

Answers to the sub-questions

People spoken to

References

18
18
18
18
19
19
20
20
20
20
20
21
21
22
23

24
24
24
25
25
25
25
26
27

29
29
29
30
30
31
31

32
32
32
34
34
34

Fout! Bladwijzer niet gedefinieerd.

39



1.1

Introduction

Motivation

In recent years, a number of governments have been calling for an open standard for document
formats used by a wide range of ICT desktop applications. In the Netherlands, the Vendrik Motion of
20 November 2002, which calls for the use of open standards and open source by the government,
is an important theme. In Europe, open standards for ICT in general and for document formats in
particular have existed for some time. Since at least 2003, the European Commission has been
planning an open standard for document formats, based on the XML format [Rizk, 2003a]. The
reason behind the commitment of governments to achieve such an open standard is that those
governments, when making their information available and keeping it accessible, do not wish to be
dependent on an (unpublished) document format dominated by one supplier. Long-term access to
their own data and the avoidance of supplier dependency are therefore the core themes. In addition,
it is difficult for governments to justify to citizens and companies that they are offering them a choice
of only one supplier. It is equally important that governments remain electronically accessible to
those same citizens and companies, which have already had their own ICT suppliers for many

years.

This open document movement has become stronger in recent years. One of the main reasons for
this is the emergence of the Open Document Format (ODF). The following two developments have
an important role to play in this respect.

e On the one hand, the technical quality of this specification has improved. On the other hand,
the support base for this specification has greatly increased due to the support of various
suppliers and promotion to the ISO 26300 standard.

e Secondly, an increasing number of organisations have actually switched to desktop
applications other than Microsoft Office (MS-Office), and this has only increased the need for a

shared open format.

All of this has led to the adoption of ODF by various governments worldwide, with a few minor
differences. One of the first governments to adopt ODF was the State of Massachusetts, and
Belgium also recently declared itself in favour of ODF. Several other governments have either
explicitly opted for the adoption of ODF or have made a clear decision to use open standards for

document formats.

The question of the Dutch government’s position in this is therefore relevant. On 21 September 2006
Member of Parliament Gerkens (SP) submitted questions on the subject in the Lower House, and
Minister Wijn (Economic Affairs) answered those questions on 17 October. The Minister's answer
stated that the Dutch Standardisation Authority would be requested to conduct a study into the
feasibility of ODF as a preferred standard for desk documents within the government.

The Minister of Economic Affairs then submitted that request to the Dutch Standardisation Authority.
The Dutch Standardisation Authority, represented in the matter by the Dutch Standardisation
Authority Bureau, then opened the research question to the market and on 1 February 2007 the
contract for the study was awarded to Verdonck, Klooster & Associates.
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Assignment

The Dutch Standardisation Authority Bureau formulated an assignment to compile a report in which

the following central research questions are answered:

a) What can the new ODF standard signify for information exchange and information processing
by government departments?

b) How can the various government services take advantage of this: in a policy-oriented/strategic
and tactical way in the short and medium term?

c) What are the main points of the plan of action (draft) for any follow-up phase (ODF
implementation phase) with in each case attention for the requisite and available open (source)
software solutions (performance tests / practical applicability), implementation and migration
issues, and the division of roles between the parties involved?

The following sub-questions should also be dealt with in the answers to the three central questions:

d) What are the possible scenarios for the use of ODF as a standard for desk documents within
the government?

e) What kind of support can be expected from market parties for the way ODF can be used (in the
short and medium term) in different facets of the government’s information processing process?

f)  What can be learned from other international governments about the policy-oriented/strategic
and tactical way in which they are dealing with ODF?

g) What effect will the international recognition of the ODF standard by ISO have on European
tender legislation?

h) Which developments can be expected from the ODF standard in the short and medium term
(here, factors such as the development of Open XML, the announcement of ODF 1.1 by OASIS
play a role) and how this will influence the government’s options in the longer term?

i)  What are other relevant factors that can affect the use (business case) and impact of ODF — for
example, software products, introduction strategy, implementation and migration costs and
throughput times?

Sub-question (g) in the request relates to the legal aspects. This question is not within the scope of
this report and is the point of focus of another study being conducted by the Dutch Standardisation
Authority Bureau.

The formulation of the question has a clear delineation with regard to the introduction and migration
aspects. In this exploratory study, profound issues related to the introductory aspects are not taken
into consideration, partly given the more fundamental nature of the issue of using open standards.
This means, of course, that those introductory and migration aspects will have to be discussed in
detail at a later stage. The decisions to be made as a result of this exploratory study are therefore
also expected to be mainly decisions based on principle, while definitive decisions concerning the
introduction of ODF will depend on the estimate of the costs and benefits of that introduction.
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1.4

Aim and target group

The aim of this report is to answer the specified research questions. The study on which this report
is based is not necessarily intended as an in-depth examination of the knowledge available, for
example, at the Dutch Standardisation Authority, but more as a classification of the available facts

and arguments.

The target group for this study is primarily the Minister of Economic Affairs, who directed the request
and his detailed research questions at the Dutch Standardisation Authority Bureau.

The secondary target group for this report are Dutch and foreign government organisations.

Structure of this document
Chapter 2 contains an analysis of the content of ODF, partly in relation to alternatives. Readers who
are less technically inclined can focus their attention on sections 2.3, 2.5.2 and 2.6.

Chapter 3 illustrates the life cycle of a desk document, described in terms of the areas of application
in which desk documents can be found and in which ODF can play a role. The areas of application
also function as a framework for the texts in this document.

Chapter 4 then considers the usability of ODF in the identified areas of application, as well as the
factors that determine the general suitability of ODF.

Chapter 5 describes the activities of other government departments — in a national
as well as an international perspective — in relation to ODF.

Chapter 6 introduces the various policy options / scenarios, which are then evaluated in Chapter 7.
In addition, a preferred scenario is determined (scenario 3a, followed in time by scenario 3b).

Chapter 8 indicates the follow-up steps to be taken before making a definitive decision regarding the
introduction of ODF according to scenario 3a/b. It also indicates the possible follow-up steps in the

case of a positive decision on principle on the use of ODF.

To conclude, the research questions are answered in Chapter 9.
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2.2

ODF in a nutshell

The Open Document Format (ODF) — in full: the OASIS Open Document Format for Office
Applications [OASIS, 2006b] — is a standard for storing and/or exchanging stored documents that
were created using desktop applications. The term ‘desktop applications’ is a collective term for

software used to support everyday office activities.

Document architecture & document format

The internal structure of a file and the way it is displayed on the screen or on paper are two totally
different things. Desktop applications represent a text document internally as the structure of the
document, the content of the document, and the layout. This representation of a document in a
desktop application is called the ‘document architecture’.

The rules of representation, which describe how the conceptual primitives in the document
architecture (structure, content and layout) must be translated to 0’s and 1’s on a data carrier, are
indicated by the file format. Examples of file formats, recognisable by the file extension, are .doc
documents (from Microsoft Word) and .xls (from Microsoft Excel), but also .pdf (Adobe Portable
Document Format) and .odf (ISO 26300 Open Document Format).

Interoperability

The representation of the document on the data carrier is essentially distinct from the desktop
application used to create the document. This means that a document stored by one program can
be opened by another program. The exchange of documents between different desktop applications
can also be indicated by the term interoperability.

A defective conversion from one file format to the other leads to files that are no longer identical.
Conversion errors can lead to deviant representation, loss of special details or characters, or
incorrect references. File formats that are specific to a desktop application are also called 'native' file

formats. For example: the .doc format is the native format of Microsoft Office.

Microsoft Office 2003 Open Office

nversie
native

Microsoft Office 2007

native

native Microsoft's .doc ODF
OOXML

Figure 1: Native file formats compared to file formats that need to be converted.




23

24

2.5

A shared file format can prevent conversion errors. In the most ideal case, conversion errors can be
avoided because no file conversion is required (the shared file format is then the native format of
both desktop applications).

Extensible Markup Language

When classifying file formats into technological properties, a distinction can be made between two
classes:

+ ‘text coding’: these files can be read using the most simple word processors.

» ‘binary code’: the software uses its own internal code to save the content.

Extensible Markup Language (XML) [Bray et al., 2006a] is a family of ‘text-coded’ structured file
formats currently in vogue. XML provides a generic method to unambiguously represent data in text
format. The use of XML makes it possible to define document formats. Such a detailed interpretation
of a file format based on XML does indeed define the meaning of the document portrayal. Because
all the necessary tools for XML are already on the market, it is relatively simple to read and convert
from one XML representation to the other if the rules defined in the XML standard are followed.

Open Document Format

A number of industrial partners have been jointly working In a technical committee of OASIS (the
Organization for the Advancement of Structured Information Standards) on a standard document
format for storing desk documents (text files, spreadsheets and presentations), the so-called Open
Document Format or ODF. After the OASIS technical committee had approved the document format
for desk documents, the file format was submitted for approval to the ISO/IEC standardisation
committee, which approved the standard in late 2006 and assigned it the code ISO/IEC 26300:2006
[ISO, 20064a].

The native file format of OpenOffice.org, which is based on XML, was taken as the basis for the file

format.

Open Document Format has also been the target of certain criticism. The main criticisms are:

» At present there is no standardised way of storing formulas [Fioretti, 2005a]. However, a
committee is being set up to resolve this problem [OASIS, 2006a].

*  The capacity to include macros in ODF files is extremely limited [Fioretti, 2005b].

Alternatives

Open Document Format is a solution for enabling the exchange of files between different desktop
applications, but it is certainly not the only one. To accurately assess the most suitable file format,
the other, alternative file formats must also be examined.

Given the scope of this study, it is not possible to provide an exhaustive description of all possible

alternative file formats. The following is therefore an overview of the two most obvious alternatives.
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2.5.2

Portable Document Format
Portable document format, or PDF, is a file format developed by Adobe Systems to store
documents. PDF is currently a de facto standard for the exchange of documents in the graphical

sector.

The criticisms of PDF are:
* Unlike ODF, is PDF not a structured "text-coded" file format.

» PDF files include very few (or no) options for editing their content.

The main advantages of PDF are:
*  Very true-to-life display of documents.

*  Many computers include (free) software for reading PDF files.

Although PDF as a whole is not currently an open standard, parts of the specification have already

been accepted as a standard by ISO/IEC.

Office Open XML

Office Open XML (OOXML) is a document format based on XML that was developed by the
Microsoft Corporation [Wikipedia, 2007d]. Like ODF, OOXML is a document format based on XML.
OOXML was standardised by the European Computer Manufacturers Association International
(ECMA International) organisation under number Ecma 376 [ECMA, 2006a].

The main disadvantages of OOXML are:
»  The OOXML specification is around 8 times longer than ODF and is more difficult to implement.
+  OOXML is not interoperable between different computer systems.

ECMA has also expressed its aspirations to raise its XML-based document format to the ISO
standard. However, now that ODF has been accepted as an ISO standard, Gartner analysts
consider the chance of OOXML being accepted by ISO as very slight [Knox & Silver, 2006a].
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3.2

Areas of application of ODF

Introduction

To determine the areas of application in the government that qualify for the use of ODF, the life
cycle of a document is discussed below, indicating the areas of application. These areas of
application provide a framework for this report and they also serve as the basis for various lines of

reasoning.

Life cycle perspective
Every document has a life cycle. A document is created by a user, one or more people then work on
the document, and finally the document can be distributed and/or archived. Of course, not every

document goes through the same phases.

It is quite possible that during the various phases of a document the government defines different
requirements for standardisation. For example, the government may decide to standardise
documents that are to be published, while personal documents that can be deleted after definitive

use (for example, printing a letter and sending it) do not have to be standardised.

In a diagram, the life cycle of a document looks like this:

Create ) Cooperate >> Exchange Publish Archive

Open, print, save, metadate >

Figure 2: Life cycle of a document

During its life cycle, a document passes through the following phases:

1. Creation

In this phase, the writer creates a document or adapts an existing document without collaborating
with others. This same person can then immediately exchange, publish and/or archive the document
in its definitive format (Phases 3, 4 or 5). Conversely, third parties can (also) develop the document

in more detail. In that case, this phase is followed by Phase 2.

2. Cooperation

After a document has been created, several people

(from inside and/or outside the organisation) can work Gooperate

together to complete and perfect the document. This ) Make >> . >> Make )
available avallahle
phase includes a cycle of making the document

available — for example, by email or on a website — and

editing it. This cycle is repeated until the document has
acquired its definitive form.
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3. Exchange

After the document has taken on its definitive form, it can be exchanged with people inside or
outside the organisation. It may still be necessary to adapt the document after exchange. In this
case, the document returns to Phase 2, Cooperation. During the exchange phase, the document is

not made publicly available. That takes place in Phase 4.

4. Publishing

In many cases, the publication phase will be limited to printing a text — for example, a letter. This is
followed by formal signing and sending. When publishing a document — for example, through a
website or in a publication — it will be made available to all citizens. During this phase, the document

must have acquired a definitive format (it can be a 'read-only’ file or a form to be filled in).

5. Archiving

In the last life-cycle phase, the document can be archived. For this phase, the (local) government is
bound to comply with specific legislation passed by central government. It is not always permitted to
print, open, metadate or save documents, edit the content or copy documents.

To start with, a document is always in Phase 1. Follow-up Phases 2 to 5 are optional. It is possible
for a document to be created and then have no further life cycle because the document has been
discarded.

Areas of application
The areas of application of ODF can be deduced from the life cycle of documents as explained in
Section 3.1 and the requirements to be met by each phase:

Cooperation
Exchange
Publication

L Dd =

Archiving

Ad 1: Cooperation

It is expected that in the future documents will be formulated more and more in teams of people,
both inside and outside the organisation. Working with themes in a project currently results in the
involvement of several ministries (the government as a network organisation) — for example, in the

case of anti-terrorist measures.

Ad 2: Exchange

Given the above, the areas of application of cooperation and the exchange of documents have an
increasingly prominent role to play. The exchange of data can take place:

- from an automated system to an individual or system (electronic services)

- between individuals within and between organisations (informally and formally)

- between organisations (formally).



Electronic services often require the use of message traffic (between systems) and the use of web
forms (interaction) or PDF documents (notification and sometimes interaction), for example. Mainly
the latter two types of exchange have an effect on the file format. After all, every author and reader

must always be able to open, print, save and/or edit the file.

Ad 3: Publication
When publishing documents, it is important that the published document looks the same as the

original document.

Ad 4: Archiving
Archiving digital documents is nothing new to the archiving sector. However, in the past few years a
greater understanding has been gained of the consequences, options and criteria that are important

when archiving digital documents.
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4.2

4.3

Usability of ODF

Introduction
This chapter examines the usability of ODF for the government. Is ODF suitable as the accepted

standard format for desk documents? Or as a format to be used? Does ODF cover all the

operational needs of the people involved? After all, one important criterion is that civil servants must

be able to continue to do their work properly and the standard must therefore be compatible with the

applications that civil servants use during their work processes and with the systems being used by

citizens and the business sector with whom the government is communicating.

This chapter assesses the ODF standard in terms of its usability and degree of maturity.

Important properties of ODF

ODF satisfies a number of requirements that make it a usable standard for the Dutch government.

1.
2.

Open: the standard satisfies the government’s definition of an open standard (see Chapter 2).

ODF is based on XML. Files built up of XML have two main advantages:

a) Platform-independent: binary files often depend on the platform on which they were created
(Windows, Mac, etc.)

b) Durability: the content of XML files can always be imported into XML viewers. This makes it
possible to reconstruct the ODF file. In this respect, the presentation/layout of a document
continues to be a point of special interest. Users require an ODF reader to display the
document correctly.

It is possible to make adjustments to an ODF file. An ODF file can be loaded in an office

environment (directly (StarOffice, OpenOffice.org) or by means of plug-ins (MS-Office)).

Changes can be stored.

The ODF standard is maintained and supported by several suppliers

Internationally, ODF is acquiring more users in the government domain, particularly because

ODF is an open standard and because there is less dependence on suppliers than with

alternative formats.

Technical maturity

ODF was adopted as a standard by OASIS (Organization for the Advancement or Structured
Information Standards) in February 2006. Since May 2006, ODF has been known as ISO/IEC
standard ISO/IEC 26300. During the process of standardisation, the ODF format version 1.0
underwent important and extensive reviews by technical specialists and was passed fit.

Subsequent versions of ODF (2.0) are not (yet) ISO standards but offer more functionality. This

means that version 2.0 is clearly a step more developed than version 1.0.

The correct use of XML in ODF means that ODF is a durable standard. Moreover, the main

functions for word processing, spreadsheet processing and presentations have been incorporated
into the ODF format.
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4.4.4

There are certain criticisms about the number of functions supported by the ODF format. For
example, not all functions in the MS-Office package are supported in the ODF format. Many users
are accustomed to the functions of Microsoft desktop applications such as Word and may miss them
when using ODF.

Usability of ODF for each area of application

Cooperation

ODF can be used by several people working on the same document. The requisite functions, such
as working with ‘comments’ and adding ‘revision marks’ have been incorporated into the ODF
format.

Exchange

As a standard, ODF is sufficiently advanced to enable an efficient exchange of documents.
Exceptions relevant for the government mainly involve the spreadsheet format, the support of
formulas and a format for executable instructions (macros and the like).

The degree of successful use after exchange is directly related to the degree to which applications
that can import the ODF format are used. This is now being determined by market processes. For
more information on this subject, see Section 4.6.

Interoperability and the technical possibility to exchange files currently depends on the use of plug-
ins for file conversion (see Figure 1). At the moment, several initiatives for making such plug-ins are
at a reasonably developed stage. However, these plug-ins still need to be improved so that they can
be used professionally and on a large scale in government organisations. For more information on
this subject, see Sections 4.5.1 and 4.5.2.

Publication
Depending on the aim of publication, ODF can be a suitable format. ODF is particularly suitable for
digitally publishing files that may be edited or used as samples.

It is better to use another format (for example, PDF/A) to publish official documents that may not be

modified (amongst other things, to prevent fraud); after all, ODF files can be edited.

ODF does not include any options for protecting files with confidential content (to be published for a
limited group), using a password, for example. The XML of an ODF file is easy to read and is
uncoded. Files should be protected on another level — for example, in the desktop application being

used or on the level of the system as a whole.

Archiving

Legislation

Preservation of the digital legacy is regulated in the 1995 Archive Act. This law lays down
frameworks for the formation and management of archives by government organisations; the

destruction, transfer and disposal of archives and the public nature of archives.



Article 12 of the Archive Act states the following: In the case of or in pursuance of Order in Council,
regulations will be laid down that should be complied with when archive documents are being
transferred.

This order has been elaborated upon in detail in Regulation classification and accessible condition
archive documents [in Dutch: Regeling geordende en toegankelijke staat archiefbescheiden] (called
Regulation 12). This regulation defines the following requirements for the digital durability of archive
documents [p. 7 NA, 2006a]:

* logical classification

+ traceability

« availability, and

* readability.

An alternative way to meet the requirements of Regulation 12 is to ensure that people can still open
the files of today with the software of tomorrow. This can be done by using an open standard to
design a digitally durable file format [p. 16 NA, 2006a] that is not dependent on the computer system

being used.

Criteria for use

Schoep defines the following criteria for a digitally durable file format [Schoep, 2005a]
* Neutrality (openness, non-binary, platform-independent)

+ Technical ingenuity (display, capacity to edit, functionality, future)

+ Broad acceptance (broad acceptance)

The following matrix shows an evaluation of two file formats with the focus on digital durability:

Aspects ODF PDF
Neutrality
¢ standardisation by OASIS * partial standardisation by
Openness OPEN. ISO (PDF/A and PDF/X).
¢ standardisation by * protected by patents.
ISO/IEC.
. * consists completely of * Postscript with possible
non-binary XML. compression algorithm

fully platform-independent fully platform-independent

platform-independent

Technical ingenuity

reasonably true to reality high true to reality

display

can be edited cannot be edited

capacity to edit

largely functional

shortcomings in the area
of spreadsheets

format can be expanded
macrolanguage missing

functionality fully functional

sufficient functionality for

future the future

Broad acceptance

broad acceptance

various applications
available

available applications
have limited market share

various applications
available

available applications
have large market share
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Analysis of the usability of ODF for archiving

To realise durable accessibility, the storage format should preferably be based on XML. ODF is

reasonably suitable as a file format for archiving. The advantages of the file format for archiving are:

* The file format is open. In the future, software can always be developed on the basis of the
specification of the file format, which makes it possible to import ODF files. The current
specification (version 1.0) is relatively small, but in the future this specification is expected to
grow with the functionality supported by the ODF format.

»  The use of XML means that the file can easily be imported into a simple viewer regardless of
the platform and operating system (OS). The content is readable by both humans and
machines. This means that work processes and results can usually be reconstructed.

* The use of ODF means that it is possible to largely separate the form, structure and content of
documents.

*  When using an ODF reader, a realistic display of ODF files is possible.

One significant disadvantage of ODF (and many file formats) in the field of archiving is:

*  When using macros in a file, a reference is created in ODF. Because of this, the ODF file is not
fully self-maintaining. It is possible to pack these macros in the ODF format, but the complete
environment (binaries, containers, modules, etc.) addressed by this macro is not packed in the
ODF format. This means that it is not possible to guarantee complete coverage of the functions
used in the ODF file.

The choice between PDF/A and ODF should depend on the purpose for which the archived files are
to be used. If the archived files no longer need to be edited, then PDF/A is also a suitable format.
N.B.: It is also possible to manipulate the content of PDF files (albeit in a roundabout way).

If the authenticity of a document must be safeguarded, then it is necessary to arrange this over and
above the file format.

The National Archive has stated that, as an amendment to the current Regulation 12, in the future
they will only accept open standards for archiving digital documents. It is important for the National
Archive that they can reconstruct work processes in each case. Here, the content of a document is
often more important than the layout. A clear choice between ODF or PDF/A is not relevant for
them.

Attitude of the manufacturers of office software

Plug-ins from various parties

At present, packages that use 'native’ ODF can also often directly import or create files from MS-
Office and other desktop applications. However, in its current versions MS-Office cannot read or
create ODF files; plug-ins are required for this.

For MS-Office, there are now three plug-ins that make it possible to import ODF files into MS-Office
or to convert MS-Office files to ODF. When converting MS-Office formats to ODF, changes
(particularly to the layout) can occur in a document.
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The three plug-ins are:

1) Foundation plug-in

2) Clever Age plug-in: this plug-in works reasonably well. However, it is not very easy to install and
the results are as yet inadequate. A lot of the layout is lost during conversions.

3) Sun plug-in: this plug-in works reasonably well and uses the kernel of OpenOffice.org for

conversions.

Plug-ins currently make a reasonable conversion possible, but the layout of many documents is
often distorted during the conversion. The technology in this area is expected to improve

considerably in the future and there will also be support for other document formats.

At present, the practical applicability of ODF is mainly determined by the quality of plug-ins or filters
that convert the various formats. This technology is necessary because many users use Microsoft
desktop applications that do not support ODF.

The plug-in technology means that very close cooperation on one document by several authors
using different desktop applications is not really possible. What is possible, however, is a
cooperative process in which there is one author and other authors add their comments to drafts of
the document. In this report, the latter procedure is called a form of 'exchange’, but in practice it is

one of the most common ways of working together.

Mainly because of the limitation of the plug-in technology, it is currently not really possible to
prescribe or recommend ODF as a standard for the internal working documents of governments. It is
possible, however, to standardise the exchange of text files on the basis of ODF. It is also possible
to start supporting ODF in document management applications and archiving systems. Because this
procedure now often involves conversions, it is advisable to also save the native document format
as well as the ODF format.

Microsoft Office

For the moment, Microsoft is not planning to support ODF in its MS-Office office suite. However,
Microsoft does support the financing of a plug-in (Clever Age), built by third parties in an open
source project. This plug-in makes it possible to import ODF text files and convert them to the office
format for text files: .doc. In addition, it is possible for third party suppliers to develop plug-ins that
can convert ODF files from an MS-Office format to an ODF format.

Microsoft has developed its own format that satisfies the definition of an open format (OOXML). This
format supports the complete MS-Office functionality. This is also a disadvantage, however,
because it means no other parties will be capable of fully implementing this format in the years to

come because the specification is complex and elaborate.

OOXML has been adopted as a standard by ECMA (industry association for standardisation). At
present, there is an ongoing process in which ECMA is trying to make OOXML an ISO standard as
part of an accelerated ("fast-track") procedure. The period during which ISO participants can
indicate whether the fast-track procedure can be used expires on 25 February 2007. Microsoft
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expects the OOXML format to be admitted to the fast-track procedure. This will be followed by a
period of 5 months in which OOXML will be analysed. Microsoft expects OOXML to be approved by
the I1SO participants in late 2007, after which it will become an ISO standard for document format
alongside ODF.

In itself, the movement to make Microsoft's OOXML format an open standard is extremely positive.
After all, Microsoft is opening up an important interface that it kept steadfastly closed for many
years. The fact that control over the OOXML specification is now in the possession of ECMA can
definitely be called remarkable: after all, by doing this Microsoft is relinquishing some of its control

over these specifications.

A number of marginal comments should be made here with regard to the content-related positioning
of OOXML in particular. For one thing, the basic principle of OOXML is a completely backward
compatibility which besides introducing desirable features for the user also introduces a great deal of
dependence on technology and formats from the past. In addition, with OOXML Microsoft is

introducing a level of detail that makes the specification difficult for third parties to support.

Although the concept of competitive standards (in this case ODF versus OOXML) is certainly not
without precedent when it comes to new technology, in an area as widely popular as desktop
applications it is extremely undesirable for all users of desktop applications. In fact, a 'format war' in
this area will only cause enormous confusion among users. The message they will pick up from it is
that there is still no standard. They will therefore stick to the supplier-specific storage format and the
policy objectives will not be realised. For the users of MS-Office, it means they will start storing
documents in OOXML.

OpenOffice.org

The OpenOffice.org office application supports the ODF format and will continue to support it in the
future. The office suite from OpenOffice.org enables conversions from MS-Office files to an ODF
format and vice versa. When converting MS-Office formats to ODF, changes (particularly to the

layout) can occur in a document.

Novell is planning to provide Office Open XML support in OpenOffice.org. Novell will develop the
plug-in together with Microsoft and it will enable documents to be opened and saved in OOXML.

ODF can be the standard choice for storing documents, although OpenOffice.org gives users the
freedom to choose the standard format themselves, which can also be the current DOC, XLS and

PPT formats, for example.

StarOffice

Sun manufactures and sells the StarOffice package. StarOffice contains the code of the
OpenOffice.org project and several functions from third parties for which payment is required. Sun
supports the ODF format in the StarOffice package and will continue to do so in the future. Sun is
also the developer of one of the plug-ins for MS-Office that can be used to convert file formats.
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WordPerfect Office

Corel manufactures and sells the Word Perfect Office package. Corel has announced it will support
the ODF and OOXML file formats in future versions (mid-2007). "Corel believes that ODF is not yet
a fully developed format. One of the reasons it has been included in WordPerfect is that government
organisations would like to start testing the Open Document Format."

KOffice
KOffice is an open source project with an integrated office application as its product. KOffice
supports the ODF format.

Google Writely

Google is a provider of various online applications for office applications. In mid-2006 Google joined
the ODF Alliance, a group of suppliers that supports ODF. Google supports ODF in its Writely online
word processor because of the 'momentum’ of the file format and the open standard.

Attitude of market parties to document management systems

Many Ministries are already using a Document Management System or intend to start using such a
system. It is not difficult to integrate ODF with these systems. The major systems (Filenet and Open
Text were studied) already support ODF to a greater or lesser degree (exporting metadata,
executing full-text searches, generating previews). If a function of one of these systems is not

supported, the open specification of ODF makes it very easy to adapt.

Use of ODF and the market
There are no known market figures for the "degree of use of ODF". The market penetration of the
ODF document format can be linked to the distribution of office applications that support ODF as a

file format.

In 2006, Microsoft was the dominant vendor of desktop applications with a market share of 95% and
an installed base of around 350 million users. The competition shared the other 5% (WordPerfect,

SmartSuite, various open source applications). [Silver et al. 2006a]

MS-Office’s market share is expected to drop. OpenOffice.org will be distributed more and more
through Linux implementations in which OpenOffice.org is a standard desktop application (for
example, by Red Hat, Fedora, Debian, Mandrakesoft, Linspire, Novell). Estimates for the market
share of OpenOffice.org vary between 2% and 10%.

The relatively low market share of ODF as a format for documents is a breeding ground for
interoperability problems. Many users of MS-Office do not know the file format or are not aware of

the existence of conversion plug-ins.

At present, there are many developments in open file formats and in ODF in particular. There is a lot
of 'momentum’ for the introduction of the ODF format. Not only is ODF the only open standard
formally adopted by ISO as a standard, but OOXML is lagging behind ODF in this standardisation
process. The (pledged) support of the ODF format by many market parties is contributing to this.
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ODF in the public sector

Introduction
In the Netherlands, ODF is used on a small scale. A number of local governments have migrated to

OpenOffice.org desktop applications and are using the ODF format.

The governments of various countries are aware of the advantages that the use of an open standard
entails for a document format. Pilot projects have been or will be started in various countries in order

to experiment with ODF, often in combination with open source software.

This chapter describes (the status of) the use of ODF in a national or international context. The aim
of this is:

1. tolearn from other governments (approach, process, criteria, motives)

2. to map out the "market dynamics" with regard to the use of ODF

The descriptions in this chapter are based on interviews with civil servants of the Municipalities of
Heerenveen and Sluis in the Netherlands, the Belgian federal government and the Danish

government, as well as literature sources.

The most important examples mainly involve EU countries and the Netherlands. For more

international examples on the use of ODF, please refer to http://www.odfalliance.org.

National level

Municipality of Heerenveen

The Municipality of Heerenveen started a pilot with OpenOffice.org in 2006 among 30 participants

from a total of around 350 civil servants. The pilot was launched for the following reasons:

»  The Municipality wanted to gain experience in using open source software and the ODF file
format.

* In the past, the Municipality had difficulty introducing a new .doc format following the
implementation of a new version of the MS-Office package.

During the pilot, OpenOffice.org version 1.4 was used to begin with. The pilot resulted in a number

of interesting lessons:

»  The conversions from MS-Word format to ODF resulted in the loss of (parts of) the layout of a
text document.

+  The conversions from MS-Excel format to ODF resulted in the loss of much of the content of a
spreadsheet. This conversion is not good enough for professional use.

* The parallel use of 2 document formats in 1 organisation causes inconvenience to users due to
the conversion problems described above.

» Version 1.4 of OpenOffice.org did not provide enough functionality; as a result, the organisation
ultimately switched to version 2.04 during the pilot.

* Proper training is very important when introducing an office package. Important points of focus

for training are:
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» Save the file in the package’s 'default’ format. This prevents premature conversion. (MS-Word=>
.doc and OpenOffice.org = ODF).

» Use the functions "mail as PDF" or "mail as .doc" for publishing or distributing/exchanging
documents in a digital format. These functions are available in OpenOffice.org.

* Macros: the Municipality of Heerenveen does not allow its civil servants to create macros
themselves. The macros that did exist (as part of a supported information system) were
reprogrammed and work well with OpenOffice.org version 2.04.

Despite the conversion problems, but partly due to the positive experiences with OpenOffice.org, the
Municipality decided to fully migrate to OpenOffice.org during the pilot phase and to use the ODF
format as its standard format. The Municipality also wanted to use an internationally certified open

standard.

The Municipality’s experiences up to now are positive: local government employees have found MS-
Office files they received from clients easy to read/use in OpenOffice.org. Moreover, no bad
experiences were reported when the Municipality’s civil servants converted their own documents
(created as ODF documents) to MS-Office format and sent them to citizens, businesses or other

government organisations.

Municipality of Sluis

The Municipality of Sluis was formed in 2004 after a merger of the municipalities of Oostburg and
Sluis-Aardenburg, each of which had their own desktop application (WordPerfect, MS-Office). It was
decided to start using the StarOffice package. After a short period of use (several months), the
Municipality migrated to MS-Office. The main reason for this was the low level of compatibility of the

StarOffice document format with the outside world.

The main lessons learned from this experience:

» Users were not trained in the use of StarOffice and in dealing with different document formats.

* Most of the layout was lost when a document was saved in the .doc (MS-Office) format.

*  The Municipality started implementing StarOffice 'too early'. The current versions of open
source software provide more functionality than the StarOffice version that the Municipality used

at the time.

Municipality of Vlieland

The Municipality of Vlieland has been using OpenOffice.org since 2004. The Municipality does not
use the ODF format. The reason for this is that in the Municipality’s experience, external parties
cannot handle the ODF format. To promote ease of use, the Municipality’s employees work both
externally and internally with the MS-Office.doc format.

The Municipality of Vlieland has no plans to change its strategy. They expect more rigorous
legislation to be passed on the use of open standards for archiving. It is not clear whether this
expectation is based on fact. The Municipality is also looking forward to the introduction of good
conversion plug-ins in the near future that stimulate the more widespread use of ODF given the
recent moves in the market. When that happens, the Municipality will reconsider its strategy and

perhaps decide to use the ODF format as its standard format after all.
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International level

Massachusetts

In September 2005, the State of Massachusetts formally made the ODF format obligatory for public

government documents. At the same time, the OOXML format was rejected as a standard format for

government documents. The State arrived at this formal decision after a two-year study in which

various file formats were researched. The most important reasons for this decision at the time were:

* The State of Massachusetts did not want to be dependent on a file format that is linked to the
licences of a commercial party.

»  For archiving purposes, the State of Massachusetts wants an open format that will also be
usable and readable in the future.

Norway

In his eNorway 2009 long-term plan published in 2005, Norwegian Minister of Modernisation Morten
Andreas Meyer describes his objectives for the use of open standards [eNorway, 2005a]. The most
important objective is: In the year 2009, all new ICT information systems in the public sector will be

using open standards.

This shows that Norway is moving towards the adoption of open standards by the Norwegian
government bodies. Details of specific areas and standards are not yet available, however, and no

specific action has been planned with regard to ODF.

Denmark

In the Autumn of 2006, the Danish government launched a pilot to gain experience in publishing
documents in ODF format. This pilot was launched in response to new Danish legislation that makes
the introduction of open standards in the Danish government obligatory, where in each case the
costs have an impact on any decision to use those standards. No period of introduction was

specified.

After the new law came into effect, the Danes drew up an implementation plan. That plan was
designed to serve the interests of various stakeholders (Ministries, Parliament, the Cabinet) in the
government. The plan, which describes the criteria to be met by the Danish government for the
exchange of documents, will be debated in February 2007 in the Danish Parliament. After approval
by Parliament, the detailed elaboration of the plan will begin as well as the discussion about which
open formats and open standards are to be used.

Belgium

Motivation

In Belgium, several Ministries in the federal government (starting with the Ministry of Justice)
recently decided to migrate to ODF (by introducing OpenOffice.org software). To make sure it was
still possible to exchange documents between Ministries and not force Ministries to use a particular
software package for desktop applications, it was decided to use an internationally accepted open
standard for the exchange of documents.
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Process

From the government’s E-government institute, IT directors of Ministries formed working parties to
discuss the criteria for the selection of a format for document exchange [Strickx, 2006] and
consulted a number of market parties. The working party recommended using an ISO standard for

the exchange of documents between Ministries.

Decision-making

In June 2006, the federal government decided to start using an ISO standard as a format for the

exchange of desk documents. At present, there is only one ISO standard available: ODF. The

choice of ODF was explicitly specified as a guideline [Strickx, 2006]. However, the use of ODF by

Ministries was linked to a number of pre-conditions:

=  When using ODF as a file format, compatibility with existing systems must be guaranteed.

= Belgium is aware of its role as an ‘early adopter’ and the fact that there is also an ongoing
standardisation process for OOXML. There is therefore a chance that unplanned situations will
arise in the future that require a change in the way the policy is interpreted. However, the
fundamental choice is for open standards for document formats.

= The current work processes of civil servants may not be brought to a standstill: “The civil
service must be able to continue its work”.

=  ODF will be used for the exchange of files between government bodies (therefore not
necessarily for internal processes inside a Ministry)

Implementation

ODF will be introduced in 2 steps:

1. Ready in September 2007: Every Ministry can accept ODF files.

2. Ready in September 2008: All exchange between Ministries will be in ODF format.

Six months before each step, the government will conduct an impact study to confirm whether ODF
can really be used (for example: integration with Microsoft Office must be regulated; the Business

Case must be positive).

Germany
In Germany, there are currently no initiatives for legislation to support open standards or even ODF.
Several cities have migrated to OpenOffice.org software for desktop computing and they use ODF

as a file format.

France

In France, a report was published in October 2006 (at the request of Prime Minister Villepin) that

deals with the use of standards inside the French government:

= The report advises Prime Minister Villepin to systematically introduce open standards in a
European context.

= The report recommends the use of ISO standards and cites as an example the use of ODF for
the creation and exchange of documents in the European framework.

= The report recommends the introduction of legislation that makes it obligatory for Ministries to
use ODF for the creation and distribution of administrative documents.
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In France, there is currently no legislation pending with respect to the use of ODF.

Dutch politics

For some time, the Dutch government has been engaging in a policy in which the realisation and
use of open standards are being actively pursued. This is evident, for example, from the Vendrik
Motion (2002) being implemented by the government, which calls for the use of open standards and
open source in the government. It is also evident from the way the Dutch chair of the EU in 2004
placed the subject of 'open standards' on the agenda, particularly the 'opening of closed standards'.
The agenda identified open formats for desk documents as an important development that deserve
support.

A positive choice for ODF is a logical consequence of this, because it is currently the only open
standard in this area. In the short term, opting for open standards in this area clearly means opting
for ODF. It is therefore recommended that a clear, policy-oriented / strategic choice be made for
ODF. In policy-oriented / strategic terms, it is important to strongly support the use of an open
standard for document formats.

Microsoft's OOXML is an alternative specification. OOXML is already an ECMA standard and has
been proposed as an ISO standard using the accelerated procedure. A (partial) choice for the
OOXML specification is politically awkward, even if it were to achieve the status of an ISO standard.
OOXML is still considered by many parties as a specification that produces a considerable lock-in
on the Microsoft technology and that does not (sufficiently) contribute to the creation of free market
processes in the area of desktop applications.

The move to make Microsoft's OOXML format an open standard is still surrounded by uncertainty.
OOXML also has a number of significant dependencies on Microsoft technology.

Given this situation, a political choice for ODF is recommended even though it is certainly not the
only specification for document formats. If OOXML becomes an ISO standard, it will create a new

situation that should be evaluated in depth when the occasion arises.

Politically, it is also important that one government organisation does not limit the free choice of a
supplier for citizens and companies. In communicating with citizens and companies, it is therefore
important to mention open standard formats that are supported by several suppliers, with ODF as
one of the formats.

Such a principle can also be adopted for communication between government parties. The point of
focus here is that few government parties have yet actually made the switch to alternatives to MS-
Office. It is therefore important to ensure that a decision on this point does not become a 'paper
tiger'.

For the Dutch government, the introduction of ODF is an opportunity to stimulate market dynamics in
the market of office applications.
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Analysis

In the Netherlands, there is currently some movement towards the use of open standards for
document exchange. Several local governments have migrated to the use of ODF and have
experienced very few problems with the quality of the conversions in StarOffice or OpenOffice.org.
The level of the open source office applications is sufficient for use. Open source applications are
therefore being considered as a suitable alternative.

Internationally, the movement towards the introduction and use of open standards is becoming
increasingly visible. Many governments are (becoming) aware of the advantages of using an open
standard. European countries leading the way in this context are Belgium and Denmark. These are
countries in which pilot projects are already being conducted or which even have plans for the
introduction of an open standard for a document exchange format.

The ICT advisory bodies of governments consider an ISO standard to be an internationally

supported open standard. ISO standards are therefore the potential candidates of the future.

Many governments have put forward the following arguments for introducing a standard:

= |t promotes interoperability: the government does not have to depend on a software supplier
when it wants to create, view and exchange files.

= The use of an open standard boosts competition in the software market for office applications.

=  The use of an open standard makes documents more durable.

The current quality of ODF is so good that there are now enough open source packages that can
use ODF. The use of ODF is therefore a realistic alternative for various government organisations.
An agreement on a format for file exchange is therefore desirable, and an open standard is the
logical choice.

Due to the current situation in relation to ODF, it is recommended that a political choice be made for

ODF even though it is certainly not the only specification of document formats.
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Policy options in relation to ODF for the Dutch government

Introduction
The government has a number of different options for dealing with ODF as a standard for digital
document formats.

This chapter first describes the problem that ODF can solve and, following on from this, the
government’s possible policy objectives for an open document format. To facilitate the progress of
the decision-making process, this chapter also describes the policy dimensions in detail. These
dimensions are combined with the suitability of ODF for each area of application, resulting in policy

scenarios.

ODF policy; is there is a problem?
One very relevant question that can and must be asked when discussing the use of the ODF
standard is: "Is there a problem?"

After all, sceptics can always use the following reasoning. “We all use MS-Office where relevant and
we have achieved excellent interoperability with it — and with the underlying MS-Office formats for
documents. So there’s really no problem. And if people happen to use other applications every now
and then, the suppliers of those other products will make sure they are perfectly compatible with
market leader MS-Office; otherwise they will be putting themselves at a considerable commercial
disadvantage."

This argument is valid to a certain degree. However:

» Interoperability is mainly obtained at the expense of a high degree of dependency on MS-
Office. There is no freedom of choice: the people with whom you are communicating are being
forced to choose MS-Office to avoid all that 'fuss' about interoperability. To a certain extent,
organisations that want to choose another application are being forced by their communication
partners to choose the MS-Office de facto standard. Every organisation that made the switch to
Open Office, for example, said that this was very annoying.

» Supplier independence and market dynamics become more important arguments as MS-
Office’s added value for users becomes less. Although its large market share would suggest
that Microsoft has won the desk-application race, the development of other packages has by no
means stood still. Most of the functions that Microsoft has added to MS-Office in recent years
are functions that the average user no longer needs. And other suppliers are now also able to
provide those functions that users really need. In short, the desktop application is becoming
more of a commodity, and economic laws are dictating that the competition increases and the
price decreases. There are many examples that show that Microsoft, in order to retain its
customer base, is looking for ever closer integration with other Microsoft applications and with
the Microsoft operating system. In addition, the inherent interoperability also presents Microsoft
with an important advantage over the competition.

+ For archiving, the problem is indeed serious. There is no guarantee that the current document
formats will still be readable in the years to come. In fact, history suggests that it is quite
unlikely. A standardised XML-based format like ODF, which is independent of the underlying
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technology, has the best chance of being readable for a long time, as various studies in this

area have shown.

Policy objectives

Following on from the reasoning in the previous section, the most important objectives that can be

related to ODF are:

+  Supplier independence and market dynamics: the use of an open standard for a document
format (if it is implemented properly) can help realise interoperability, create more freedom of
choice in the area of desktop applications, and stimulate market dynamics. This is also
expected to stimulate innovation in desktop applications. What the government particularly
wants to avoid is imposing an obligation on citizens and companies — but also other
governments — to purchase a specific desktop application.

+ Digital durability: by using the open file format that is also based on XML, ODF is holding out
the promise to the government that it can make its information more permanently accessible
than with other formats. In particular, there can be a huge difference with closed, supplier-
specific formats.

* Interoperability: opting for an open standard for exchanging (publishing, sending and
receiving) documents makes it more likely that interoperability in the area of desk documents

will be preserved and it also increases supplier independence and market dynamics.

Although closed source parties are also adopting ODF, the development of ODF is largely taking
place in an atmosphere of open innovation. If a group of competitive developers of desktop
applications decides not to compete in terms of the document format but to actually adopt
interoperability as the basic principle, it creates a market in which competition is based particularly
on the features of the application itself and on the corresponding services. Exactly such a setting
has now been created with ODF.

Policy dimensions

Introduction
This document makes a distinction between the following policy dimensions:
1. the degree of standardisation

2. the government’s attitude over time.

Degree of standardisation
One important dimension in its policy for document file formats is the degree of standardisation that
the government can choose. Figure 3 shows the possible options for the degree of standardisation.

' For government’s definition of open standards, see: http://www.ososs.nl
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Degree of 5) Enforce

standardisation

4) Prescribe

3) Recommend

2) Support

1) Inform

Figure 3: Gradations in the degree of standardisation

We can make a distinction between the following options:

1.

Inform: The government does not commit itself to a standard. This could be the initial situation
for a new file format (where the format is as yet unknown or insufficiently known) or a
permanent situation (if the file format is known but considered unsuitable). In this scenario,
small experiments may be conducted to examine whether the document format is usable for the
government and whether adequate software is available. Based on these experiments, it can be
decided to support the file format or not. The government will inform the parties concerned
about its activities and about the way the standard is developing.

Support: The file format is accepted by the government but no active steps are taken to
promote its use. Documents in the file format can be received and processed by the
government.

Recommend: The file format is the government’s preferred format when creating documents.
The government only uses alternative document formats in exceptional cases. The government
advises citizens and the business sector to use the document format, but also accepts
documents in other file formats.

Prescribe: Only this file format is used by the government when creating documents.
Guidelines are formulated to stimulate citizens and the business sector to use the document
format, but the government still accepts documents in other file formats.

Force: Only this file format is used by the government when creating documents. Citizens and

the business sector are also obliged to supply documents in this file format.

The government’s attitude over time

It is quite possible that during the various phases of a document’s life cycle the government defines

different requirements for standardisation. For example, for documents it is publishing itself, the

government can decide to standardise the file format, while the file format does not have to be

standardised for personal documents that can be immediately destroyed after use. In this way, the

government can lead the way for other governments or can adopt a wait-and-see attitude.
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Policy scenarios

The possible policy scenarios are specified below, ranging from scenarios that are not far-reaching
to very far-reaching scenarios. Both the feasibility and the practical workability of the scenarios have
been examined. Where useful and necessary, the scenarios have been differentiated according to

the area of application.

1. Keep track of developments in relation to ODF. ODF has not yet been assigned an
exception status by the government, except for its inclusion in a catalogue of open standards.
The government is, however, following developments in connection with the standard and other
initiatives (such as Office Open XML) and monitoring experiences in other countries — for
example, countries that have already opted to use ODF (or have made the use of ODF
obligatory).

2. Awareness-creation and support for the use of ODF. As well as following developments
(Option 1 above), informational meetings are held that discuss the use of and the need for ODF.
In addition, support is provided to those people who want to use ODF by generating technical
know-how and making it available — for example, know-how related to the document format,
available plug-ins, conversion options and problems. Where useful and necessary, conversion
facilities can also be provided. This option is actually only relevant if it is also the government’s
intention (in the long term) to choose Option 3 or Option 4.

3. Introduce ODF as a standard exchange format. In this scenario, the government now opts for
the deployment of ODF (ISO 23600:2006) as a standard format for exchanging, publishing and
receiving documents. Here, the main principle is that the communication partner is free to

choose another desktop application.

At this point, we propose making a differentiation between (3a) citizens and companies and (3b)
governments. Because of the policy-oriented desirability of giving citizens and companies the
freedom to choose their own supplier in the short term, this will take priority over the introduction
of the ODF standard between governments.

In the medium term, Scenario (3b) can then be implemented. In this scenario, ODF becomes a
standard for communication between governments. When requested, an ODF version of every
document should be provided. The author of a document should also ensure that all the
essential content is included in the ODF document.

Our proposal is to define the precise introduction strategy in more detail, but to first to decide on
a phased approach as the basic principle. To begin with, ODF can be used alongside other
frequently-used formats. Then the exchange formats to be used can be narrowed down to only
open standards. At present, it is not possible to decide whether the options need to be narrowed
down further to just ODF from that point. We believe it is only possible to make such a decision
after evaluating people’s experiences once ODF has been introduced as a working format for
internal use.



Introduce ODF as a working format for internal use. With this scenario, the government now
opts for introduction of the ODF format (ISO 23600:2006) as the standard working format for

exchanging, publishing, receiving and archiving documents.

This scenario proposes differentiating between the archiving function of (a) the government on
the one hand and of (b) other government bodies on the other hand.

This differentiation can be described as follows:

4a) Use the ODF format for the archiving function for overflow from work processes.

4b) Use the ODF format as the standard working format for the exchange, publication and
receipt of documents between government bodies.

The following reasons apply for choosing this differentiation:

- This report has already described various opportunities and advantages related to the
introduction of ODF in the government as the standard working format for archiving
services. Here, the archiving department is the "odd-man-out" with respect to the other
government services.

- The introduction of ODF as a working format in archiving departments has fewer far-
reaching consequences and it requires different follow-up activities to the introduction of
ODF as a working format in all other government organisations.

In Scenario 4b, the government uses ODF to enable several people to work on documents
using several office packages. This makes ODF the standard for the internal use and exchange
of desk documents — from coordination to clear-cut standardisation.

This scenario allows for the fact that citizens and the business sector must be able to
communicate in non-open standards. The government supports the receipt and sending of
documents in non-open standards and can convert received documents to ODF for further
internal use. In this way, the government is providing citizens and the business sector with the
maximum service.

For internal use, government bodies can autonomously choose whichever desktop application
they want to use. The introduction of ODF as the standard working format means that these
choices can be supported to the maximum extent.



7 Preferred option for ODF policy
7.1 Assessment of the policy options / scenarios
See the table below for our assessment of the policy options / scenarios described in Chapter 6:
Policy-oriented | Feasibility Applicability Risks
| strategic
desirability
1. Keep track of - ++ ++ ++
developments
2. Awareness-creation / - ++ ++ ++
support + in combination
with 3/4
3. Exchange format
a) with citizens and ++ + + +
companies
b) between government ++ +/- +/- +
organisations
4. Internal working
format + + - -
a) only for archiving
b) for all areas of
application / phases, ++ -- -- --
unambiguous choice for
ODF

The following sections provide an explanation of the information in this table.

Policy-oriented / strategic desirability

This column shows the scores for the policy’s contribution to the policy objectives “use of open

standards”, “supplier independence” and “digital durability”.

For strategic purposes, it is not wise to just keep track of developments related to ODF and formats
for documents from office applications. With this kind of wait-and-see attitude, the government may
miss the chance to contribute to the current momentum (related to the development of ODF) and
take advantage of that momentum to promote ODF.

Further knowledge-gathering and awareness-creation related to ODF is a good thing, of course, but
it will mainly have an effect on the choice of Scenarios 3 and 4. After all, the government must select
one of these scenarios if it really wants to show its support for the ODF format.



If the government wants to leave the citizen and the business sector free to choose an office
application, it should be able to accept the 'native’ file formats. In that way, citizens or businesses
will be free to choose whichever file format they want for the exchange of documents and whichever
office application they want to use to do this. For this argument, therefore, Scenarios 3 and 4
achieve a high score.

Showing support for ODF by opting for Scenarios 3 and 4 gives the market for office applications an
extra incentive. History has already shown that government support of ODF contributes to extra
technological developments (plug-ins, native support) on this market. And this is an incentive that

particularly benefits the end-user of file formats.

In the past, the Dutch government has been very progressive in stimulating the development of
open standards. Because of this, a choice for Scenario 1 and 2 would be difficult to justify politically

as a policy line.

Feasibility
At present, many government organisations are not geared to the use of ODF. This means that
Scenarios 1 and 2 could be up and running relatively quickly. After all, these scenarios require less

effort than Scenarios 3 and 4.

For the realisation of Scenario 3a, very few major adjustments to the work processes are required.
Technically, documents can be converted to ODF, so this means it will certainly be feasible for the
government to facilitate the exchange of files in ODF format with citizens and the business sector.

This becomes more difficult when the ODF format between government bodies is made obligatory
as a support format (Scenario 3b) alongside other formats or as the sole standard (Scenario 4b).

Many organisations in the government are not directly geared to the use of ODF. In the Ministries,
many people are working with the Microsoft Office application so the need for the introduction of

ODF and the level of urgency are lower than with Scenario 3a.

Scenario 4a is a feasible scenario. Archiving organisations such as the National Archive prefer to
work with open standards like ODF because it means they can operate independently of commercial
suppliers. The quality of the conversion filters is adequate and is set to improve even more in the
near future, and that will reduce the conversion problems described above. There are also other file
formats that can be used as alternatives.

Applicability

The level of workability (implementation and use) decreases according to the degree of impact.
Particularly Scenario 4 scores badly in terms of workability given the low level of penetration of
conversion plug-ins and the high degree of unfamiliarity with ODF in government bodies. A broad-
based roll-out of conversion software (plug-ins) or separately configured facilities for each
organisation are just some of the options. Neither of these will increase the level of workability.
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Risks

The risks are almost inversely proportionate to the degree of impact. ODF as a standard format
alongside other exchange formats (Scenario 3a, 3b) means that the risks during introduction will
remain limited. After all, there is already support for the existing formats. Many risks can be avoided
if civil servants are trained intensively in the use of ODF. Technically, the roll-out of ODF in a large

organisation is quite feasible and has been done before.

The preferred scenario
Based on the evaluation of the scenarios, Verdonck, Klooster & Associates B.V. recommends that
the government makes the fundamental choice for Scenario 3a in the short term and 3b in the

somewhat longer term.

The main arguments for this are that if the government opts for Scenarios 1 and 2, it will not be
taking advantage of the existing momentum and will not be acting in a service-oriented way to
citizens and companies that want to use an open standard as a document format. Moreover,
Scenarios 1 and 2 are politically more difficult to justify given the progressive policy pursued by the

government in the past concerning open standards for document formats.

The choice for Scenario 4 is not recommended at the present time. This is because the evaluation
shows that Scenario 4 is scarcely feasible or workable.

The choice of Scenario 3 makes optimal use of the existing momentum, the incentive for developing
ODF, the government’s service-orientation to citizens and companies and the autonomous freedom
of decision of government bodies to choose document formats.

If Scenario 3 is selected, the timing and the definitive decision regarding the introduction of Scenario
3a will particularly be determined by the time required to adapt the facilities in all government
organisations. The impact, timing and interpretation of the necessary pre-conditions needs to be

studied in more detail (see Chapter 8).

The timing of 3b (ODF to be used in communication between government organisations,
coordinated) will also be partly determined by the moment when a large government body starts

using ODF (first mover). See the Belgium ‘case’ (Section 5.3.4).

Regardless of the above steps on the way to implementing Scenario 3a / 3b, a detailed study into
the possible use of ODF in the archiving area of application is desirable. The results of that study
should be made widely known to the relevant target group, to architects and to key figures in

projects in the DIV and archiving sector (for example, Filenet and Hummingbird implementations).
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Follow-up steps, implementation of the preferred scenario

Towards a definitive decision

The current assumption is that this first exploratory study not will lead to a definitive decision to
introduce ODF. However, a decision to arrive at a fundamental viewpoint in this matter is still
possible and desirable. Definitive decisions regarding the introduction will have to depend on the
interpretation of adequate technical conditions (software availability), the practical workability of

conversion, the provision of converted documents, and the costs.

In order to arrive at a broadly supported decision to introduce the preferred Scenario 3a/b — that is,
to use ODF as an exchange format with citizens and companies and between government

organisations — we recommend the implementation of Activities 1 to 5 below.

It is important that a mixture of government organisations is involved in the decision-making process

(Ministries, local governments, implementation organisations, etc.).

Activities to be performed

1. Carry out an impact study into the consequences of introducing Scenario 3a/b for various types
of government organisations, now and for the future

2. Map out the costs of implementing this decision.

3. Find out which parties are involved, both inside and outside the government (consultative
bodies, umbrella organisations such as VNG, etc.)

Make agreements with all the parties involved about who will be responsible for which costs.
Determine which existing and/or new documents will be affected by this decision.

Define the period of introduction. Given the limited impact of coordination, this period can
probably be limited to an introduction term of around one year.

7. Analogous to what the Belgians have done, add a safety mechanism in the planning schedule
that guarantees that the steps to be taken by government bodies are indeed technically feasible
within the specified time (for example, in terms of available plug-ins, conversion facilities, etc.).
In this context, stipulate all the pre-conditions that are related to the introduction date and that
have to be met by that date. Given that Scenario 3a/b specifies that other file formats such as
PDF and DOC are supported in addition to ODF, few pre-conditions are expected to be
attached to this decision.

In practical terms, it is not possible to map out the exact benefits for a business case. In the long
term — particularly for MS-Office — the effects of improved market dynamics are expected to reduce
prices. The time within which these effects manifest themselves and the extent to which they do so
cannot be predicted with any great accuracy. The fact is that individual government organisations
already opt for alternatives to MS-Office on the basis of cost considerations.

This means that the decision cannot really be made on the basis of a financial business case, but
rather on the basis of strategic considerations. Whatever the case, the expected benefits



(contribution to the policy objectives) should be mapped out so that they can be monitored while the
project is being implemented.

The qualitative benefits of introducing ODF include better market dynamics for office software

(supplier independence, market processes), interoperability and digital durability.
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Answers to the research questions

Central questions

For the detailed answers to the three central research questions, please refer to Chapters 1 to 8 in

this report.

a)

b)

c)

What effect can the new ODF standard have on the government’s information exchange and

information processing?

Answer a) ODF enables the government to communicate with citizens, the business sector and
government organisations independently of the commercial providers of file formats. In the

archiving sector, ODF makes it possible to introduce a format based on the XML standard.

How can the various government services take advantage of this in a policy-oriented/strategic
and tactical way in the short and medium term?

Answer b) If Scenario 3 is chosen, optimal use will be made of the existing momentum, the
incentive to develop ODF, service orientation to citizens and companies, and the autonomous
freedom of government bodies to choose document formats.

If Scenario 3 is chosen, the timing and the definitive decision on the introduction of Scenario 3a
will be particularly determined by the time needed to adapt facilities in all government
organisations. The impact, timing, and interpretation of the necessary pre-conditions should be

studied in more detail in the future (see Chapter 8).

The timing of Scenario 3b (that is, ODF to be used in the communication between government
organisations, coordinated) will also be partly determined by the moment when a large

government body starts using ODF (first mover).

Roughly which measures does the plan of action (draft) include for any follow-up phase
(implementation phase ODF), with the focus in each case on the requisite and available open
(source) software solutions (performance tests / practical applicability), implementation and
migration issues, and the division of roles between the parties involved?

Answer ¢) The main details of the follow-up phase are contained in Chapter 8. The current
assumption is that this first exploratory study not will lead to a definitive decision on the
introduction of ODF. However, a decision on a fundamental viewpoint on the issue is possible
and desirable.

Answers to the sub-questions



d) What are the possible scenarios for the use of ODF as a standard for desk documents in the

government?

Answer d): Possible scenarios for the use of ODF in the government are:
1. Keep track of developments related to ODF.
2. Awareness-creation and support for the use of ODF
3. Introduce ODF as an exchange format alongside other formats:
a) File exchange with citizens and companies.
b) File exchange between government bodies.
4. The government declares the use of ODF obligatory for file exchange between
government organisations.
a) For archiving.
b) Between Ministries.
For more information about the scenarios, see Section 6.5 and Chapter 7.

e) What can be expected with respect to the support by market parties of the way ODF (in the
short and medium term) can be deployed in different facets of the government'’s information

processing activities?

Answer e): Various market parties (including open source projects) support the use of ODF in
the government. Microsoft, as the main player in the market, has announced that it does not yet
support the ODF format in MS-Office. Research bureau Gartner expects that Microsoft will not
support the ODF format before the end 2008 in any case. It is not possible to say what will
happen after that [Silver et al, 2006a].

However, Microsoft is cooperating in the development of a plug-in that makes file conversion

possible. Other parties (Sun, Novell) are also working on plug-ins for file conversion. Depending

on the application, the quality of the plug-ins is not always adequate for large-scale professional
use. This will be the case particularly for parties that work together intensively on a document.

The quality is expected to be adequate in the medium term.

Suppliers of document management systems have stated that they can quickly adapt to new
open standards for file formats. ODF has already been largely implemented in the document

management systems that were researched.

For more information about the attitude of market parties and the usability of ODF, please refer
to Chapter 4.

f)  What can be learned from other international governments about dealing with ODF in a policy-

oriented/strategic and tactical way?

Answer f): Many governments (both nationally and internationally) are aware of the advantages

of using open standards. The introduction of an open standard as a format for document
exchange would seem to be evident. At present, there is one ISO standard that is suitable for

document exchange: the ODF format. There is a reasonable chance that the OOXML format



h)

used as a file format in MS-Office 2007 will also be accepted as an ISO standard by the end of
2007.

Many governments are careful about definitively deciding on one particular document format. A
number of pilot procedures with ODF have been launched and studies into the various
advantages and disadvantages of file formats have been commissioned by national

governments.

National governments are aware that the eventual introduction of ODF could stimulate the
market for office applications. Locally, the ODF format is often introduced through open source
implementation procedures (where cost savings are often used as an argument for

introduction).

Which developments of the ODF standard are to be expected in the short and medium term
(factors such as the development of OOXML and the announcement of ODF 1.1 by OASIS play
a role here) and how will this influence the government’s options in the longer term?

Answer h):

ODF continues to be developed by OASIS, which is focusing amongst other things on a number
of generally recognised weaknesses in the ODF standard. The nature of ODF is not expected to
change essentially, and it will continue to be a specification on the same level of detail as the
current standard. However, the number of functions is expected to increase, as is the
interoperability that can be realised with ODF. In the area of macros and other executable
instructions, no major additions are expected and the ODF standard is not expected to change
significantly either in the area of backward compatibility. As a result, ODF will gain in practical

usability.

OOXML is expected to develop only to a limited extent because the specification is already very
comprehensive. The main developments associated with OOXML will be in the number of
parties that support OOXML, most of them partially. Many suppliers of packages have already
said they will support OOXML. These parties have also said, however, that they cannot fully
support OOXML without essentially imitating MS-Office (2007). OOXML support will therefore
often be offered, but it will provide only limited interoperability, albeit for different reasons to
ODF.

It is true that these developments will lead to more choice for government parties as far as the
supported document formats are concerned, but they are also expected to cause a lot of
confusion and uncertainty among users and user organisations about the expected

interoperability.

Clear information about document formats and actual interoperability between desktop

applications is therefore very desirable.

What are other relevant factors that affect the use (business case) and impact of ODF — for
example, software products, introduction strategy, implementation and migration costs and
throughput times?



Answer i): Relevant factors that affect the use and impact of ODF are mainly discussed in

Chapter 8; the desirable developments of the ODF standard are discussed mainly in Chapter 2.

ODF could have a lot of impact, because it is really a powerful instrument for interoperability
between desktop applications. ODF should have enough functional resources for this, but the
drawbacks identified in Chapter 2 should definitely be resolved. In this sense, in the area of
actual interoperability between desktop applications, ODF should really be more powerful than
any alternatives. It is difficult to say with certainty whether this will be the case in the future.
Because interoperability with MS-Office will be such an important selection criterion for
customers, the suppliers of such desktop applications will opt for the route with the greatest
opportunities and that could well be OOXML.

The popularity of ODF as a document format is also closely connected to the actual introduction
of desktop applications that support ODF as a 'native' format. It is to be expected that such
packages will acquire a greater market share, particularly among organisations that want to

realise the associated cost benefits.

It is also important to realise that ODF has attained its current position thanks to the
perseverance of a limited group of 'first movers’ who have stood by their fundamental belief in
the use and the need for an open standard for desk documents. Such a principled stance will
also be required in the years to come in order to achieve one really open standard for desk
documents. The prospect of two competitive standards, although attractive at first sight, is not a
viable option for the government. Perseverance and a principled stance are therefore necessary
if standards are to converge. The international harmonisation of views and clear signals to the

actors in this field are therefore important factors.

Lastly, many factors related to the practical introduction are important for user organisations

that are considering the use of ODF and/or are thinking about introducing a desktop application
that supports ODF native. It is important to provide such organisations with the support / terms
of reference they are looking for so that they can implement ODF. These factors are discussed

in Chapter 8 in particular.



People spoken to

The following table lists the people we interviewed to obtain the information used in this document.
Due to the pressure of time, the information was not submitted for feedback to the people concerned

and was also not verified.

Organisation Person spoken to:
Federal Government Department of Mr. P. Vanderabeele Interview 13/2/2007
Information and Communication Mr. O. Schneider Interview 13/2/2007

Technology (FedICT) Belgium

Filenet ? Telephone conversation

15/2
ICTU Mr. J.W. Broekema Conversation 6/2/2007
Microsoft Mr. H. Bos Interview 20/2/2007
Dutch Ministry of Transport, Public Mr. J. Goutier Questions/ answers by
Works and Water Management email
National Archive Mw. J. Slats Short telephone

Mr. R. Verdeegem conversation

Telephone interview

20/2/2007
Municipality of Vlieland Mr. L. Sterenberg Telephone interview
20/2/2007
Municipality of Heerenveen Mr. J. Hiemstra Telephone interview
19/2/2007
Municipality of Sluis Department ICT Telephone interview
management 20/2/2007
National IT and Telecom Agency Mr. P. Gramstad Interview 13/2/2007
Denmark (Ministry of Science,
Technology and Innovation)
Open Text (supplier Hummingbird) ? Telephone conversation

15/2
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