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At lIPP, our aim is to change how public value is imagined, practiced and evaluated. Today's
challenges — from tackling climate change to building resilient health systems — cannot be
resolved by one organisation or sector alone. Finding solutions requires new collaborations across
the state, businesses and civil society — collaborations that can innovate and shape markets,
fostering both public value and economic growth.

We believe that the creation of public value must be carefully directed and co-designed. And so,
more than a traditional academic institution, we get our hands dirty, working with green transition
practitioners and public sector bodies to help identify and develop the tools, maps, metrics and
capabilities needed to address global challenges and secure inclusive growth.

Our work with Greater Manchester Combined Authority over the past two years, and with

EIT Climate-KIC in the PELICAN project, has been to take on practice-based learning about the
role of public value and public purpose, and of market-shaping and market co-creating, to address
the climate crisis in cities and city-regions. In Greater Manchester this has been explored through
the mechanism of mission-oriented innovation, which the city-region took up in 2019.

This report was written during the 2020 COVID19 crisis. As such, the report reflects ongoing discussion
around GMCA’s COVID-19 ‘Build Back Better' plan, and the wider economic and social implications of
the pandemic.

IIPP also took part in GM'’s Independent Prosperity Review panel at the time of the COVID-19 crisis, and
provided input and evidence that may be reflected in this report. There are also mentions of learnings
from, and learnings for, other cities and city-regions facing the same challenges.
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Welcome to the report

The aim of this report is to better understand the governance arrangements, and stakeholder
engagement activities, of cities that are taking a mission-oriented approach to clean growth and
the climate crisis. It does so by exploring the experience of Greater Manchester Combined
Authority (GMCA), which is working towards a mission of ‘Carbon neutral living within the Greater
Manchester economy by 2038, adopted by the city-region in 2019 with the design and research
support of [IPP.

The report takes on two analytical lenses: internal governance (the organisation structures,
reporting and tracking that GMCA has established) and external governance (how GMCA has
engaged with the range of stakeholders and partners in the mission). In fact, as discussed in detail
below, GMCA has blended the two.

This report lays out the governance arrangements that GMCA has established, and reflections on
its strengths and challenges in pursuing a mission-oriented innovation approach to clean growth, in
answer to the following research questions:

1. How has Greater Manchester Combined Authority governance had to change to take on
missions?

2. How has Greater Manchester Combined Authority engaged stakeholders in the mission?
How to read this report

This report is one of six developed as part of the Practice-based Learning in Cities for Climate
Action (PELICAN?) project at IIPP in 2020. ThePELICAN project focusses on the city systems
across the world that are on the frontline of climate change and city problem-owners who occupy a
pivotal role in the green transition. There is an innovation gap which currently inhibits cities’
conceptualisation around clean growth and required systems change, which requires deep
exploration and new economic approaches.

In PELICAN's project proposal, we believed a report exploring the stakeholders and institutions
involved in implementing Greater Manchester's mission would be necessary. As the project
developed, this has evolved into broader structural questions focused on the mission’s governance.

In particular, the PELICAN project enables IIPP to work closely with the city-region of Greater
Manchester to demonstrate, at city level, the mission -innovation (MOI) approach to clean growth
developed by IIPP. The institute worked closely with Greater Manchester Combined Authority
between 2018 and 2020 to develop a mission-oriented roadmap.

! Greater Manchester. (2019). 5 Year Environment Plan for Greater Manchester. Available at:
https://www.greatermanchester-ca.gov.uk/media/1986/5-year-plan-branded_3.pdf.
2 See: https://www.ucl.ac.uk/bartlett/public-purpose/research/projects/pelican.
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Executive summary

This report shows that Greater Manchester Combined Authority (GMCA) is well-placed to provide
experimental, dynamic and supportive mission-oriented governance, but that it is not yet
harnessing its full governance and convening capabilities effectively.

An audit of governance levers and capabilities would support the city-region to better understand
and organise its governance systems as it moves into the second year of the mission-oriented
approach.

Developing from a full governance audit, we recommend that actions be taken in six key areas:

1. Encourage the ability to learn from failures, and equip teams to be visionary and
flexible. Innovation does not occur in a vacuum — it is dependent on cumulative and
collective work undertaken by multiple institutions, systems and actors. Public sector
institutions, including DARPA and ARPA-E, have successfully led mission-oriented
innovation by setting challenges and taking deliberate approaches to deliver innovation.
These institutions governed missions by enacting structures to support a visionary focus on
impact; empowering teams through flat hierarchies; providing long-term funding; evaluating
teams against project milestones; and focusing on implementation. GMCA could learn from
these examples and take a more deliberate approach to supporting the innovation
ecosystem within its own organisation.

2. Create space and expectations of governance innovation across organisational, social
and cultural domains. Achieving GMCA's mission is dependent on strong collaboration
with external actors and institutions, which emphasises multiple bottom-up solutions and a
‘hub and spoke’ model characterised by a tight core group, linked to an open and
networked wider set. This model must be flexible and open to experimentation and testing.
Different groups must be allowed and encouraged to trial different governance models,
and share findings with the wider teams.

3. The governance system will need to navigate and support directed innovation, which
requires working with uncertainty and complexity. The Challenge Groups (CGs) that
were established to govern GMCA's mission are strongly aligned with mission-oriented
innovation theory in their cross-sectoral, multi-disciplinary structure. The CGs have been
successful in forming new partnerships, and it is evident that synergies and crossovers that
have developed through this year-long process would not have been created without the
CG structure. It will be important to capitalise on this momentum from 2021 onwards,
ensuring that the activities developed in the CGs to support the mission provide genuine
additionality and accelerate the pace of the green transformation.

4. The governance structure will need to help build a wider movement that supports
delivering the mission. This will demand more diverse CG memberships and deeper forms
of citizen engagement. The CG will need to facilitate distributed ownership of the mission
across actors and organisations throughout Greater Manchester. This will require cultural
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changes around who is responsible for different aspects of the mission and new
operational practices that can enable the empowerment of actors formally engaged in the
mission, through CGs and other governance bodies, to find solutions to barriers, and to try
them independently from GMCA.

New forms of performance metrics will be needed to track progress. The current
indicators are not well-suited to monitoring dynamic efficiency approaches and long-term
mission thinking. The existing quantitative KPIs should be augmented with qualitative,
sense-making approaches to monitoring progress. In addition, a more systematic approach
to learning within the CGs, which can increase understanding and knowledge in addition to
achieving targets, should be established. This dynamic approach of utilising monitoring
indicators that are aligned with mission-oriented innovation theory could also support
engagement with wider audiences and movement-building initiatives.

Reorient the governance vehicles to be a forum for dynamic, exciting joint problem-
solving rather than ‘programmatic’ vehicles. The role of the CGs has become narrower
over time and leans towards being characterised by linear delivery rather than circular,
iterative innovation. For the ‘innovation’ gap’ to be met, the mission needs to facilitate non-
linear carbon reductions that will only be achieved through learning and innovation
supported by robust feedback loops, enabling tipping points to be reached.

Learnings for other cities and regions

The experience of GMCA in setting up its mission-oriented approach to clean growth has lessons
that can support other cities and regions seeking to do similar work.

Specifically, we believe this work has shown:

eit

1. There is an urgent need to develop an evaluation/target framework that prioritises
innovation and discovery as much as implementation.

2. Cities need support with mainstreaming and scaling innovation to make it ‘business
as usual’ across the relevant segments of the city-system.

3. Engaging citizens in decision-making and implementation is perceived as risky and
may slow down the process. Cities may better utilise public engagement tools if there
was greater understanding of how empowered citizens could accelerate the process.

4. Cities are not able to deliver the clean growth transition on their own. Building a
culture of independence between robust partnerships may enable faster progress.
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A short introduction: Mission-oriented innovation

Mission-oriented innovation and city applications

Mission-oriented innovation is a new approach to innovation. It encourages government to take on
a market-shaping role, rather than a market-fixing one, and acts to direct the market by
transforming the focus of investment towards societal ‘grand challenges’, from the climate crisis to
healthy ageing. In taking on a challenge, a long-term, politically resilient ‘mission’ is framed, which
must be concrete, time-bound, ambitious, bottom-up and cross-sectoral®. Missions set out a new
investible universe, through ambitious, high-profile, long-term directions of travel.

Greater Manchester has taken up a mission-oriented approach to its aim of becoming a carbon-
neutral city-region by 2038. This mission, and the activities developed to support it, were kick-
started by a research collaboration with [IPP in 2018, which generated the hypothetical mission
roadmap below. Over the course of this project, we have observed the first year of mission-oriented
innovation implementation in this city-region and aim to draw lessons from this experience, both for
Greater Manchester and for cities taking up missions across the world.

Figure 1: Mission roadmap for Greater Manchester: Carbon neutral city by 2038
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8 Mazzucato, M. and Dibb, G. (2019). Missions: A Beginner's Guide. Available at: https://www.ucl.ac.uk/bartlett/public-
purpose/sites/public-purpose/files/iipp_policy_brief_09_missions_a_beginners_guide.pdf.
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Scale of the mission

Greater Manchester's clean growth mission has set a bold ambition for the city-region as a whole.
Responding to climate change requires coordinated action across the world. The 2015 Paris
Agreement has the goal of keeping the global temperature rise this century well below a 2°C
increase above pre-industrial levels, with the ambition to limit the temperature increase to 1.5°C*,
The University of Manchester's Tyndall Centre for Climate Change Research calculated a carbon
budget for Greater Manchester that is compatible with the UK Government's contribution to the
Paris Agreement®. This research demonstrated that for Greater Manchester to make its ‘fair’
contribution towards the commitment, carbon neutrality would need to be achieved by 2038
through immediate emissions cuts of 15% per annum.

Alongside the carbon budget, GMCA commissioned research to understand potential carbon
reduction pathways for Greater Manchester. The Setting City Area Targets and Trajectories for
Emissions Reduction model (SCATTER) provided emission reduction pathways related to local
decisions taken across over 40 different interventions, which can be implemented via four
scenarios. The graph below sets out potential carbon reduction pathways for Greater Manchester,
against the carbon budget recommended by the Tyndall Centre’s research.

Figure 2: Potential carbon reduction pathways for Greater Manchester
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4 United Nations. (2015). Paris Agreement. Available at: https://unfccc.int/files/essential_background/convention/
application/pdf/english_paris_agreement.pdf.

5 Kuriakose, J., Anderson, K., Broderick, J, and Mclachlan, C. (2018). Quantifying the implications of the Paris Agreement
for Greater Manchester. Available at: https://www.research.manchester.ac.uk/portal/files/83000155/
Tyndall_Quantifying_Paris_for_Manchester_Report FINAL_PUBLISHED _rev1.pdf.
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As seen under the ‘'SCATTER Level 4’ pathway above, the most ambitious scenario, it is possible to
achieve carbon neutrality, but by nearly 20% above the Tyndall Centre's recommended budget by
2050. To achieve the scale and pace of change set out in Greater Manchester’s mission,
innovation is required across technological, governance and societal spheres.

Mission-oriented institutions and governance

Innovation does not happen in a vacuum — it is dependent on institutions, actors and systems®”,
Traditionally, many government innovation agencies have focused on early-stage research and
development (R&D), eschewing focus on the full innovation chain, from basic research to full
deployment, and therefore on the actions needed to embed that innovation in the market®. The
‘valley of death’ (the gap between research and implementation) is a familiar problem. Indeed,
when discussing innovation investment, the Greater Manchester (GM) Local Industrial Strategy
recognises that, ‘There are gaps in the commercialisation eco-system®.

One particularly successful structural model lIPP has analysed is that used by institutions such as
the Defence Advanced Research Projects Agency (DARPA) and Advanced Research Projects
Agency — Environment (ARPA-E) in the United States. These institutions have — consciously or not
— taken up a mission-oriented innovation approach, setting challenges and looking for
revolutionary technological breakthroughs to achieve them. In doing so, these institutions were
structured to support mission-oriented innovation in their daily practices and processes, and
subsequently developed long-term governance approaches to facilitate and distribute responsibility
to manage this dynamic form of working. This approach led to many of the critical technological
breakthroughs of the 20" century, including the internet, GPS, Siri and many more. As Bonvillian
(2018) notes, when ARPA-E was set up in 2009, the team consciously took on many of the
successful organisational features of DARPA. It is worth taking the time to review some of these
aspects in greater detail, to understand how the organisation of these institutes brought the
research power of the United States to bear on their most critical challenges:

Visionary focus

Programme managers would imagine the breakthrough technologies they needed in a process
called technological visioning', and then considered the research proposals that might support that
journey. They focused on impact, not risk, and both accepted and expected failure, as long as the

5 Bonvillian, W. (2018). DAPRA and its ARPA-E and IARPA clones. Industrial and Corporate Change, 27(5), pp. 897-914.
Available at: https://www.researchgate.net/publication/329761013_DARPA_and_its_ ARPA-
E_and_IARPA_clones_a_unique_innovation_organization_model

" Nelson, R. (ed.). (1993). National Systems of Innovation. New York, NY: Oxford University Press, pp. 3—21, 505-523.

8 Mazzucato, M. and McPherson, M. (2019). What the green revolution can learn from the IT revolution. Available at:
https://www.uclac.uk/bartlett/public-purpose/publications/2019/aug/what-green-revolution-can-learn-it-revolution.

® GMCA. (2019). Greater Manchester Local Industrial Strategy. Available at: https://www.greatermanchester-
ca.gov.uk/media/2132/gm-local-industrial-strategy-web.pdf.
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potential payoff of a project was high. This was arguably the most important aspect of their
institutional design, giving them the freedom to work on and fund projects that would have be very
unlikely to be developed otherwise.

Empowered teams

The DARPA team was small = 100 programme managers — with a flat hierarchy and empowered,
talented staff. They served for a time-limited period (normally three to five years) to ensure a
constant inflow of new ideas. The organisation had an ‘island and bridge’ model — it was cut off
from the day-to-day bureaucracy of government and operated under different rules (for example, in
the way that it was able to hire people or contract with organisations), but with strong links back to
senior decision-makers who supported its work and pushed for its discoveries to be implemented.

Funding and evaluation of projects

DARPA provided both short-term seed funding for the early stages of research projects, but also
longer-term funding to support organisations to scale up. In particular, it leveraged the
procurement power of the Department of Defence to provide lead markets to new technologies,
enabling them to reach a scale that made them commercially viable. However, it was not afraid to
cut funding when a project was not delivering. Although it made use of project milestones, it did
not set strict measures, or KPIs at the outset — rather, it ‘actively managed’ projects, redirecting
them where it saw new or alternative opportunities for technological breakthroughs.

Mobilisation of private finance by public institutions

There is a history of private sectors labs stimulating a healthy tension between business and
government. For example, the US telecommunication giant AT&T was required to reinvest a
percentage of its profits into long-running radical innovation to retain its monopoly status'®. To fulfil
its obligation, AT&T created Bell Labs. Bell Labs was able to benefit from a long-term funding
strategy that supported a ‘willingness’ to experiment towards a goal. Through a project sponsored
in part by DARPA, Bell Labs used its patient finance model to develop much of the technology
found in photovoltaic cells.

ARPA-E: Increased focus on implementation

ARPA-E, like its precursor, DARPA, is focused on finding and delivering breakthrough
technologies. However, it operates in a very different context — the Department for Energy is not a
large procurer of energy technologies, so deployment is ultimately driven by the private sector.
There is additional support to overcome this barrier — from considering the 'tech stand up process’
at the start of a project, to holding an annual summit bringing together politicians, VC funds and
start-ups. There is a designated tech-to-market team that supports researchers in the

10 Mazzucato, M. and McPherson, M. (2019). What the green revolution can learn from the IT revolution. Available at:
https://www.ucl.ac.uk/bartlett/public-purpose/publications/2019/aug/what-green-revolution-can-learn-it-revolution.
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commercialisation process and coaches research teams through the ‘stage gate’ process typically
used in industry to assess potential new innovations.

DARPA and ARPA-E are both clearly focused on technological innovations — whether ‘hard tech’
(i.e. physical things that require manufacturing) or ‘soft tech’ (digital software). While the success of
the GMCA will absolutely depend on this kind of innovation, it will also require innovation more
widely conceived, in both governance and society. This could be new financial instruments (such as
investing in natural capital), democratic and participatory innovation, regulatory and policy
innovation, and more. Although the domains of experimentation and missions are different, the
features noted above will still be important in driving innovation to achieve the mission. These
outlined capabilities — ability to learn from failure, visioning, smart and flexible teams, funding and
active management — are all critical to build into GMCA's mission governance.
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Project research approach
In this study we have:

1. Drawn on a range of GMCA policy documents, IIPP research and wider literature to
explore the role of local government powers in making missions happen.

2. Attended a number of Challenge Group meetings, the fora in which different elements of
the mission are discussed.

3. Run focus groups, a series of workshops and interviewed 10 key stakeholders. Quotes are
used throughout the report, but not attributed to individuals.

4. Consulted with city transformation experts and mission-oriented approach practitioners,
inside and outside the IIPP team.

While the research team were originally planning to be ‘in residence’ at GMCA, the COVID-19
restrictions have meant that the study has been completed virtually.
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21st century collaborative mission governance

While the missions of the past were broadly dependent on technological developments for their
success, GMCA's mission, as with all missions focused on 215t century ‘wicked problems’, such as
the climate crisis, also requires organisational, social and cultural innovation''. It is important that
strong relationships are built between government organisations with key external stakeholders to
encourage their active involvement in the development of solutions, progress a lead market
environment in which to scale innovations, and help build an inclusive movement across the city-
region.

Collaboration comes in many forms. Missions have been described as ‘visionary collaboration,’ with
an emphasis on promoting multiple bottom-up solutions and a ‘hub and spoke’ model
characterised by a tight core group, linked to an open and networked wider set of actors'?.
Institutions can be categorised into three types: anchor, formal and informal, which are outlined
below. The value of the categorisation is in supporting the development of a segmented
stakeholder engagement strategy; partnerships with institutions of different types will need to be
built in different ways and the means through which they are able to support the mission will also
vary. When developing the initial mission roadmap (see accompanying Refined Mission Roadmap
Report (report C)), IIPP studied the status and activity of different actor groups in the city-region’s
innovation landscape, to understand the potential for sector-level input and cross-sector
interaction.

Anchor: The Centre for Local Economic Strategies focuses in particular on the role of anchor
institutions in being pivotal change agents in their geographical area. Anchor institutions are large,
locally rooted, often public sector organisations, such as local councils, the NHS, police, schools
and universities, transport providers and housing associations, among others', These
organisations play multiple roles in the local economy (see accompanying Levers Report (report
C)) — they have significant procurement budgets, large staff numbers and can set standards in a
local market (for example, by targeting spending power to zero carbon suppliers or by providing EV
charging points for staff cars).

Formal: Beyond anchor organisations, there are a range of formal institutions across a city-region.
This could include business groups, retailers, unions, residents’ associations, industry groups,
community groups and environmental groups, among others. Although on their own these groups
will typically have less market-shaping power compared than anchor institutions, they collectively

" Greater Manchester Independent Prosperity Review. (2019). A Mission Oriented Approach to Clean Growth. Available
at: https://www.greatermanchester-ca.gov.uk/media/1909/gmipr_tr_amissionorientedapproachtocleangrowth.pdf.

12 Collaborate CIC. (2019). Forms and features of collaboration. Available at: http://wordpress.collaboratei.com/wp-
content/uploads/Forms-and-features-of-collaborations.pdf.

18 CLES (2017). Community Wealth Building through Anchor Institutions. Available at: https://cles.org.uk/wp-
content/uploads/2017/02/Community-Wealth-Building-through-Anchor-Institutions_01_02_17.pdf.
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constitute the majority of the economic life of the city-region and as such are critical to the
success of the mission. They are mostly professional and the larger ones may have climate
strategies of their own. As they are generally smaller that anchor institutions, a key question here
may be how to aggregate activity to create the scale to shape and create markets — for example,
enabling multiple commercial landlords in close proximity to jointly retrofit their properties.

Informal: Finally, there are multiple informal institutions that may enable city-regions to reach
people and groups that they would otherwise struggle to engage. This could include looser ‘green
communities’ (e.g. ramblers, birdwatchers’ associations), parents and school communities, sports
fan clubs and mutual aid groups that have appeared in response to COVID-19. These are more
likely to be recreational or social than professional, but may be groups into which people invest
more of their identity and cultural allegiances. Individuals are thought to have a high degree of trust
and confidence in informal institutions, rending the actions and messages championed by these
institutions particularly influential. Bringing them into the mission may therefore create a stronger
bond with citizens in these groups, and help drive the behavioural and social change needed.
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Mission governance in GM: By stakeholders, of stakeholders

When developing mission roadmaps, we aim to distinguish between ‘sectors’ and ‘actors’ - the
former are the industrial and service groups carrying out the innovation activities, while the latter
aim to steer and guide. In the governance of the GM mission, the two come closer together, to the
point of indivisibility. GMCA, in facilitating the clean growth mission, has brought together
influential actors from different strategic sectors to stimulate and direct innovation. It may be
difficult to distinctly separate sectors and actors when facilitating climate missions, as GMCA has
shown. The five Challenge Groups, which have been designed as the main governance structure
for the mission, are comprised primarily of external stakeholders, with GMCA support. As detailed
below, one of the primary aims for GMCA is to establish ‘distributed ownership’ of the mission, and
to encourage and enable the organisations it is working with to drive the mission forward.

This section describes the overarching system of Challenge Groups, explains which institutions
and stakeholders are included, and how progress is tracked. The subsequent section then reflects
on the successes and the challenges facing the Challenge Groups as the mission moves into its
second year.

The GMCA Challenge Groups

GMCA has established a programme and activity governance structure based around five
Challenge Groups (CGs), each relating to different aspects of the mission'®. These are roughly
aligned with the ‘mission project’ element of the initial mission roadmap. The organogram below
(see Figure 3) illustrates this.

The Challenge Groups are:
1 Low Carbon Buildings
Energy Innovation
Sustainable Consumption and Production
Natural Capital
Communication and Behaviour Change.

= =4 4 =

Membership of the groups is primarily a combination of GMCA and local authority (LA) employees,
academics, business and several NGOs and charities (membership is discussed in more detail
below). Each CG meet quarterly and CG chairs are charged to ‘liaise with GMCA employees to stay
up to date, plan and structure the work, and act as a sounding board to GMCA." The CGs
themselves sit W|thin the broader governance framework of the Green City Region Partnership —

14 See CGs content in the Refined Mission Roadmap report which also comments on the status and make-up of the
CGs, and explores more deeply the role of mission projects and task and finish groups.
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the ‘region’s leading businesses, community and voluntary, third sector and charity organisations,
green influencers, schools and individuals’ that created the 5 Year Environment Plan Forum'®, The
Green City Region Partnership provides oversight of the work taking place within the CGs and is
the primary channel for elected officials to be involved in the mission. The CGs also receive
scrutiny, advice and informal support from the 5 Year Environment Plan Forum, which comments
on the activities of the CGs and helps identify potential opportunities to link the work of individual
CGs to relevant activities taking place in the city-region.

Within each CG are a number of ‘task and finish’ groups, responsible for the delivery of initiatives
within the CG. As shown in Figure 3 below, the task and finish groups may be relevant to more
than one CG — for example, the Local Energy Market Task and Finish group impacts the work of
both the Low Carbon CG and the Energy CG. Task and finish groups are intended to have a finite
duration and concentrate activity to support an acute objective, adjourning once that defined
objective has been met. Each task and finish group is constituted of CG members, some with
representation from more than one CG, and they are accountable to the CGs for delivering their
aims.

Figure 3: Mission governance — GMCA organogram
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15 GM Green City. (2020). Available at: http://gmgreencity.com/.
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Creation of the Challenge Groups

As pointed out by several interviewees, GMCA has a long history of collaboration with other
organisations. The networks that already existed formed the basis of the Challenge Groups. For
example, GMCA had previously hosted thematic ‘workstreams’ focused on areas such energy,
building, and sustainable consumption and production. These workstreams brought together
individuals from across the city-region who represented industry and academia to develop some of
the proposals that were brought forward in the 5 Year Environment Plan'®. The membership of
these workstreams was the starting point that formed the Energy CG. Members were then asked
to reach out into their networks, growing the group in an organic way and forming a ‘coalition of
the willing, as one interviewee put it.

CG members were motivated to sign up and participate for a multitude of reasons. The mission
itself is something they support and is in line with work that many of them are doing within their
own organisations. But, as one interviewee put it, We are learning what is required for the net zero
pathway through this approach. This will help us develop our business planning.’ In other words,
there is a commercial rationale that supports purpose-driven behaviour. Two considerations in
particular seemed important: first, involvement in the mission supports business planning by giving
those organisations greater insight into the direction of travel (as well as some ability to shape it).
Second, the CGs are a good forum in which to promote relevant work that may be strengthened by
partnering with other organisations in the group.

Challenge Group membership

Based on analysis of data provided by GMCA, the Challenge Groups and the 5 Year Environment
Plan Forum have 227 members in total (excluding duplicates — there are some individuals who are
members of more than one group — see Appendix 3 for further details). They have been
categorised into 10 organisation types. Overall, GMCA employees make up the largest share of
the CG members (17%), but there is significant variation within the groups. In three of the groups
— Communication and Behaviour Change, Sustainable Consumption and Production, and Natural
Capital = GMCA employees form the largest proportion, with between a third and a quarter of the
members. However, in the other two Challenge Groups, plus the 5 Year Environment Plan Forum,
other backgrounds are dominant.

Other well represented groups include academia (14% overall) and infrastructure (12% overall —
this includes organisations such as United Utilities, Electricity North West and Cadent). Less well
represented groups include people and organisations from the local public sector or the
constituent local authorities, although, again, there is variation within groups. There is also a wide
set of stakeholders not represented at all. The next section, on expanding the membership,
considers who else GMCA might want to bring in to support the mission.

16 Greater Manchester. (2019). 5 Year Environment Plan for Greater Manchester. Available at:
https://www.greatermanchester-ca.gov.uk/media/1986/5-year-plan-branded_3.pdf.
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Figure 4: Challenge Group membership by organisation type, %
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Leuven, in Belgium, provides an interesting point of comparison for the framework GMCA has
developed for its mission. In 2013, it established the non-profit organisation Leuven 2030,
responsible for its roadmap to climate neutrality by 2030. There were initially 60 organisations
involved, including residents, banks, urban designers, architects, universities, environmental groups,

energy companies and others. The group is now significantly larger — over 500 members — and is
open to anyone to join. There are a range of different membership types, with different rates and
benefits, as shown in the table below.
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Figure b. Leuven 2030 membership typology

Membership

Price / year | Benefits (summarised)
Citizen elb Events, newsletter, networking
Civil society organisations €1b As above
. . As above + brand affiliation, carbon

Company, university, government [€ p 1 n

measurement
Basic partners € pZnnn |Asabove + ‘intake interview’

+ arti .

Premium partners €10,000 As abovel article on Leuven 2030 website,

opportunity to present to other partners
Silver partners €25,000 As above + additional custom benefits
Gold partners €100,000 As above + additional custom benefits

Source: Leuven 2030

As well as being a membership organisation, Leuven 2030 has a project team working on

implementation. That team includes a coordinator, participation officer, process manager,

communications officers and project officers, most of whom are employed directly by Leuven

2030',

Closer to home, the Manchester Climate Change Agency (MCCA) and Manchester Climate
Change Partnership (MCCP) provide a further example for comparison. In 2015, the MCCA was
established by Manchester City Council as an independent Community Interest Company to drive
forward citywide action on climate. Subsequently, the MCCP was established in 2018 to bring
together organisations from across the city representing the public sector, private sector, third
sector, academia and community groups to support climate policy development, and to raise
awareness and promote actions across their networks'®.

The MCCA and MCCP produced the Manchester Climate Change Framework 2020-2025 with
the intention to direct action that would leverage the MCCP's 60 members from 10 sectors, which
are responsible for over 20% of Manchester’s direct CO, emissions, and have a reach into the

7 Leuven 2030. (2020). Available at: https://www.leuven2030.be/over-ons.
'8Manchester Climate Change Partnership. (2017). Available at: https://www.manchesterclimate.com/meccp/terms-of-

reference.
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remaining 80% through the organisations’ staff, students, tenants, customers, football fans,
worshippers, theatregoers and others'®.

Figure 6. MCCA relationship with key governance bodies?
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Source: Adapted from MCCA

Tracking progress

The b Year Environment Plan has 21 key priorities, against which GMCA is tracking or planning to
track 28 measures. The data quality in the latest tracker (see Appendix 1) falls into one of three
buckets. The first contains priorities that are well defined, with benchmark data to show the
progress that has been made — for example, ‘additional renewable capacity (Mw), ‘number of trees
planted’ and ‘increase number of ultra-rapid charging points.’ The second is defined, but data is not
yet available — most measures fall into this bucket. Finally, some priorities do not yet have any clear
measures defined against them, such as ‘reduce unnecessary food waste.’

19 Manchester Climate Change Agency (2020). Manchester Climate Change Framework 2020-25. Available at:
https://www.manchesterclimate.com/sites/default/files/Manchester%20Climate%20Change%20Framework%20202
0-25.pdf.

20 Manchester Climate Change Agency (2020). Manchester Climate Change Framework 2020-25. Available at:
https://www.manchesterclimate.com/sites/default/files/Manchester%20Climate%20Change%20Framework%20202
0-25.pdf.
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There is also a RAG rating to indicate whether a priority is on track — only two out of 21 are
labelled red, with 10 amber and the final nine all green. It is unclear exactly how these ratings are
arrived at, especially those which are given to priorities without a confirmed measure (e.g. ‘reduce
the head demand in new buildings’) or without data (e.g. ‘uplift in urban green infrastructure’).

The RAG rating that has been put into place is notable for its ability to support the clean growth
mission and encourage an environment of innovation between GMCA and its partners through the
CGs. As explored above, the learning from DARPA and ARPA-E demonstrates that mission-
oriented institutions benefit from tracking and evaluating projects against robust frameworks that
are open to feedback, non-linearity and tipping points. These dynamic approaches to tracking
progress can more effectively evaluate missions than conventional KPI' or cost-benefit analyses,
because they can monitor development throughout the entire innovation chain rather than statically
measure end-of-system outputs.
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Full reflections and recommendations

Reflections

The CGs are strongly aligned with mission-oriented innovation theory in their cross-sectoral, multi-
disciplinary structure. Multiple interviewees agreed that one of the clearest successes in the
mission so far has been the ability to bring together a diverse group of stakeholders and build
commitment to the mission. While the CGs have often built on previous collaborative deliberative
forums, one interviewee who has a long history of working with GMCA said that, ‘this is probably
the most structured I've ever seen the collaboration... What they've done very successfully is

got people to do things on a voluntary basis.’

The CGs also appear to have been successful as a tool for engaging those organisations that
GMCA will rely on to deliver the mission, expanding their capacity and providing the energy to drive
the programme forward.

We believe the CGs face three key challenges in the year ahead:
1) The challenge of directed innovation

At the heart of the mission-oriented approach is a form of innovation that is directed at
arguably society’s most pressing challenge — the climate crisis?’. As noted above, we mean
innovation in its broadest sense; not just in R&D programmes and scientific laboratories, but
the mix of technological, regulatory, policy-based, social, financial, services and cultural
innovation. This does not come from scientists or entrepreneurs, but from the whole city-
region. GMCA recognises that simply rolling out and scaling up its current projects and
initiatives is unlikely to meet the scale of the ambition set. It is worth noting that even if the
massive reduction in activity that we have seen as a result of the COVID-19 lockdown were to
continue at the same level over the coming 18 years, the reduction of COy would not be
enough to bring GM into line with its 2038 target.

2) The challenge of building a movement

The CGs are made up of a mix of people and organisations. While this has enabled GMCA to
do more than it could on its own, the membership is still for the most part limited to people with
experience and expertise in those sectoral domains, and it is not clear that this collation of
members is in itself enabling the kind of cross-sectoral movement that is needed for the

2" Mazzucato, M. (2017). Mission-Oriented Innovation Policy: Challenges and Opportunities. Available at:
https://www.ucl.ac.uk/bartlett/public-purpose/sites/public-purpose/files/moip-challenges-and-opportunities-working-
paper-2017-1.pdf.
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mission??. A sense of ‘movement’ and ‘mission mystique' has not yet evolved, despite the
strong political will behind the mission.

3) The challenge of distributed ownership

One of the priorities from GMCA's perspective is to create a mission culture in which members of
the Challenge Groups are able to take ownership of the work and drive the agenda. As one
interviewee put it, ‘We want to change the expectation of “it's our job” to “it's everyone’s job.”
There is strong recognition here that GMCA can't achieve the mission on its own, or even with
others as only supporting actors. However, according to one interviewee there is currently, ‘Still a
big expectation across the stakeholders that they will be led through the process — that
GMCA will determine the agenda, coordinate and organise things, have thought things
through!’

22 Mazzucato, M. and McPherson, M. (2018). The Green New Deal: A Bold Mission Oriented Approach. Available at:

https://www.uclac.uk/bartlett/public-purpose/sites/public-purpose/files/iipp-pb-04-the-green-new-deal-17-12-
2018_0.pdf.
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Recommendations

Recommendation 1: Encourage the ability to learn from failures, and equip teams to be
visionary and flexible.

Unlike with ‘complicated’ problems, the inherent uncertainty in responses to complex situations
means there is limited value in extensive analysis before acting. Rather, leadership needs to adopt
a ‘probe, sense, respond’ approach that emphasises experimentation; be flexible and adaptive; and
make time to engage in collective reflective practice?®. As Snowden and Boone say, [In complex
environments] we can understand why things happen only in retrospect. Instructive patterns,
however, can emerge if the leader conducts experiments that are safe to fail**.

GMCA is working to an ambitious timeline and transformative scale of action, and is keen to move
into a ‘delivery’ phase. However, when working in an environment of complexity within the climate
crisis, which is an unpredictable arena with multiple feedback loops, a ‘plan then deliver’ approach
is high risk. A focus on experimentation is a complement to ongoing action, rather than a
substitute.

Rather, experimentation is the means of delivering effective action, given the complexity. For
example, in trying to determine how to build a customer service model for retrofit, you could either
a) carry out deep customer research, analyse, plan, design a model and then aim to rollout delivery
or b) run a lighter touch research exercise, design a prototype, test, gather feedback and adapt.
The latter approach means that you might never move into a purely defined ‘delivery’ phase. To
support experimentation in this highly complex, uncertain environment it may be helpful for the
organisation to become more supportive of risk-taking to enable research exercises to produce
actionable findings. Greater Manchester has the capability to produce innovation, but requires a
greater willingness for risk-taking for those innovations to be scaled. As one interviewee said:

Y
D

We are really good at innovation projects — for ex , the demonstrator park in North

Manchester. The part that we needed support on is scaling up from a demonstration of

innovation to applying that approach to wider areas to make mass change. That's the thing
we struggle with.

Recommendation 2: Create space and expectations of governance innovation across
organisational, social and cultural domains.

As outlined above, the CG membership is limited, which can lead to internalisation and a cap on
knowledge sharing. In a recent round of the CG meetings there was broad agreement that

23 Kattel, R, Mazzucato, M, Ryan-Collins, J. and Sharpe, S. (2018). The economics of change: Policy and appraisal for
missions, market shaping and public purpose. Available at: https://www.uclac.uk/bartlett/public-purpose/sites/public-
purpose/files/iipp-wp-2018-06_1.pdf.

24 Snowden, D. and Boone, M. (2007). A Leader’s Framework for Decision Making. Harvard Business Review. Available
at: https://hbr.org/2007/11/a-leaders-framework-for-decision-making.
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membership should be widened. A key goal should be to widen the industries and expertise within
the CGs, reflecting the fact that the 2038 carbon-neutral living challenge is not only a technical-
delivery challenge, but a social, cultural, and institutional challenge, and should include
representatives from: trades unions, citizen groups, retailers, digital and tech companies, social
innovators, local democracy organisations, think tanks, landlords, tenants’ organisations,
supermarkets and women's groups.

It should also be an opportunity to widen the membership from within GMCA, bringing in people
from other departments who may have complementary skills, and improving understanding and
commitment to the mission across the GMCA over the long term. One interviewee noted that he

had, ‘presented [the same content] to 12 different boards — the Innovation Board, the Loca
Industrial Strategy Board, the Growth Board, elected officials, and so on.” This resonates with the
comments of another interviewee, who said, ‘| think we give the impression that it is a greer
mission, not a Greater Manchester Mission.! The more that the mission can become central to the

work of everyone across the GMCA, the greater range of powers and budgets there will be
available to push it forwards.

As well as taking responsibility, an effective system of distributed ownership would empower
members of the mission team to find potential solutions to barriers and try them out, without the
need for sign-off from GMCA. This could better enable the mission to drive forward system-level
transformation without needing to rely on GMCA for approval. To do this, the time groups spend
together would need to be focused on mapping barriers and generating ideas, with as much
engagement as possible.

Currently, CG meetings feature a large amount of technical content, generally delivered in the form
of a few short presentations. This approach has worked well for enabling detailed, technical
discussions, and it will be important not to lose that level of rigour and information sharing.
However, only a small proportion of the people on the call are regularly contributing to the
conversation. One interviewee noted that previous meetings, which had been held in person before
restrictions due to COVID-19, were more engaged, with teams able to break out into small groups
and work intensively on a particular question. GMCA might consider investing in some of the
‘dynamic capabilities' that IIPP has highlighted?® as necessary for public servants today, such as
facilitation, coaching and system thinking, to support the CGs while they continue to meet virtually.

A new iteration of the CGs could be designed to increase active participation and dynamic group
deliberation. For example, rather than a presentation-and-questions format, meetings could adopt a
collaborative problem-solving approach. Members would be invited to bring a problem to the group
that could then be discussed in virtual ‘breakout rooms’ in small groups of around five individuals,
rotating around the problems. The objective of the CG would be to ‘unblock’ stalled parts of the
mission and to consolidate the lessons learnt, which could be then shared with other CGs. If the

2% Conway, R. (2020). Beyond the Cummings plan: The skills civil servants will need this decade. Available at:
https://medium.com/@rowan.e.wilson/how-to-be-adaptive-in-government-7f4811e0e090.
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Low Carbon CG was struggling to reach commercial landlords, perhaps a retailer or a landlord
would be able to find a way forward; if the Sustainable Consumption CG was struggling to find a
way to motivate producers to change their packaging to low carbon-intensive materials, perhaps a
materials manufacturer or supplier would be able to support. At the end of each CG there might be
a few possible solutions to the problems raised. These could be run as experiments, with
successes or failures fed back to the group to encourage learning.

Recommendation 3: The governance system will need to navigate and support directed
innovation, which requires working with uncertainty and complexity.

Cities and the environment are both paradigmatic examples of complex systems. Complex systems
are characterised by a large number of interacting elements, emergence (outcomes arise from
relationships between elements), limited predictability, feedback loops, non-linearity, path
dependency, openness and adaptability?® 27, In practice, this means there is a high degree of
uncertainty about how to produce the desired results; there may be disagreement among a
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