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Abstract

Complex challenges faced by Norwegian municipalities come from many sources such as
balancing their role as generalist service providers with the increased call for tightening
municipal budgets. Today, the municipalities also have to consider public tenders while
making sure they retain enough of their core competency to give quality services to the
public. When dealing with these issues, the public administration seeks solutions in the form
of new organisational structures, work process re-engineering and new information systems to
answer ever tougher demands from central authorities and the public.

Research into the use of e-government in the area of public management has had a focus on
well functional front-end portals with citizen centric evaluations and benchmarks. Technical
issues regarding legacy systems and the implementation of new case processing systems with
cross departmental integration is also frequented by information systems scholars. These
research foci are important for effective systems, but there has also been a call for more
research into the organisational effects on public administrations from e-government
initiatives, and which role e-government projects can play in public organisational change.
The aim of our study is to examine this angle on e-government in a Norwegian municipal
context to discover the role e-government can have on the municipal back-office structure,
work processes and employees. Our research questions are answered through a cross-
disciplinary literature study and an interpretative case study from the Smartkom project in the
North-Jaren region in Norway.

The literature review encompasses both information systems research into the field of
e-government and IT/organisational fit. Since this thesis focuses on the organisational aspect
of e-government, we have borrowed central theories from the research fields of organisational
science and public management. A comparison of the principle elements of the theories gives
an overview applied to later analysis of the empirical findings. These empirical findings stem
from the analysis of interviews and documents from the inter-municipal project Smartkom.
This e-government development case gives insight into a local Norwegian context for the
effects of e-government systems, and also shows the possibilities that can be generated in the
near future from such co-operations.

Our findings from the case region are discussed in light of the theories from the literature
review and current Norwegian state policies. We found many issues regarding the role of e-
government on current municipal change, and generated a new model that the case
municipalities can implement in the near future. This model gives an alternative to the
prevailing models in use today, and may solve a number of issues relating to central state and
local policies.

Municipal mergers related to e-government projects are also discussed, showing that
e-government is an effective tool which can be a catalyst and simultaneously used for
differing interests, but it is the wielder of the tool that decides the directional outcome from
the implementation of such projects. The technology in itself has no political motives, nor any
inherent ideological preferences for municipal structures.

Our thesis will hopefully give some fresh angles on the role of e-government and inter-
municipal co-operations. New ideas for further research focus is given and practical
implications for the case municipalities are given to promote the possibilities that lie within
their mature co-operative efforts.
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Introduction

1 Introduction

Norwegian public sector has been under pressure by recent reforms calling for efficiency and
more user focus. Structural changes in municipal administrations, new incentives and
reporting schemes have come into place to answer the call for reform, and to show the
willingness for change.

A recent Norwegian trend in dealing with the pressure in the public sector has been the
establishment of inter-municipal collaborations with varying forms and purposes. One of
these inter-municipal collaborations is the Smartkom project, which coordinates construction
permit case processing from four municipalities in the North-Jeeren region. This type of
collaboration is argued to potentially improve the cost efficiency and quality of municipal
services.

A national information technology infrastructure has provided the possibility to integrate
different e-government solutions into the communication between the public sector and
society. The vision for these e-government initiatives through the next five years are
described on a national level through the Ministry of Modernisation’s (2005) strategy
document “eNorway 2009 — the digital leap”, with the municipal implementation of these
visions being described through the Norwegian Association of Local and Regional
Authorities (2006) equivalent strategy document “eMunicipality 2009 — the digital leap”.
These initiatives shows a change in focus from the discussion on web-site effectiveness
improvement of the 80’s and 90’s, to a more organisational wide utilization of e-government.
Despite this change, the referred documents still lack a focus on the needed organisational
changes of such e-government initiatives.

Municipal information systems and e-government initiatives exist in a context dominated by
the evolving organisation and business agenda of the different areas of government.
Information technology is a tool, and when introduced into the information system of an
organisation it can support the business agenda of that organisation. This is also a symbiotic
relationship where new technology leads to new ways of doing business, and hence can
influence the organisational structure.

A need for organisational change has been described in several research report. One of these
reports is an extensive study of e-governance portals in Europe and America (Thorson and
Ragland, 2002), which concluded that most government web sites focus on information
delivery. They found however relatively few instances of significant process re-engineering,
which demonstrates the deficiencies of the earlier mentioned Norwegian e-government
strategy documents. Grénlund (2004, p. 1) further describe that “a lack of cross-
organisational integration has been observed, and as this is seen as one of the main potentials
of eGovernment, and indeed the main effectivization opportunity, there is a need to find out
why this is still the case after several years of expansion of IT use in government”.

The extensive call for more research into the field of organisational change related to e-
government initiatives have directed this research study towards the investigation of the
relationship between e-government initiatives and trends in municipal organisational change.

Organisational effects of e-government initiatives do however require an understanding of the
common organisational structures in Norwegian municipalities. Such an understanding would
give a comparison baseline, making it possible to identify the municipal changes. Our
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Introduction

research will describe this contextual baseline, as well as giving indications of the future
direction of the Norwegian structures and work processes in the future; creating a greater
understanding of the Norwegian context of e-government based municipal change.

1.2 Research problem

This research study intends to look at the relationship between e-government systems and the
workflows and structure of the municipalities. The inspiration for selecting this topic stems
from our interests in IT and business fit. Lately the municipalities have been looking into
portal solutions to provide the public access to municipal services. We further noted in our
pre-study in 2005 that it was common for municipalities to organise much of their e-
government initiatives in inter-municipal networks, and wondered if there was any
organisational change in workflows and structure due to these new e-government systems. A
precursor to answering our research questions is an understanding of the current direction of
Norwegian municipal reforms, as well as knowledge on the drivers affecting these reforms.

The research questions we want to answer through this research paper is:

e What role has e-government initiatives on the direction of Norwegian municipal
reform?

e What organisational alternatives can e-government initiatives lead to?

e How can e-government based alternatives evolve from inter-municipal co-operations?

1.3 Thesis structure

Any discussion of our described topic needs a solid theoretical background, which is
described in chapter two. This section will describe the concept of e-government, showing its
relationship to the fit between business strategies and IT infrastructure. In addition we will
introduce the concept of organisational structures, demonstrated through four models for
public organisation structure. Three of these, hierarchical, market and network based
organisational structures are described by several authors (Thompson et al., 1991; Airaksinen
and Haveri, 2003) as the three basic organisation structures. We have also chosen to include
Neo- Weberian State, which is described as a northern European twist to the New Public
Management model.

Chapter three describes the methodological approach we have used in our research. It
provides a research model describing our researching choices, from the choice of
philosophical stance to the means of data gathering and analysis. This section also depicts the
choice of case study as a method, and a justification of our choice of case.

Our research case will be further described in chapter four, providing information about the
participating municipalities, their tradition for collaboration and the concrete projects leading
up to the Smartkom project. A further examination of the Smartkom project will show its
organisational and project related structure, as well as its basis and aims.

Through chapter five and six the gathered data is analysed and discussed. This involves an
analysis and discussion of the current organisational structure of the participating
municipalities in the Smartkom project, as well as their utilisation of e-government and
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collaboration. In addition we will discuss the impact of e-government on the municipal
organisational structure. This will serve as the basis for the discussion on the future directions
and recommendations for organisational changes related to e-government and network
constellations in the delivery of services in Norwegian municipalities.

Finally key conclusions are made in chapter seven, describing our main findings as well as
depicting their implications for both the theoretical foundation and Norwegian municipal
practice. This section also describes the limitations of our research study and gives some
suggestions for further research in the area.
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2 Theoretical background

In this chapter we address the need for a fif between IT and the organisation through strategic
alignment and its critique. Further we define and describe the conceptual term e-government
and how research into this field focuses on the fit between IT, the public organisation and the
society. The scope of e-government within this thesis is defined, showing a focus on
organisational effects.

Our focus on the organisational effects from e-government projects requires that we try to
have an overview over the main directions identified in the field of public administration and
organisational science. This cross-discipline approach is meant to give a different theoretical
basis for investigating e-government that is different from a technical/technological and front-
end based research. We present a short description and critique of four main organisational
models and their principle elements or doctrines. These are compared and a summary table
gives a condensed overview of the models.

2.1 IT and organisational fit: e-Government

This section investigates the need for adjustments between organisation and IT to create a fit
that can enable better business transactions. The concept of IT and organisational fit is
illustrated by views on the benefits of strategic alignment, and its critique. Later on we define
the conceptual term of e-government. Through the description of e-government, our scope
within the field is made clear, showing the relationship between IT, organisation and citizens
that e-government can create.

2.1.1 The concept of IT and organisational fit

Information technology has had a growing strategic importance for both public and private
organisations the last two decades. To gain the full effects of such technology, organisations
need a mutual adjustment between their information technology and their business strategy.
One answer to this challenge is the concept of fit (Aldrich, 1979), which describes the need to
fit the organisational form to its business and IT environment to achieve success.

Strategic alignment

The concept of fit has been elaborated on, and adjusted to the IT strategy sphere, through a
series of research papers published by IBM in 1993. Thus the concept of strategic alignment
(Henderson and Venkatraman, 1993; Luftman et al., 1993) was born, which focus on the
alignment of an organisations IT strategy and business strategy.

The predominant model within strategic alignment is the strategic alignment model (figure 1),
which describes a continuous adaptation process of organisational transformation through IT,
to leverage its strategic value. The model tries to reflect several strategic choices a manager
face regarding I'T’s role in the organisation.
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Figure 1: Strategic alignment model (Henderson and Venkatraman, 1993)

Strategic fit

The model is based on two dimensions of fit. On the vertical axis it differentiates between the
external and internal domains of the organisation, called strategic fit. This dimension stresses
the need for adjustments of strategies from both external and internal forces. The external
domain describes the business environments of the organisation, while the internal domain
pertain its internal structures and processes. This strategic fit is argued to be critical in the
business domain to achieve economic success, but the authors also claim that it is equally
important to align the IT domain.

To achieve this strategic IT and business fit between the internal and external domains, there
is described a set of choices between traditional management techniques (Henderson and
Venkatraman, 1993). The organisation is positioned in accordance to the external domain
through its IT scope, systemic competencies and IT governance. The internal domain on the
other hand is addressed through the organisations IS architecture, IS processes and IS skills.
Without this strategic fit it is difficult to realise the benefits of IT investments.

A lack of fit between organisation and IT can give rise to the productivity paradox described
as the missing increase in productivity compared to the amount of investments in IT. As
Robert Solow in the New York Times Book Review (July 12", 1987) famously put it: “we see
the computer age everywhere except in the productivity statistics” (cited by Brynjolfsson and
Hitt, 1998). The return from IT investments is closely connected to the organisational
investments, and therefore a fit between IT and organisation can take some time creating a lag
in effects. Combined returns on assets can be significant, in the order of 10 times the initial
investment in IT, where 90% of these returns come from “hidden complementary
organisational assets” (Brynjolfsson and Hitt, 1998, pp. 54-55). Long-term effects from
organisational investments to create a fit with IT systems illustrates the need to focus on
organisational aspects, such as training, structure and work flows when implementing IT
systems.
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Critique

The strategic alignment model has been criticized by several authors, the strongest of which
being Claudio Ciborra (1997) who have a two folded critique of the model. The first argument
is a critique of the article as just a poor revamp of the concept strategic fit, which only
contribution was to remind managers of the importance of creating a fit between IT and
business processes. The fact that the authors never mentioned the concept of strategic
alignment after its initial publication, as well as IBM closing down the research program
sometime in 1995, is argued to be further proof of the poor quality of the model.

Ciborra’s second argument is against the models lack of adjustment to the real world, with an
argument that the model is based on a theoretical view of the world, with little empirical
proof. Ciborra’s view was that the model was more concerned with geometrical lines, than
with real life issues. Ciborra also felt that the top-down approach, which the model employs,
is not fruitful for business managers, and instead suggests three new concept based on a
bottom-up approach; care, hospitality and cultivation (ibid.).

Rik Maes (1999) supports the notion of a highly theoretical model with a poor empirical
foundation, and adds that business development is much more complicated than what the
model depicts. Additionally it is said that such a structured strategy process is inapt to today’s
unstable changing world of business. The complexity of business operations, organisation and
IT is also apparent in the public sector, with its vast range of services and target groups.
Research into the field of IT use in government can give insight into the fit between
organisation and IT in public organisations.

2.1.2 e-Government

As the government administrations started using IT tools for case processing and the
distribution and storage of information, it became clear that they had to face many of the same
challenges that were found in the private business sector. Scholars have identified some of the
complex interrelationships found in the public sector, and the field of electronic-government
(e-government) has become an evolving and maturing field of research. We will describe
some aspects of this field, which focuses on technology, organisation and citizens creating a
fit between these elements of the public administration’s business.

Definition

We choose to define e-government as the provision of routine government information and
transactions using electronic means (based on Marche and McNiven, 2003). We believe that
e-government may lead to a focus on society needs, structural characteristics of the public
organisation and the civil servant’s work conditions.

There has been a prolonged debate on the definition of e-government. This debate illustrates
the many facets of IT and its effect in the public sector and its use of technology to help put
policies into action. Two trails of the general discussion will therefore be described, one being
the distinction between e-governance and e-government, and the other the scope of
e-government, which will also show our scope of e-government for this thesis.

Description

The first discussion relates to the meaning of the term governance versus government.
Scholars have noticed that sometimes the two terms are ambiguously used, to the point that no
distinction is made between them (Marche and McNiven, 2003). Distinguishing the terms can
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take many forms, where one term can contain the other and vice versa, or the two terms can
be seen as separate and co-existing. A deeper understanding of these terms can give insight
into the field of e-government and an angle for understanding our scope and approach to e-
government research.

e-Governance as a part of e-government

One way of looking at e-government as a conceptual term is that of an overarching term that
encompasses both service delivery and citizen participation in policy making. Barlow et al.
(2003) can be seen as an example of this use of the term e-government.

The reason for presenting e-government as an overarching concept (figure 2) is that the use of
online service delivery (OSD) systems and electronic participation systems (e.g. online
polling) affect each other. Systems for OSD can also give indications for the need for
services, hence affecting the policy governing the service. e-Government is in this case used
as a collective term of all use of IT in the public sector, including service delivery and
participation in policy developments because of the influence these systems have on each
other.

A sarvice is being deliversd Felizy is being established or comphliance
or directly facilitated menitored {faccountability)
{procuramant)

Electhronic Governance

Electronic and Online Service Delivery KT e o itiate he b will et prowide

HCTFs are used to provide services to the iHpur imto policy decisions
public

... &ng participation i3 unieersal
from the relevant poputation

Hectronic Democracy
T are uxed directly determine policy or

20, ¢ Gove

Figure 2: e-Government covering both e-service delivery and e-governance
(policy participation) (Barlow et al., 2003, p.10).

e-Government as a part of e-governance

Another way of looking at e-government is viewing it as only a part of the dynamics of public
information systems, the total of which is termed by Finger and Pécoud (2003) as
e-governance. The dynamics of public information systems are described by four forces
(figure 3); the evolving use of New Information and Communication Technologies (NICTs)
by the actors when performing the functions of government at all levels of government.



Theoretical background

S Functions
Actors o fB*"\Q
6% £ &
%, &
/AO' ";) O&

v

evolving use of the NICTs

Figure 3: e-Governance as the result of evolving use and scope
(actors, funtions and levels) of e-Government, e-Regulation and
e-Democracy. From Finger and Pécoud, 2003, p.6 (modified)

In their article Finger and Pécoud describe the main NICTs as e-democracy, e-regulation and
e-government (ibid., p6) which in turn are part of the emergence of the interaction between
the four forces, resulting in e-governance (viz. how NICTs fit into the processes of State
Transformation).

e-Government and e-governance as separate dimensions

A third identified conceptualisation of e-government is one that implies separate dimensions.
Marche and McNiven (2003) stress the value of separating the conceptual terms of
e-government and e-governance into separate, but not totally disconnected, dimensions
(figure 4).

Government/ governance dimension

Centricity dimension

Figure 4: Focus and Centricity Model - e-governance
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and e-government as seperate dimensions.
From Marche and McNiven, 2003, pp.78

Each dimension on the horizontal axis represents respectively “different aspects of the
relationship between citizens and their political structures” (ibid., pp.75). The different
aspects mean the ways in which decisions are made (governance — policy and power) and the
way in which these decisions are carried out (government — administrative).
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Centricity on the vertical axis reflects the focus of the two dimensions, where the citizen-
centric is a focus on the needs of the citizen, while the organisational-centric is a focus on
“structural characteristics of the organisation and the civil servant” (ibid., pp.77). This last
model leads us to the scope of the e-government and e-governance dimensions. Information
systems in the public sector can have a focus on citizen, private sector or third sector needs,
such as public service portals which may also include e-governance aspects such as
discussion forums, meeting minutes for transparency or polls. Information systems can also
have an organisational centric aspect, enabling new ways of processing and administrating
services in the back-office, or even new structures through the elimination of distance issues
between departments.

Our scoping of e-government

The different actors in the sphere of e-government and e-governance are often depicted as a
triangle (Baldersheim et al., 2003, p. 159; Gronlund, 2003; Svensk Kommunforbund/
Landstingsforbundets 1T-enhet, 2002, p. 2) showing the different aspects of e-government and
e-governance. We have modified this model with the clear distinction between the two
dimensions (c.f. Marche and McNiven, 2003) yet showing the common target groups and
organisational aspects such as policies, work flows, structure and back-office expert systems
(figure 5).

Citizens, Public sector

and the Third secter
s-zovemancs through e-govemment through
s-democmacy S~BRIVICES
Politicians % Administration

Policies and work flows
Organizational structure
Back-office svatems

Figure 5: The separate dimensions of e-government and e-governance in relation
to their actors, and the dimensions common target groups and common
organisational aspects. This model is based on models from Baldersheim et al.,
2003, p. 159; Gronlund, 2003, pp. 193; Marche and McNiven, 2003, pp. 78;
Svensk Kommunférbund/ Landstingsférbundets IT-enhet, 2002, p. 2

Our version of the dimensions and actor model can be used to show our scope in this thesis
regarding e-government as the provision of routine government information and transactions,
using electronic means that may lead to a focus on society needs, structural characteristics of
the organisation and the civil servant’s work conditions. This scope does not include a focus
on the dimension of e-governance through e-democracy, nor any participatory issues such as
the digital divide, accessibility and the direct contact between citizens and politicians. We
also use this depiction of e-government to scope our thesis on back-office issues and fit, rather
than front-office portals, technical and usability issues.
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The use of e-service systems connects the expert systems of the back-office with front-end
portals. Information on available public services and transactions, such as applications
processes and access to archive material, all make up parts of e-services. e-Government is
made operational through e-services, but also connections between unit or department
systems internally in the organisation are a part of our scope of e-government. It is the wide
array of activities both internally in the public organisation, but also externally in the
community, that makes e-government so complex and interesting.

Norwegian municipalities have a wide array of activities sorted into the three main categories
of authority discharge, operative services and business activities (Norway, 2003). The latter
can be different types of ownerships that results in income such as local cinemas or even
stocks in incorporated companies. Operative services are activities that provide basic needs of
the citizens such as water and sanitation, but also health, schools and cultural institutions. The
first category called authority discharge includes all activities where the municipality makes
decisions that are binding for the citizens and businesses. These decisions can be orders,
prohibitions and permits, which often include follow-up activities such as supervisions and
controls.

Activities that fall under the category of authority discharge have strict restrictions based on
law, with regards to whom that can execute the authority (Norway, 2003). Today it is only
municipal case processors that are allowed to carry out authority discharges (KRD and KS,
2005; Norway, 2006). Operational services however are allowed to be put on public tenders
and to be carried out by other organisations than the responsible municipality.

We will now look closer at the organisational forms that can surround the delivery of these
services, and organisation models in which e-government solutions must operate.

2.2 Public organisation theory and models

This section describes the four main state models found in public administration and
organisational science literature, Max Weber’s Ideal-type Bureaucracy, the New Public
Management, the Neo-Weberian State and Network Organisation. These models represent
different directions or orientations such as hierarchies, market-orientation and co-operation
which is commonly cited in reviews of current public sector reforms. This theoretical
background is necessary for our investigation of e-government’s role in Norwegian municipal
change. These models are principle in nature, and no exact real life examples can be found.
Even so they have analytical properties which we can use for our discussions of the municipal
change.

2.2.1 Ideal-type Bureaucracy

Public policies has resulted in different operational systems of government over centuries.
The predominant system of governance the last century can trace some of its roots in the
ideal-type bureaucracy which Max Weber (1947) proposed and analysed. We will look at the
main characteristics of the ideal-type bureaucracy and its critique.

Definition

There are many different definitions of bureaucracy, and we choose to look at the term in its
analytical meaning and hence avoiding the negative associations of popular use. Weber never
gave a clear definition of bureaucracy (Albrow, 1970) but his analysis and description has
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given rise to later definitions. A common definition is “a professional corps of officials
organized in a pyramidal hierarchy and functioning under impersonal, uniform rules and
procedures” (Encyclopadia Britannica, 2006).

Origin and description

Bureaucratic systems had been in existence long before the German sociologist Max Weber
formulated an analysis of its main elements into a more concrete model. Among the greater
theorists on the subject before Weber we find Karl Marx, who described the development of
bureaucracy in his theory of historical materialism (Cohen, 2001). Weber’s essays are said to
be composed as responses to Marx and also to address the debate between Rousseu, Hegel
and Marx on the nature of domination (Weiss, 1983).

Weber made the term “bureaucracy” an analytical concept. His work has inspired the system
of governance, found in some form, throughout the private and public sectors. Weber’s
formulation of the ideal-type bureaucratic model was seen as a shift away from the
predominant system of hereditary offices and employment based on personal charisma or
standing. When looking at the main elements of the ideal-type (Weber 1947), it is easy to see
the paradigm shift away from the traditional system of the time:

Fixed spheres of competence

A defined hierarchy of offices

A clear distinction between the public and private roles (and property) of the officials
Specialization and expertise as the basis of action

Full-time, career appointments for officials

Management by the application of a developing set of rules, knowledge of which was
the special technical competence of the officials concerned

We see a clear shift from the personal to the impersonal; from tradition to rationality as the
basis for governance. A bureaucrat bases decisions on the rules of correct process, as well as
his or her own expertise. This impersonal, rational and rule based decision-making is aimed at
creating equality when dealing with public officials, ensuring law governed actions and
loyalty, rather than action and loyalty based on personal gains.

Ethics play a central role in the ideal-type bureaucratic model, since only equal and due
process leads to public trust. The bureaucrat needs to create distance between private and
public roles as to ensure impartiality and exclude the mix of private and public property. In
return for ethical service, the bureaucrat receives a full-time appointment with career
opportunities until retirement.

A bureaucratic work environment is structured within pyramid hierarchies of audit and
control, where each sphere or department has specific responsibilities and liability. Work
processes follow these divisions of levels and spheres, and rules pertaining to the processes
filter down to the individual process managers. This structure can create efficiency through
the use of specialised and skilled public servants. Strict divisions of responsibility and rules
for process, together with hierarchical audits, are the basis for accountability.

There is an inherent dynamic in the ideal-type bureaucratic model where the rules governing

management are to be constantly revised to fit political decisions guiding the business agenda
for the public administration. This dynamic exists to ensure flexibility of the system and to
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give it the possibility to constantly renew and become more efficient, using new
communication technology and adapt to the demands of the society.

The combination of rationality, equality, ethics, loyalty and flexibility has made any system
resembling, or containing most of the elements in the ideal-type bureaucratic model, very
durable and competitive.

Critique

Weber’s bureaucratic ideal-type has received critique from within the organisational sciences

(e.g. hierarchical authority versus professional authority (Toren, 1976)). Also the examples of
negative sides of the bureaucratic model have renewed criticism by market-oriented (Osborne
and Gaebler, 1992) and network oriented scholars (Powell, 1991; Rhodes, 1991).

A fundamental debate has been over the question of participation, here meaning the degree of
direct involvement of citizens (or groups of citizens) in public administration. Scholars
favouring network organisations find a lack of cooperation, flexibility and participation in
state structures based on the ideal-type (Olsen, 2005). Involvement of non-governmental
organisations (NGOs) and citizens directly, should open the power house of bureaucracy and
result in a more open democracy. Network organisations will be described in more detail
later.

Market-oriented criticism has focused on the rigid system that has been inspired by the ideal-
type bureaucracy and how wasteful and complex this hierarchical system has become
compared to private business management innovations. A major failure, according to these
critics, has been the lack of competition over public services. With no market forces, the
bureaucracy is said to have expanded without concern, due to its monopoly situation.

The critics see the inequities of the bureaucratic state model in a post modern environment
with the global challenges that presents themselves for governments. Even Weber saw some
inherent inequities in the ideal-type model, what he called the “Iron Cage” of the future,
where individual freedom will be suppressed by a more total bureaucracy. Weber did not see
any way of avoiding this scenario, but wondered what would result from it. The proponents of
the New Public Management model have also added their voices to this line of criticism.

2.2.2 The New Public Management

The New Public Management has been one of the major focal points of academic debate and
political vigour since its emergence in the late 70’s. We will try to briefly describe the New
Public Management as a public sector structure, its critique and possible legacy.

Definition, origin and description

The New Public Management can be described as a set of managerial and strategic practices
adopted from the private business sector (Gruening, 1998). Main elements of these practices
are to achieve a focus on output (return on investments), customer orientation, empowerment
of managers, contracting (privatisation) and competition (markets). The term “New Public
Management” can therefore be described as a handy shorthand or “a summary description of
a way of reorganising public sector bodies to bring their management, reporting, and
accounting approaches closer to [ ...] business methods” (Dunleavy and Hood, 1994, p. 9).

To fully understand the New Public Management we need to investigate its roots, which are
often placed within New Institutional Economics (ibid.). ‘Old’ Institutional
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Economics (see figure 6) is a school which tries to describe the complex dynamics of
economics, contrasting itself from neoclassical economics with its ‘narrow’ focus on
supply/demand and utility/profit.

Institutional economics Neoclassical economics

s OMMESOMEME SN mum

New Institutional
economics

Business-type
‘Managerialism’

New Public Management ]

Figure 6: Theoretical origins of the New Public Management
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New Institutional Economics can be described as a merger of the two schools of economics,
because it includes an appreciation of neoclassical price theory and yet it is willing to relax on
core neoclassical assumptions (perfect information and rationalisation) as an accommodation
for institutional economics (Doner and Schneider, 2000). This mixture of institutional
economics and neo-classical economics might seem a paradox, given the dissension between
the schools. None-the-less the call to improve public sector efficiency has mixed them, with
the resulting New Institutional Economics.

As the principles of New Institutional Economics relates to the structure and economic
dynamics of the organisation, Busines-type ‘ Managerialism’ relates to the public servants
themselves, and their way of conducting the business of the public. The ideas of empowered
managers using more of their own discretion to focus on managing by results (ex-post
evaluations) instead of following procedures and rigid policies is termed Business-type
‘Managerialism’ (Auriacombe, 1999).

In the frame of New Institutional Economics, influences from the private sector’s Business-
type ‘Managerialism’ scholars have identified and termed the new trend in the public sector as
the New Public Management. The identified doctrines of NPM (figure 7) have implications
for strategy, operations and the organisational structure of the public sector.

New Public Management doctrines (Dunleavy and Hood, 1994) seek to establish market
forces in the public sector and a new management style and strategy. To achieve competition
the public sector needs to create markets for their services. This is a basic component of the
market-oriented reform of public sector. Pseudo markets can be created at least to make an
internal market between government units. The disaggregation of public sector units creates
a possibility to expose individual services for market competition, since units providing
services are formed around a single service instead of ‘monolithic’ units covering many
services. This division of departments into one unit for each service makes the creation of
internal or real markets possible.
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Private companies can bid for the delivery of services (privatisation) in competition with
disaggregated public sector units, thereby creating efficient and low cost services. With an
exposure of services to market competition, contracts are used to control the delivery of
services from the third party provider. These contracts ensure the correct delivery of services
with measurable results, and create the possibility to change service providers if new and
better competition arises.

The administration of the contracts will be handled by empowered public managers with more
freedom for hiring and rewards. This empowerment is based on the ‘managerialism’ of
private sector innovations, where managers are given more freedom from procedures.
Freedom for the managers to utilize their own discretion requires clear assignment of the
manager’s responsibility. This will give accountability and audits should reinsure the correct
use of public funds.

The empowered managers will operate with explicit standards and measures for output
control based on contractual objectives. The incentive for the management should be rewards
and more resources allocated for measured performance (good results). Incentives are meant
to give a focus on discipline and resource frugality. Examples could be bonuses based on
budget savings in the fiscal year.

The result of the establishment of market forces and new management practices might be a
new structure where public sector units and private companies compete for service delivery
contracts, and public managers use their discretion, prompted by the promise of incentives, to
choose the most efficient service offered. This end result could result in the municipality
becoming a sort of holding company, ordering services from third parties.
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Critique

There have been many critics of the New Public Management since its emergence. NPM
touches many aspects of public life and this might be the reason for the wide variety of
complaints. For an elaborate discussion of four main critiques and replies to these four
critiques, see Dunleavy and Hood (1994).

From the definition we see that a common denominator for NPM reform seems to be the
aspiration towards private sector practices. Since the New Public Management is just a
summary description of reorganisation efforts, there exists not just one, but many forms of
public reorganisation efforts all of which are labelled as NPM reforms. Yet the claim has been
that globalisation can prompt different governments to implement the same solutions (Lynn,
1998). This theory of convergence of reforms (or isomorphism) on NPM doctrines has been
contested by those who proclaim the existence of cultural relativism (or determinism),
meaning that the existing culture of a nation dominates the flavour of its reforms (Olsen,
2005).

Some critics have warned that the introduction of market forces and privatization will take
away the state’s control over services. The theory of “hollowing out” implies that with the
outsourcing and dismantling of the bureaucracy, the chain of command, or the flow of
policies from the central government does not reach down to the local administrations
(Auriacombe, 1999).

Another major group of critique follows NPM’s doctrines of management change. The
abolishment of lifetime employment and reduction of union influence as a result of market-
oriented managerialism sparks tensions. A prerequisite in reducing costs in the public sector is
the possibility to remove positions after contracts have been made with service providers. An
issue with the reduction of career security and perks for the public servants is the possible loss
of the long term perspectives of the public administration (Olsen, 2005).

There is a worry that the combination of altered securities for public servants and incentives
based on (fiscal) performance will degenerate the ethical norm of public services, where
corners can be cut after contracts have been signed and that a prioritisation of client groups on
the basis of incentives will lead to the dismantling of egalitarian values.

On the basis of the vast impacts that the New Public Management might have, some scholars
have opted for a rediscovery of the bureaucracy in a post modern setting through the
description of the Neo-Weberian State model (Dreschler, 2005; Olsen, 2005; Pollitt and
Bouckaert, 2004).

2.2.3 The Neo-Weberian State

Debating the notion of a global convergence on the New Public Management model, scholars
have noted a distinctive differences between ‘Anglo-Saxon’ NPM reforms and Central and
Northern European reforms (Olsen, 2005; Dreschler, 2005). Scholars have found no uniform
adoption of NPM reforms; they vary between the two groups of countries. A main difference
seems to be the view of the role of the state, i.e. the state as a manager of contracts, versus the
state as a custodian of equality of law and values and as a facilitator of solutions.

16



Theoretical background

Definition

No clear definition of the Neo-Weberian State as a term has been given by Pollitt and
Bouckaert (2004) who coined the term and describes its contents. We choose to define the
Neo-Weberian State as public reform with a reaffirmation of Weber’s analysis of the
bureaucracy, but also including a post modern focus on citizen’s needs and wishes, more
participation, ex-post controls and service oriented managers.

Description and origin

Central and Northern European reforms have shown some similar patterns. They have not
fully embraced the NPM doctrines of market forces and full business type management.
Cultural differences, with the view of the state as a custodian rather than a manager, may have
lead to a fundamental different approach to reforms in Central and Northern Europe. Trends
in these national reforms have prompted the definition of the Neo-Weberian state model
(figure 8). The term is based on the reaffirmation of elements in Weber’s ideal-type model
with identifiable new elements as described by Pollitt and Bouckaert (2004, p. 99-100).
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Figure 8: The Neo-Weberian state model (adapted from Pollitt and Bouckaert, 2004)
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The Neo-Weberian state model reaffirms some of the elements from Weber’s ideal model. A
fundamental element is the role of the state as facilitator of solutions to problems facing the
nation, as opposed the view that competing public service providers should deliver solutions
to meet globalisation, technological change and environmental threats. The state apparatus
requires the legitimating force of the representative democracy (central, regional and local) to
facilitate durable solutions, since it is foremost through the representative democracy that the
will of the people is facilitated.
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Modernised administrative law will continue to preserve the principles of the citizen-state
relationship, meaning equality of law, legal security and the possibility to scrutinize public
case processing. These reaffirmations of elements from Weber’s ideal model preserve the idea
of a distinctive public service, with its own culture, status, terms and conditions. A distinct
public service contrary to a diffusion of private business practices.

Aside from the reaffirmation of Weberian ideals, NWS includes identifiable new elements
such as a shift towards customer- or citizen orientation. This orientation is not achieved
through the use of market mechanisms (competition and contracts), but rather through the
creation of a professional culture of quality and service. Professional managers should be
encouraged to be more than merely an expert in the laws pertaining to his or her sphere; they
should also excel in meeting the needs of the citizen. Another result of an emphasis on citizen
orientation is to supplement to the representative democracy. Citizen views can be directly
represented or consulted when decisions are made, rather than facing a closed representative
democracy. The representative democracy is not replaced but adapted to become more
flexible in a new context.

The Neo-Weberian state model shows the shift in the balance between ex ante to ex post
controls i.e. a greater orientation to the achievement of results while not abandoning the the
use of ex ante evaluations. A modernization of relevant laws encourages result orientation
rather than just following procedure. This might be seen as contradictory to the emphasis on
administrative law described above. The contradiction occurs if a result orientation is used in
the pursuit of fiscal goals, compromising the equality provided by the procedural correctness
in Weber’s Ideal model. Pollitt and Bouckaert (2004) do not give an answer to this possibility,
although other scholars have seen a problem of balancing result orientation and equality in
services (Olsen 2005).

Critique

The Neo-Weberian State is a fairly new concept with few scholars giving constructive
critique. Even so it is in opposition to the view of the New Public Management as a global
wave of reform, and also to NPM’s basic ideas of competition and privatisation.

2.2.4 Network organisation

The increase in ambition and complexity of public sector responsibilities, have lead to a boost
in the popularity of networks (O’Toole, 1997). Furthermore the introduction of information
technology has resulted in a potential to rethink the way public sector organisations are
structured, as the boundaries of the distance imperative no longer apply to the same extent
(Baldersheim et al., 2003).

Definition

Networks have a wide range of definitions, from simple definitions of collaboration to
complex definitions of collaborative organisational structures. Researchers struggle to give a
clear cut definition of the concept. There are nevertheless two major approaches to network
definitions; networks as a means of collaboration and networks as a co-governance mode
(Kooiman, 2003), essentially meaning an organisational structure to a similar extent as market
and hierarchy based organisational structures.

To ensure a broad applicability of networks we have chosen to use Himmelman’s (1996)
definition of organisational collaboration, which is the “process in which organisations
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exchange information, alter activities, share resources and enhance each others capacity for
mutual benefit and a common purpose by sharing risks, responsibilities and rewards”. This
can be condensed into a definition of networks as a set of organisations working together
towards common goals without creating a new legal body.

Description

Although the definition of networks is not clear, there are several similarities between
networks and other organisational models. As we have described earlier, different
organisational structures have different defining characteristics and drivers. A network can
consist of several organisations that are based on different organisational structures, and even
develop minor hierarchical structures itself.

One of the key characteristics of networks is its means of coordination. In contrary to the
previously described organisational structures, networks are based on less formal, more
egalitarian and cooperation based coordination (Thompson et al., 1991). This can create
issues regarding authority, such as different governance problems (Baldersheim et al., 2003),
as authority is decentralised horizontally between the network members. Consequently
authority might not be the best way of controlling a network, with trust being argued as a
more suitable control mechanism (Airaksinen and Haveri, 2003). Such a mechanism will have
consequences for the way decisions are made in the network. While decisions within
individual organisations are based on authority, one would need to negotiate between the
network members to achieve some kind of agreement on decisions that affects the network.
The kind of trust needed to effectively coordinate networks needs to be built up over time,
and is gained through three different sources; recurrent transactions, social similarities and
formal social structures (Zucker, 1986).

Another key characteristic of networks is its flexibility, which is gained through its open
structure. This flexibility makes it possible to expand the number of members without great
effort, as long as the new members are able to communicate with the existing once. Such
communication assumes that the parties share certain defining values within the network.

Classification

Networks occur in a wide spectre of shapes, forms and sizes, creating a need for a
classification of the different types. One such classification is made by Rhodes (1991), which
described British networks in accordance to five dimensions (figure 9), which are also
representative of other networks. The first dimension, constellation of interest, refers to the
interest of the different members of the network. The balance between the members of the
network is described in the membership dimension, and can be described though
characteristics such as private or public sector. Furthermore Rhodes describes the degree of
interdependency within the network; vertical interdependency, interdependency towards other
networks; horizontal interdependency. The last dimension, distribution of resources, refers to
how resources are distributed between the actors in the network, which will affect the vertical
and horizontal interdependency of the network.
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Figure 9: The Network dimensions (adapted from Rhodes, 1991)

Based on Rhodes’ five dimensions of networks, one can identify two main groups of
networks, and a further categorization of the two into six network types.

The first of the two groups, policy and territorial communities, refer to highly integrated
networks with stabile relationships, restrictive membership, insulation from other networks
and a vertical interdependency based on a shared responsibility of service provision. The
difference between a policy community and a territorial community is their difference in
constellation of interest.

e Policy communities are based on functional governmental interests such as education
and health care.

o Territorial communities focus on geographical interests of a region, such as Norway
and Rogaland.

The second group, issue, professionalized, intergovernmental and producer networks refers to
networks with lower structural integration.

e The issue network is typically the least integrated of the four, with a large number of
members and low interdependency. The organisational composition can be described
as stable, without a centralised bargaining position.

e Professionalized networks are characterized by the similarity of its members, typically
covering one profession like doctors, reflecting the interests of this group. This creates
a high degree of vertical interdependence, while it isolates the networks from other
networks.

e Networks based on representative organisations of public authority are described as
intergovernmental networks. These informal networks have an extensive constellation
of interest, limited vertical interdependency, wide horizontal interdependency and an
ability to penetrate other networks. A typical example of such a network would be The
Norwegian Association of Local and Regional Authorities (KS).

e Finally producer networks refer to networks of variable membership with a major role
of economic interests in policy making. The membership of these networks is
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fluctuating, with a limited interdependence of economic interests. Crucial to this type
of networks are their dependency on centralized organisation for the delivery of
services. A Norwegian public sector example of a producer network can be inter-
municipal companies described later in the thesis.

In a Norwegian municipal context Baldersheim et al. (2003) have created a typology of
different degrees of collaboration among municipalities (Figure 10). It shows different
municipal collaboration forms based on the degrees of collaboration from the individual
municipalities to the joint municipalities.

“Citizens Collaboration continuum “Super-

tragedy” < municipality”
Municipality Joint
without municipality
cooperation
No contact or Sporadic Mutual Joint operation | Joint politics in | Joint politics in
information contact and adjustment of of selected one or more all areas
exchange information policies in the services and area
exchange municipalities institutions

Figure 10: Typology of forms for collaboration (translated from Baldersheim et al., 2003)

We will look at a possible connection that can be made between Rhodes’ (1991) network
categorisation and the typology of collaboration by Baldersheim et al. (2003), allocating
different network types to the collaboration continuum, and adding our own updated version
of Rhodes’ producer networks: the production network.

The professionalized network does not have an intention of producing service. However, they
exchange information and ideas to maintain the interests of the given professional group. One
can describe these networks as a (1) consultation. These professionalized networks can be
both of a sporadic and/or infinite timeframe, but due to the small extent of collaboration they
should be described as more of a collaboration than an network organisational structure.

Another network not concerned with the daily delivery of services is the issue network.
Through a loosely integrated large number of participants, across several organisations, this
network type is well suited to the adjustment of policies between organisations. A description
of issue networks as (2) coordination is thus fitting. Although these networks are somewhat
permanent, they do not have a centralised organisation point, which prevent them from being
described as an organisational structure.

The two last stages in the collaboration continuum involve the production of services. This
implies service production through daily operations. Consequently the network types will
need a more structured organisational form. Although producer networks have a variable
membership, they are organised around the production of a single service, and thus often
needs a joint operation through a new legal organisational body (a separate company) to
achieve the service production.

There has been a great evolution in the use of the Internet and e-government based systems
since Rhodes wrote about producer networks in 1991. We use the described producer network
as a template for our description of a production network. The difference between the two is
that a producer network needs a centralised structure (such as a hierarchical separate legal
body) to coordinate production activities, while production networks utilize new information
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systems giving participating organisations the possibility of coordinating production (of
services) without creating a separate central organisation. As a result of this, producer
networks and production networks can be described as (3) inter-connected in the continuum
of Baldersheim et al. (2003).

The cooperative production of services might lead to the next step in the continuum through
establishing policy networks, which focus on a functional governmental interest. This would
be the basis for common politics in one or more areas to uphold the functional interests such
as the production of a governmental service. These permanent networks would have a tight
integration, selective membership and stabile surroundings, which would mean a
characteristic similar to other organisational models.

A further increase in the integration of the participating organisations would include a joint
legal body between the participating organisations. This would however change the structure
from a tightly coupled network organisation to one single large organisation, most likely with
a hierarchical organisational structure.

Critique

The flexibility of networks can also be seen as a weakness. According to Savitch and Vogel
(1996), networks have a high degree of uncertainty, are vulnerable for outside penetration and
require a lot of maintenance, which reduces the gain of flexibility. The extent of these issues
will of course depend on the characteristics of the network.

Because of the decentralised authority, one needs to consider the effects of partisan mutual
adjustment, which indicate that no part can initiate changes on their own, although all parts

can veto a change (Lindblom, 1979). This makes the network decision-making process time
consuming, and might cancel out some of the advantages of networks.

Networks are also susceptible for political issues, and have been used to create distance
between politicians and controversial issues. Furthermore network actors have been able to
shift the emphasis of networks during implementation, and changed the distribution of the
results gained by the network (O’Toole and Meier, 2004). Such political issues could affect,
and potentially change, the goals the interdependent network members work towards.

2.2.5 Comparison of models

Organisational science models selected for this paper are all connected with the developments
in Norwegian public sector the last 30 years and give a background for our case described
later. We would like to give a clear picture of the differences and similarities of the theories
and state models based on a comparison. This comparison is based on the theories as
described in this paper, and is therefore a comparison of ideal, or principle, models not real
life examples.

Differing models

It seems that the different state models have somewhat differing ideologies or political
foundations at their core. Scholars usually portray bureaucratic-, market- and network
organisation as alternatives based respectively on hierarchical authority, competition and
cooperation (Airaksinen and Haveri, 2003; Olsen, 2005; Thompson et al., 1991).
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The main difference between market-oriented organisation and hierarchical organisations is
the introduction of competition. A market is created, e.g. through a public tender, and all
service deliverers may compete for a contract. This contract is the basis for accountability and
together with the legal power backing the contract it is a substitution for trust. The
participants in market transactions are free of any future commitments (Powell, 1991). In a
hierarchy, such as the bureaucracy, departments are connected in the structure on a more
permanent basis. Departments perform tasks without having to compete for the right to
perform the tasks. Employment contracts, company loyalty and control structures secure
accountability in the hierarchy.

The third organisational type, network organisation, through a production network, is based
on “infinite, sequential transactions within the context of a general pattern of interaction”
(Powell, 1991, pp. 270). The relations are therefore more permanent than a market based
relationship, which creates indebtedness and reliance over time. In a network organisation,
such as a production network, you do not find the subordinate and supervisor roles between
participants as you find in a hierarchical structure. This gives an organisation based on trust
where sanctions are normative rather than legal, i.e. a breach of trust leads to distrust rather
than legal actions (Powell, 1991). Network organisations are inclusive, but not open enough
to create competition. Participants are independent organisations, but with an interdependence
in the production of services. They base accountability on trust rather than contracts and
control structures, and have infinite collaborative relationships rather than finite contractual
relationships.

Principle differences and similarities between the models are summarised in table 1 based on
our descriptions of their doctrines. The principles depict some aspects of structural
(organisational), cultural and functional (managerial) aspects of the models. These are
identified as the key reform features (Pollitt and Bouckaert, 2004).

Table 1: Comparison of principle elements based on our descriptions

ldeal-type The New Public ‘The Neo- Network
Bureaucracy Management Weberian State organisation

Structure: Hierarchical Privatised Hierarchical Networks of
offices within disaggregated offices within participating
spheres of services spheres of organisation
competence competence
Distribution of Centralised More Centralised Decentralised
authority; Decentralised
Citizen, private and Representation More direct Supplemented More direct
third sector influence: democracy Representation democracy
Service provision: | Service monopoly | Services through The State as the Collaborative

competition main deliverer of service delivery
solutions
Process management Rule based Empowerment Professional Consensus based
style: management
Resource evaluation: Ex-ante Only Ex-post More Ex-post More Ex-post
Quality of service Skilled Public tenders Skilled Spectrum of
delivery: professionals professionals specialist
organisations
Accountability: Public ethics Contracts Public ethics Trust
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Co-existing models

Because of the models differing approaches and structures for organisational activities, there
might arise issues from combining the structures for the same activity or service, where “each
approach [...] devaluates the other” (Powell, 1991). The participants in a network
organisation could be viewed as naive by those that practice market competition, and the
competitive market traders might be viewed as untrustworthy in a network (ibid.).

The holistic visions of these models assume that their single set of principles for organisations
are superior to the other, and that such superiority will lead to a convergence on one model.
This notion of convergence on one model has not been supported by empirical observations
(Olsen, 2005). Rather, it is suggested that the models do not exclude each other. The many
facets of municipal activities make it unlikely that “public administration can be organized on
the basis of one principle alone” (Olsen, 2005, p. 23). Diverse and sometimes contradictory
demands on public systems can require a balance of diverse organisations that one principle
can’t provide. Each model is a part of the “repertoire of overlapping, supplementary and
competing forms of co-existing in contemporary democracies” (ibid., p. 2).

This gives the municipal management the opportunity to guide the organisation of service
provision in different directions depending on the legislation, regulations, policies and
practical considerations for each individual service. We will later investigate the use of these
state models and organisational forms in a Norwegian case context.
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3 Research method

The research methodology is the foundation of all social science research, and can be defined
as “the philosophy of the research process” (Nunamaker et al., 1991, pp. 97). This chapter
will depict the major characteristics of our research philosophy, describing the values and
assumptions that define the study.

3.1 Research strategy

The choice of research strategy is a choice of both method and paradigm. While the method
describes the type of information the researcher uses to describe an event, the paradigm
explains how the researcher’s view of the world defines the context of the event. Jacobsen
(2005, p. 65) describes a research strategy that will serve as the basis for our research design

(Figure).
Develop research questions
Choose research design
Choose research method ]
Choose method of data gathering ]
Select interview subjects l
Analyse data

Assess results
Interpret results ]

Figure 11: Phases in our research process (Jacobsen, 2005)

3.1.1 Choice of research method

IS research have traditionally been dominated by quantitative research methods (Alavi and
Carlson, 1992), however due to the expanded scope of this research area, now including the
organisational and behaviour settings of the IS system, the quantitative method have been
described as inadequate in many situations. Quantitative research method does not possess the
ability to capture all the contextual aspects of a complex research object, because of its
assignment of numeral values to each studied aspect (Galliers and Land, 1987). This
limitation has increased the popularity and applicability of qualitative methods (Orlikowski
and Baroudi, 1991).

The choice of research strategy can however not be described as a dichotomy of choice, but
rather a continuous scale, ranging from the pure quantitative approach, using exclusively
questionnaires, to the pure qualitative approach, using only non structured conversations.
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Due to the complex nature of our research, we opt to use a qualitative research approach,
which can be defined as “the use of qualitative data, such as interviews, documents, and
participant observation, to understand and explain social phenomena” (Myers, 1997). We
will nevertheless use some structural elements to control the environment of our research.

3.1.2 Choice of research paradigm

To further define our strategy, it is important to describe our research paradigm. This will
give an indication of the implicit and explicit philosophical assumptions we have about the
nature of the world. The concept of a research paradigm is defined by Mingers (2001) as “a
construct that specifies a general set of philosophical assumptions covering for example
ontology, epistemology, ethics or axiology and methodology”. Orlikowski and Baroudi (1991)
describe three such paradigms; positivist, interpretive and critical. The choice of a paradigm
has earlier been described as mutually exclusive (Burrell and Morgan as cited in Mingers,
2001), although research suggest that this is somewhat restrictive. Several authors have thus
suggested the need for a multi paradigm approach (Mingers, 2001; Orlikowski and Baroudi,
1991; Johnson and Onwuegbuzie, 2004)

A multi paradigm approach is nevertheless resource consuming, and outside the reach of this
limited resourced study. Consequently we will define this study within one single paradigm.
We assume that the project participants will use their own experiences and meanings to
describing the Smartkom project, as well as its effect on the organisation; we have therefore
chosen to place our research within the interpretive paradigm.

Orlikowski and Baroudi (1991) further classify the interpretive paradigm into a weak and
strong constructionist view, based on the degree of interpretive impact of the researchers. As
two fairly inexperienced researchers, it would be difficult for us to prevent our own
interpretations of the Smartkom project to shine through. We have thus chosen a strong
constructionist view.

The choice of paradigm further effect our beliefs of the world, which can be described
through Chua (1986, p. 604) three beliefs about; physical and social reality (ontology),
knowledge (epistemology) and relationship between theory and practice. The ontology
prevents us from making any assumptions regarding the social context of the participating
organisations. We will only be able to see the effects of the Smartkom project on the
organisational structures through the interaction of the project participants. Furthermore the
epistemology requires us to get into the organisations to gain experience about the projects
social processes.

3.2 Research design

The selection of research design depicts the practical implementation of the research strategy.
This design has to reflect our choices of a qualitative method using an interpretive paradigm.
Consequently a choice of an interpretive case study would fit the requirements of our research
strategy. Orlikowski and Baroundi (1991) have described case studies as the most used
qualitative design. A case study can be defined as a study that “examines a phenomenon in its
natural settings, employing multiple methods of data collection to gather information from
one or a few entities” (Benbasat et al., 1987).
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Our choice of an interpretive case study was further based on the designs ability to explain
complex situations and organisations, describing its how’s and why’s (Eisenhardt, 1989;
Fitzgerald and Howcroft, 1998; Tellis, 1997; Walsham, 1995; Yin, 1994). The Smartkom
project consists of four municipalities, several other involved parties and a number of related
projects. This creates a complex situation that would be hard to examine in any other manor.

Case studies are also appropriate for research in areas where research and theory is in its
infancy, consequently making the experience of the participating actors essential, as well as
the context of their actions (Benbasat et al., 1987). This argument fits the case of the
Smartkom project. Although neither online case processing, nor inter-municipal collaboration
are revolutionary to their own research context, the organisational effects these two have
combined, is still not investigated in any great depth. This would make the experiences of the
participants in the Smartkom project essential to the project.

3.2.1 Case clarification

An important design element in the case study is the choice of the unit that is to be analysed
(Benbasat, 1987). This will describe the focus of the study, potentially being; individuals,
groups, organisation and so on. Our study will focus on the effects of Smartkom on the
organisational structure of the participating municipalities. The choice of unit to analyse will
be dependent on our research question, with the alternatives being the Smartkom project or
the organisations affected by the project. Our research questions focus on the organisational
effects of the project, thus making the organisations the natural unit of analysis.

Another key aspect of the case design is the decision of number of cases, with the choice
being between a single-case design and a multiple-case design. Each of the alternatives has
their strengths and weaknesses, which will effect the decision. Tellis (1997) argue that while
multiple-case designs have to based on replication, the single-case can be based on sampling
logic. Consequently, as no replication case is available to sample, our study is limited to
single-case designs. Our single-case study could later on be used as the basis for a multiple-
case study.

3.2.2 Case selection

Several aspects were considered while reviewing different potential case sites. The final case
decision was based on the theoretical justification provided by Yin (1994), in addition to such
aspects as case location, location characteristics and the ability to gain access to key actors.

Yin (ibid.) describes three rationales for choosing a single-case design; a critical case in
testing a well formulated theory, an extreme or unique case or a revelatory case. As Hoykom
chose the Smartkom project as one of their ten lighthouse project, we consider the impact of
the project, on a national level, to be fairly significant. This reflects on Yin’s second rationale
for doing single case studies, the study of extreme or unique cases. Furthermore the
Smartkom project, as well as other similar inter-municipal projects, describes a new form of
inter-municipal service delivery, which is still not described in any great depth. This gives
support to Yin’s (ibid.) third rationale for doing single case research studies, the emergence of
new research possibilities.

The location of the North-Jeren region, within fairly close proximity of our research
institution, makes research manageable, despite the strictly limited economic and time
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constraints. This was an important condition, giving the Smartkom project an edge on other
potential projects such as the Collaboration council for Nedre Romerike, the ORKidé-
municipalities and the SATE-municipalities (Vigtel, 2006b).

The characteristics of the participating municipalities (Randaberg, Sandnes, Sola and
Stavanger) represent widely different municipalities in term of size, population density and so
on, which partially reflect regional diversity that is typical for the Norwegian context.

Finally the correspondence between our research topic, and the ones proposed in Forum for
Innovasjon’s pre-study to eBygg 2009 (Vigtel, 2006a) gave us the possibility to gain access to
the most essential actors in the Smartkom project.

3.3 Data collection

The data collection method is dependent on the design of the research project. There are
however several methods available that fits case research design, some of which are
documentation, archival records, interviews, direct observation, participant observation and
physical artefacts (Jacobsen, 2005; Remenyi et al., 1998; Yin, 1994). The typical approach is
however to use a combination of different methods, to ensure that most perspectives of the
case is described. In our research we have decided on focusing on two main sources of
information, interviews and documentation.

3.3.1 Interviews

The interview is described as the main tool for data collection in case studies (Yin, 1994), and
can be described through the type of interview (Berg, 2001), and medium of communication.

Interview types describe the degree of control in the interview. The control is implemented
through structure, and can be described through three categories; standardized interviews,
semi-standardized interviews and un-standardized interviews. Since we still were lacking
knowledge on the area of inter-municipal collaboration, and its effect on the municipal
organisation, we wanted to use a semi-structured interview type. By not restricting the
interview to a given direction, we would be able to unveil unknown aspects of the case, which
would not have been discovered through a more structured interview type. Some structure
makes the interview easier to control.

The communication media depicts the way the interview is performed. The choice of medium
will define the richness of the gathered data. Alternative mediums include; face-to-face
interviews, telephone interviews and (e-)mail based interviews. We have chosen to solely rely
on face-to-face interviews. This complements our lack of experience for conducting
interviews, as it would give us more flexibility during the interview. Furthermore respondents
have a higher probability of opening up to difficult issues, during a face-to-face interview,
because of the dialogue created through physical contact (Jacobsen, 2005).

Selection of participants

Remienyi et al. (1998) describe a set of guidelines, designed to assist in the interview process.
Several of these depict the choice of interviewees, and have been the basis for our choices.
We have followed the recommendation of focusing on top management within the case
organisations, by only interviewing members of the municipal management. Furthermore it is
recommended to involve as many participants as possible, with a minimum of three
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interviewees per case. We have achieved this by involving as many important actors in the
Smartkom project as possible. We have tried to reflect the municipal size in the amount of
interviewed participants from each municipality, as one person might have multiple positions
in smaller municipalities. Table 2 describes the interviews we have conducted in this research.

Table 2: Overview of interviewed participants

Administrative services executive Leder for administrative tjenester | Randaberg

Construction permits case processing executive | Byggsakssjef Stavanger

Plan and construction executive Plan og bygningssjef Sola

Municipal executive Kommunalsjef Sandnes
IT executive IT sjef

Construction permits case processing executive | Byggsakssjef Sandnes

| 6 | IT executive IT sjef Stavanger

Each interviewed participant had either a key roles in the municipal development of the
Smartkom project, or had important knowledge about the inner workings of the
municipalities. We have also interviewed several staff members of different construction
departments, as the Smartkom project aimed at improving their daily processes. In addition
we have interviewed IT executives to understand the technical implications of the project, as
well as a municipal executive with knowledge of the strategic municipal level.

One could argue that an insight into the private sector could be valuable, giving a description
of the customers viewpoint. This was omitted because of the analysis unit we study, which is
the municipal organisation. Although interviewing this group could have unveiled new
aspects, we considered knowledge of the customer as a low priority, and had to omit it due to
resource constraints.

Interview procedure

Initial contact towards the participating interviewees was established through our earlier
described contact with Forum for Innovasjon. Through them we were able to gain access to
two of the most important participants in the Smartkom project. The initial contact was done
through an e-mail request where we described our study, as well as our intentions with the
interview. This method was also used towards the remaining participants.

After the acceptance of the request we sent an interview guide, confirming the time and place
for the interview, as well as uncovering the main themes of the interview. We decided to
provide only the theme of the interview, supplemented by some vague questions, to prevent
the interview from becoming too structured. This turned out to work well, by not tying up the
interviewee and at the same time giving us a checklist of what we wanted to talk about.

During the interview itself, we tried keep the questions as open as possible, making it possible
for the interviewees to reflect on their own views of the Smartkom project. We also decided
to divide the role of the interviewer in two parts. One person did the interview, while the other
made notes, supplementing the questions if necessary. This reduced the chance of confusion
as well as ensured that we had a written basis for later analysis. Upon approval from the
interviewee the conversation was also recorded, which turned out to be

acceptable for all the participants, except one. As recommended by Jacobsen (2005) we also
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kept the length of our interviews between an hour and one and a half hour, depending on the
availability of the interviewee.

3.3.2 Documents

Even though qualitative methods primarily focus on verbal data gathering, there is still a need
to corroborate or contradict information found through verbal means. The use of documents
could be a valuable resource in this process. There is however dangers of using documents in
this process. As these documents are secondary data, it could be a risk of misjudging the
meaning of the documents, through wrong context or intentions.

To ensure a safe use of documents in a qualitative study it is important to consider the
credibility of the source of the data (Jacobsen, 2005). We have used several sources of
documents to control the content of our interviews.

As all municipal projects need to conform to different Norwegian laws and regulations we
have used several of these documents. There are also lots of propositions from the Storting
and Odelsting, as well as other governmental plans, which could affect the project in the
future.

To confirm or contradict the project related information found during our interviews, we have
used information from websites of both participating municipalities, as well as websites from
other collaborative organisations. This is however precarious sources of data, as these
documents are developed internally, and might have been developed to show biased sides of
the project. This also applies to the internal project report we have used. Finally we have
investigated similar prior research projects, to utilize the experiences made in these studies.

3.3.3 Triangulation

One of the major strengths of case researching is its use of multiple sources of data, which
makes it possible to describe a broader set of issues. Multiple sources should be triangulated
to improve the quality and reliability of the gathered data. Consequently information from
several sources that confirm each others data would be more convincing than information
based on a single source of data (Yin, 1994).

Patton (as cited in Yin, 1994, p. 93) describes four types of triangulation;

e Data triangulation

e Investigator triangulation

e Theory triangulation Interviews
L]

Methodological triangulation
Laws and

regulations - Facts Websites

We have primarily used a data triangulation,
comparing findings from both interviews and
several forms of documents to corroborate
our findings (Figure ). This triangulation
improves the validity of our study, through Figure 12: Convergence of multiple sources of
an extra control mechanism of the used data. evidence. (Based on Yin, 1994, p. 93)

Propositions  Other reports Project reports
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3.4 Data analysis

Data analysis can be described as a continuous iterative process that is hard to separate from
the data collection in qualitative research study (Cresswell, 2003). There are however several
available methods of data analysis, such as hermeneutic-, semiotics-, narrative and metaphoric
methods. Because we have chosen an interpretive philosophical stance, the natural choice of
data analysis method would be hermeneutics, as it is described as the philosophical basis for
all interpretive research (Bleicher, 1980). The hermeneutic principle is based on the
hermeneutic circle, which can be described as the “understanding of a complex whole from
preconceptions about the meanings of its parts and their relationship” (Klein and Myers,
1999, pp. 71). Such a definition fits our case research design, as we will be investigating the
organisational effects of e-government through the complex interrelations of inter-municipal
collaboration projects.

Although it is difficult to separate the data

gathering phase and data analysis phase, it Organise and prepare data l
should be possible to implement a generic model

for qualitative data analysis. One such model is Read through all data l
described by Cresswell (2003, p. 191-195) as

shown in Figure 13. Even though such models ;

are recommgﬁded to be adjuste%l to the research Selnc e J
design, this model fits our study, as it has been

adjusted to case studies. This model will Generate settings description I
consequently describe our data analysis design.

The first step in analysing qualitative data is to

organise and prepare the data. An important part !

of the preparation of our audio data was to Interpreting data I
transcribe it, which is described by Jacobsen

(2005) as a useful task in data analysis, making it Figure 13: Data analysis model. (Based on
easier to use. The audio recordings were Creswell, 2003, p. 191-195)

transcribed as soon as possible after the

interviews, to ensure that no additional data through memory was lost. To save time we chose
to use pseudo language during the transcribing. Furthermore notes taken during the interviews
were compared with the transcripts to add extra dimensions to the data. In addition to
processing the audio data, documentation was gathered and categorized in accordance to
sources.

By reading through all the gathered data, we were able to get a common overview of the
collected data. This would give an indication of the general ideas behind the data. We decided
to make some comments in the margins of the transcripts to gain a preliminary view of the
data categories. These comments could be used in the coding process of the analysis.

The data coding process involves organising the data into themes and allocating meaning to
them. This meaning can be achieved through assigning each theme a meaningful term that
describes its content. By doing this as an iterative process, we were able to improve the
accuracy of the themes through each iteration. Computer assisted qualitative data analysis
software, such as ATLAS/ti and NUD.IST, can assist in the categorization into themes
(Morison and Moir, 1998), although we decided not to use this possibility, as Creswell (2003)
suggests to only use this type of tools when the number of transcribed pages exceeds 500,
which is well over the amount we had gathered.
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By using the coding process from the previous stage it was possible to generate a description
of the setting of our findings. This stage is especially designed for case research, providing a
description of the case settings. The use of additional documents was particularly useful at
this stage, complimenting the description we found in the interviews, using such data as
organisational charts, municipal statistics and so on. The coding process is further iterated at
this stage, giving a more concise picture of the data themes.

To be able to use the gathered data in a meaningful way it is important to consider its
representation. This is a process of fine tuning the data, giving it a readable format. At this
stage we developed the analysis chapter that gives the reader evidence of our findings. The
data, now categorized into well defined themes, was represented through a mix of correlating
quotes and document references.

The final and most important stage of our analysis design is the interpretation of the data. An
important aspect of this interpretation is our earlier described philosophical stance. A strong
constructionist view of interpretive research means that our own individual understanding will
have a considerable impact on the interpretation. Furthermore we have tried to compare our
interpretations to earlier research, to ensure that our limited experience as researchers do not
decrease the credibility of the study.
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4 Case Description

The North-Jeren region has a long tradition for collaboration across municipal boundaries,
and it is one of these collaborative projects, the Smartkom project, which is the case for this
study. This chapter will characterize the case in form of its participating municipalities,
relating projects and project contents.

4.1 Case municipalities

North-Jaren is a region in the county of Rogaland, on the south-western coast of Norway. It
consists of four municipalities: Randaberg, Sandnes, Sola and Stavanger, which is
municipalities that differ broadly in size and inhabitant density, thus facing widely different
challenges. Among the municipalities are two of Norway’s ten larges cities, Stavanger and
Sandnes, who are somewhat dominant in the region. Figure 14 show the North-Jaeren region
with its surrounding municipalities.

B
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Figure 14: Map of the North-Jaren region

The four municipalities in the North-Jaren region (table 3) are currently experiencing a large
growth of approximately 1.5 percent per year, and are constantly rated as the region in the
country with the highest growth and value generation (Stavanger regionen neringsutvikling,
2005Db).

33



Case description

Table 3: Regional statistics per 2005 (Skjaveland, 2006 and Statistics Norway, 2005)

9099 57 618 19832 | 113991 | 393104 | 4577457
24,5 302,9 68,9 70 8 553,1 [ 3068075
391 208 294 1734 45 15
23 2.3 L5 1 L1 0.7
297400 | 278200 | 313800 | 301900 [ 274300 | 262800
24.4 13,5 10,3 18,7 21,1 21,5
24 405 20 185 22 150 25324 23 688 24771
9.6 8.3 9.6 9.1 9.0 9.4

*data from 2002

The Strategisk nceringsplan (Stavanger regionen naringsutvikling, 2005a), which is a
strategic plan for business development in the region, was updated in 2005. This update lead
to an increase in the number of participating municipalities; from the original four, and now
to also include 10 more municipalities from Rogaland County. This extension was done to
reflect the view of the region as one single job-, housing- and service market, as well as
making it easier to solve business issues across municipal borders. Table 4 describes the key
characteristics of the ten new municipalities. These municipalities will however not have
central roles in the case, due to the limited progress of their involvement so far.

Table 4: Additional ten municipalities after expansion in 2005 (Skjaveland, 2006)

|_Population | Area(km?) | Density | Growth
2772 106 26 -1,6
1102 773 2 -0.9
9273 6091 17 1,6
2736 1092 3 -0,5
14784 254,9 60 0,7
 Kiesp

Klepp 14536 115,1 141 2
511 6 87 2
3350 65,3 53 1,9
10441 214.,6 55 12
14461 181.8 87 2.4

4.2 Regional projects

Collaboration has been an important means of delivering services among the four
municipalities, and is a key element of this case. Through a long line of projects the four
municipalities in the Stavanger metropolitan area have built up a culture for collaboration,
which has been one of the important success factors in the case project. This section will
describe the predecessor projects to Smartkom.

4.2.1 FAR

The Felles Administrative Ressurser (Joint Administrative Resources, FAR) project was in
1999 the initial regional collaboration project on the delivery of services. The goal was to
“recommend and implement a collaborative plan that stimulates synergy effects in the
production of municipal operational- and support services” (Naesheim, 2001). By
implementing collaboration, the region hoped to gain advantages through the increased
quantity of services. They also wanted to reduce their competency- and economic
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vulnerability, increase their professionalism, become a more attractive employer as well as
freeing up resources for other service delivery.

The project was based on the concept of close geographic proximity, with good
communication and IT infrastructural conditions. The needs of both the industry and citizens
were a major factor in the initiation of the project, and have been an important driving force in
its progression.

Financing of the project was achieved though funds from the Ministry of Local Government
and Regional Development (KRD), the Norwegian association of local and regional
authorities (KS) and the participating municipalities. The funding from KRD however was
given on the basis of FAR as an alternative to changes in the regions municipal borders
(Norway, 2003).

FAR consists of several inter-municipal projects within such spheres as economy, salary,
area, aid central, fire and rescue, ICT, HMS and agriculture (Friestad and Hernes, 2002) Each
project discussed the potential for collaboration, as well as their practical implications, such
as the degrees of inter-municipal integration.

4.2.2 ARNE

A recession in the regions economic situation in the mid 90’s, with a reduced effort in the oil
and gas industry, generated a need to find alternative industries for the future. To solve this
issue them project Arena for Regional Neeringsutvikling og Entreprenorskap (Arena for
regional economic development a<ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>