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Abstract. A main objective of transformational governmenggvernment) is
to realize public sector reform. Initiatives of piabsector reform, commonly
referred to as New Public Management (NPM), oftailedl to achieve the
desired results and led to undesired outcomes. élencew reform approach,
referred to as Public Value Management (PVM), emértp overcome these
negative effects and to which the use of informmatchnology (IT) is central.
This paper investigates a t-government effort enNtetherlands to find whether
it realizes the objectives of PVM. The findingstbé case study show that t-
government does not achieve these objectives. ddstef realizing a
transformed organizational structure, t-governmsnfound to be concerned
with setting up governance among the differentigsiin a in network to allow
for collaboration. Furthermore, the case study Iteshow that to realize the
outcomes of PVM, t-government needs to be accoreganby a
professionalization of the work force and by makipgvernment processes
more transparent to ensure public accountability.

Keywords. Transformational government, T-Government, E-Gowemt,
Public Value Management, New Public Management|i® @ector Reform

1 Introduction

Transformational government (t-government) effaaten to move beyond the e-
government efforts of creating better service dginfor citizens and businesses, and
realize public sector reform [1-3]. The link betwee-government and public sector
change was first made in the mid-1990’s, when “I®€&gan to be viewed as strategic
assets for government with the potential to heliicponakers and program managers
redesign and integrate services to support critgtakeholder relationships and
overarching policy goals” [2, p. S89]. More spezddly, “e-Government is very often
conceived as a powerful instrument to achieve thieaives envisaged by the new
public management (NPM) ideology” [3, p. 53]. Thé?M paradigm aimed to
introduce private sector practices in the publict@eto make government operations
more cost-effective and customer-centered [4-7§oVernment efforts employ IT to
radically change the public sector [8] and aim tkengovernments more effective.



Both e-government and NPM are criticized for tHailure to achieve many of the
desired outcomes [4,5,7-10]. Rather than transfogmpublic administration, e-
government efforts were found to reinforce the taxisstructure within government
[9]. Many barriers still exist that inhibit the afges that are considered necessary to
realize transformation [11]. As a response t-gor@nt was introduced concerning
the use of IT to transform governments [8] and dptare a broader range of pubic
values like accountability and transparency. A ragproach to public sector reform
emerged aiming to achieve more responsive and tefepublic administrations
[4,5,10,12-14]. This reform approach is commonlyened to as Public Value
Management (PVM) [5,12]. PVM refers to the contins@ssessment of the actions
that the public sector undertakes to ensure thaligualue is created [12]. Central to
the paradigm is the use of IT to create public @afor the customers of the
government as well as to strengthen the role ofegowment itself [15], through
collaboration in networks [5].

The objective of this paper is to see whether tegoment efforts realize the
outcomes envisioned by PVM. By looking at an effoft t-government in the
Netherlands, the outcomes are investigated to $egher they are in line with the
objectives of PVM. T-government efforts aim for eogess orientation, breaking
down the barriers of the vertical bureaucracies].[ll6everaging information
technology (IT), they aim to make governments meftective and realize an
overhaul of the public sector [8]. In this papegotvernment is investigated by
looking at a case study in the Netherlands usifRy® approach. The next section
introduces PVM and its objectives. In the third tset the case methodology is
presented, followed by the case study descrip8osequently, the findings from the
case study are presented and discussed. Finadlyash section presents conclusions
and recommendations for further research.

2 Theoretic background on Public Value M anagement (PVM)

PVM aims to realize public sector reform [5,12].bRei sector reform “is usually
thought of as a means to an end, not to an enigaif.i[...] [Its objectives] include
making savings (economies) in public expenditure, improving tipgality of public
services, making the operation of government nefficient, and increasing the
chances that the policies which are chosen andeimghted will beeffective” [17, p.
6; emphases in original]. The objectives that aferred to, thus, span the width of
governments’ activities and purposes; includingt savings, outcomes that are to be
achieved by the government and the values thatcarsidered. Such change,
however, is expected to take a long time: “The bdhefits of major changes in the
processes and structures of public agencies ngrroatinot be harvested until three,
four, five, or even more years after a reform pangthas been launched” [17, p. 7].
PVM emerged as a reaction to its predecessor ppmaiPM as well as to the
traditional Weberian bureaucracy to overcome thgatiee effects of both, such as
the inefficiency and red-tape of bureaucracy are ftagmentation of government
[4,5,7,10]. Traditionally, public administrationseacharacterized as hierarchical
organizations with public officials carrying outeplefined tasks: bureaucracies [18].



To understand the central notions of PVM, it issthuseful to compare it to both
bureaucracy and NPM. The agendas of public seeform can be seen to differ in a
number of dimensions (see Table 1). Although the$erm agendas clearly have a
normative character [19], the purpose of this secis to describe their ideal type. An
ideal type is a description of a specific phenonmemot referring to an ideal situation
seen from a normative standpoint. Traces of thalitiges of public organizations
presented in this section are still found in todgyublic administrations [4].

Table 1: Comparison of the three public sector reform dgsribased on 4,5,10,12-14]

Bureaucracy NPM PVM
Main purpose of Realizing political Mitigating market Creating public
public sector goals failure value
Role of the Policy-making and | Catalyst for actions | Serving and
government implementation of private parties empowering

Public sector ethos

Public sector
monopoly

Customer
satisfaction

Dialogue and
collaboration

Formulation of

Politicians formulate

Aggregation of

Complex process of

administrators

standardization of
tasks

public value laws, consult expertg individual interactions; result of
preferences dialogue
Role of the public Clients and Customers Citizens
electorate
Role of public Following Attaining output Coordinating
officials procedures targets networks
Discretion of Limited, Room for attaining | Discretion necessary;

entrepreneurial goals

limited by political
accountability

Motivation of
administrators

Wages and statt
protected and

Entrepreneuric
spirit; ideal of

Public service
contributing to

administrators are
accountable to
elected politicians

privileged profession| smaller government | society
Mechanisms for Implementing Realizing policy Networks of public
achieving policy government objectives by private| and private
objectives programs parties organizations
Accountability Hierarchical: Market-driven: Pluriform:

aggregation of
preferences leads to
desired output for
large groups of
customers, via
public-private
contacts

administrators have
to follow the law,
societal values,
political norms,
professional
standards and
citizens’ interests

Organizational
structure; service
delivery

Hierarchical

Private sector /
public agencies put

at a distance

Networks / pluriform

The three reform agendas differ on a range of dhewiatics. A first group of
characteristics is concerned with the fundamentdigublic administration: the
purpose, role, and ethos of the public sector, taedway in which public value is
formulated. In the bureaucratic ideal type pubticninistrations have a monopoly on
realizing political goals by policy-making and ireptentation [4,5,13,20]. Public



value is thus formulated by politicians in constitta with experts [20]. Within NPM
the purpose of the public sector is to mitigate kearfailure by coordinating the
actions of private parties in order to satisfy thestomers of the public sector [4-
7,13,14]. Public sector is defined using econorhaoty to aggregate the individual
wishes of these customers [14]. In the PVM apprppablic administrations aim for
creating public value directly for citizens or byremgthening the role of the
government [5,12,15], thereby shifting their rateserving and empowering citizens
and business to create public value [13]. Goverrisneperating according to the
PVM agenda thus focus on collaborating and creatindjalogue with citizens in
order to determine what constitutes public valje [5

A second group of characteristics is related tortile of the public and public
officials. While the public used to be seen by pulddministrations as having a
passive role (clients, electorate) in a bureaucfd®y, their role was redefined as
customers under the NPM paradigm [6,21]. UnderRR& paradigm they get the
status of citizens that can also participate inegpment action [5]. This requires, in
turn, a different role of public officials. Rathghan professional bureaucrats
executing predefined tasks and procedures, puffiiials under the NPM paradigm
were expected to become entrepreneurial and ma®roer-friendly by achieving
predefined output targets [5,7,10]. Within PVM, pabvalue is realized when an
adaptable, learning-based approach is taken orubljcpmanagers [12]. In order to
realize public value, they coordinate the actiohdah public and private parties
within networks [5,12]. This can only be achieveden public officials have
sufficient discretion to carry out their tasks [&,1

The last group of characteristics is the organireti structure and the way in
which the objectives of the public sector are mli In the bureaucracy, actions are
performed by a top-down division and aggregation poédefined tasks [18].
Subsequently, accountability is organized by adstiaiors reporting to elected
leaders, while the administrators themselves apeard to remain impartial [5]. This
form of accountability is often called ‘procedureccauntability’, in which
administrators are mainly responsible for followirlge right procedures [22].
Accountability shifted from procedure accountapilibwards clearly defined goals to
assure their delivery in the NPM paradigm [22]. Rubfficials now were not only
responsible for following the right procedure, iy also had to ensure a favorable
outcome of their actions [22] as well as attainspggcific performance incentives
[7,10]. Within PVM public value is realized througiollaboration in networks of
public and private parties [5, 23]. Public accobiliy is thus pluriform: public
officials need to perform according to the law, istal values, political norms,
professional standards, and citizens’ wishes —iregua new way of working [12].
Hence, the emphasis on transparency of public psesewithin PVM [24,25].

PVM has a different view on what constitutes gowsents and how public value
is formulated compared to the bureaucratic and NRk&digms. It emphasizes that
public value creation happens as a process of reomis assessment determining
whether the actions of public officials will lead public value — either directly to
citizens or by strengthening the role of the pubBctor [15]. PVM is thus an attempt
of creating an integrated and holistic vision otugafor society by collaboration of
public and private parties in networks [5,12]. Henld is considered central to PVM
in order to coordinate these actions [10]. Iterefore, often emphasized that within



the public value frameworkgutcome, rather tharoutput is realized [19,26]. Three
characteristics of PVM can thus be distinguishée: definition of public value by
through dialogue, the continuous assessment of #hetions by public officials
determining whether public value is attained, amel ¢coordination of actions within
networks of public and private parties supportedhayuse of IT.

3 Research method

To investigate t-government efforts to find whethkey lead to the outcomes of
transformation outlined in the PVM paradigm, a casely from the Netherland is
examined. This case study concerns the adoptiothefinternational financial
reporting standard XBRL (acronym of eXtensible Besis Reporting Language) for
financial reporting, based on a uniform taxonomy KOutch taxonomy) and a
process infrastructure that can be used to exchariganation between businesses
and the government. Financial reporting compridesegally required information
provisioning of businesses to the government. toissidered an appropriate case for
investigating t-government, as it captures theaigaformation technology to realize
public sector transformation. Furthermore, it igeay long-term project, as it started
in 2004 and it is expected to continue at least #0213, when the use of the XBRL
standard for specific reporting processes will neembligatory.

A retrospective view on the case was created byyicar out fifteen semi-
structured interviews over the course of Januany Bebruary 2010, which were
complemented by three interviews in September 20lipdate the case study. The
group of fifteen interviewees comprised three prbjenanagers of government
organizations involved in implementing and maintan the government
infrastructure and systems for XBRL, five repreatimes of businesses from different
sectors and varying size for understanding the psespective, three accountants of
various intermediaries, two representatives of vemfe companies developing
software packages for financial reporting, and temk managers that are currently
implementing XBRL in their organizations. The valithg interviews were held with
a project manager responsible for XBRL implemeontatand two researchers that
have been involved in disseminating knowledge ab@RL. All interviews lasted
between one hour and an hour and half. Most ireersiwere conducted by two
researchers comparing results afterwards; some coeiducted by one interviewer.

The interviewees were asked questions on the ckatigg were made in all
aspects of government — and on the side of busieeasd intermediaries. To
determine in which ways transformation takes planquiries were made into all
aspects of the PVM paradigm. Firstly, the objectivef the case study were
determined, followed by the outcomes that wereea@d. Secondly, the operational
changes in the processes within government angrikiate sector were looked at to
see whether any major changes or transformationkl dme observed. Thirdly, the
organizational structure was looked at to find batv actions are coordinated and
how accountability is organized. The purpose osé¢hmquiries is to find out to what
extent the objectives of PVM are achieved by tlgswernment effort.



4 Casestudy

The introduction of the Dutch Taxonomy (NT) based tbe international XBRL

standard set out to standardize the process ofijfegguired financial reporting by

businesses in 2004. Instead of all government agendefining their own

requirements for financial reports, a taxonomy wesated to harmonize definitions
used by the Dutch government in the financial dem&urthermore, a common
process infrastructure is developed that is to dedufor submitting all financial

reports. Although the XBRL standard can be usedifi@ncial reporting across many
sectors, the current project set-up includes adpecific reports: (profit) tax filing at

the Inland Revenue Service (IRS), the submissioffinaincial year reports at the
Chamber of Commerce and the submission of dataetoational bureau for statistics
(CBS). In the private sector, a consortium of barnksdeveloping a Banking

Taxonomy (BT) to allow for automatic handling o&dit applications using XBRL.

The process infrastructure developed to facilitdsga exchange consists of a
unified gateway for bulk data to government infotima systems. While the current
structure of organizations concerned with financigborting can be defined as a
hierarchical command-and-control situation in whithe government agencies
enforce their standards onto the market, XBRL imgatation is expected to allow
for the creation of value chains across a netwdrlorganizations. As generating
financial reports will be done using an open statidarganizations are able to
innovate and new applications may emerge as welleas organizations developing
new services. This likely results in a new situatio which government agencies
remain in control of the interpretation of finarlcdata and the decision-making
process, but the process of creating reports \aitetplace within a networked
structure that enables innovation.

In 2006, to support the development of the NT aegerinfrastructure project was
started drawing up requirements for the functidiesi necessary for a new process
infrastructure for financial reporting based on XBRVhen the first version of the
NT was ready and the plans for the process infreistre were published, the three
public agencies (IRS, Chambers of Commerce and Cljled an agreement to
implement XBRL. This agreement was also signeddpyasentatives of businesses,
accountants and software vendors to stimulate the of XBRL for financial
reporting. Simultaneously, in line with politicatigrities at that time, the project was
appointed to contribute to the central governmeenda to achieve an administrative
burden reduction of businesses. In 2007, the degrgernment estimates that around
350 million euro’s worth of administrative taskshafsinesses can be cut and around a
million tax filings using XBRL will be achieved ydg by 2008.

However, the agreements of 2006 were not achielieerefore, in 2010 changes
were made in the governance structure of the imgieation program. A strong focus
on the implementation was adopted by the orgamizaguiding the changes, which
also involved private parties. The process inftagtire developed for exchanging
data based on XBRL was to be developed and magddiy the central government
IT maintenance agency (Logius). Furthermore, th® tlecided to use the program to
implement system-based control to improve compkamanagement. System-based
control allows for checking the physical processesrganizations. By tapping into
process information of companies it automaticabgaking whether these processes



comply with regulations. Furthermore, to increade tquality of the financial
reporting processes, the IRS started to phasetowotd reporting processes. To spur
developments, the use of the XBRL standard willonee obligatory for specific
streams of financial reporting in 2013.

5 Findings

The SBR case was investigated to determine whethgrtransformation is taking
place by looking at the characteristics of PVM. Tbase study findings are

summarized in table 2.

Table 2: Characteristics of PVM identified in the casedstu

Main purpose of the

The improvement of financial reporting can be sagwreating public

government value.
Role of the XBRL set out to steer private parties to carryguiblic goals in NPM
government style by creating output targets. After Logius tasder, the role of the

government turned into serving and empowering, enguhat the
parties involved will benefit from the implementati

Public sector ethos

Rather than creating a lawoapthat businesses will have to folloy
by implementing XBRL, a joint agreement was mads gilows for
collaboration between the public and the privatdémse

Formulation of
public value

XBRL implementation set out as a project to creaiee for all
parties involved: administrative burden reductionusinesses and
by advancing compliance controls for governmenaoizations.

Role of the public

Businesses are involved in golarmulation and implementation.

Role of public
officials

While public officials keep having to follow proaads, and deliver
cost-effective services, they will also have taia¢t their actions with
those performed by officials in other organizatibtmsreate value.

Discretion and
motivation of
administrators

Both NPM and PVM characteristics can be observegicteation of
innovative services can be considered entreprealearid by
implementing horizontal control public officials Whave more
discretionary room to attain their objectives.

Mechanisms for
achieving policy
objectives

The XBRL standard is not implemented hierarchicalthough it is
spurred by making it obligatory by 2013. Until thémplementation
depends on public and private parties implemetB&L to serve
their own needs, through governance performed lgyuso

Accountability

Public officials remain accountalbiteelected politicians, but at the
same time a pluriform form of accountability emexg@ which they
are accountable not only to the law, but also éoplitical norms of
administrative burden reduction, professional séadsl of compliance
control, and business interests of making compéassier.

Organizational
structure; service
delivery

What remains hierarchical is the relation betweaveghment and
businesses: businesses will have to comply wittegowment
regulations. At the same time, through the horiaboontrol, a
networked structure will emerge in which businessssome partners
of the government to comply with reporting reguas.




Regarding the first characteristic of PVM — theini¢ibn of public value through
dialogue — the implementation of XBRL aims to ceeailue by introducing a
standardized process for reporting. Rather thamgbei political objective, the
implementation of XBRL, the NT and the process dsfructure are meant to be
beneficial for both the public and the private arigations involved. Through the
common agreement in 2006 the government set owgmpower businesses and
government organizations rather than being onlyolwed in policy-making and
implementation. Furthermore, Logius aimed to achigmplementation by involving
private parties rather than by enforcing implemgéote Thus, public value was
defined and created in a collaborative manner rétien that it was enforced by the
government.

The second characteristic is the introduction @& tontinuous assessment of
whether public value is attained for citizens dieor by strengthening the public
sector by public officials. XBRL implementation a&no do both. On the side of the
government, system-based control will lead to atinopus assessment of whether
businesses are compliant. At the same time defigepublic value directly to
businesses by realizing administrative burden réolucthrough standardized
reporting also strengthens the role of the govemimae the network. While
businesses are no longer merely customers, they iaftience the governance
process. Furthermore, system-based control requiveie room for discretionary
power for public officials that, instead of follomg fixed procedures use IT to tap into
process information of businesses and perform camg control based on risk
profiles. Among the factors that determine the pstfile is the trust generated by the
businesses by complying with the regulations. #ytikomply for a longer period of
time, their risk profile will be given a statuswhich fewer checks are performed by
the IRS.

The coordination of actions within networks of gobdnd private parties is the
third characteristic of PVM. It includes the sHifom hierarchically oriented public
administrations to a networked structure in whichblge and private parties
collaborate. While policy formulation indeed takptace through a process of
governance, the other two characteristics cannseba to in place. Firstly, the nature
of the relation between the government and busésessgarding financial reporting
does not lead to a fully networked structure asegowments remain in control of
checking compliance of businesses. Secondly, regaetcountability, this still takes
place large in the bureaucratic style of followipgocedures. Although public
officials are responsive to more than just the edoces when performing horizontal
control, it remains important. An important reassithat procedure accountability is
a means to ensure equity. Thus, while the firsttaedsecond set of characteristics of
PVM are in place in the case study, this is not tase for the third set of
characteristics related to the organizational stinecand accountability.

6 Discussion

From the case study it becomes clear that manyacteistics of PVM are likely to
be achieved by t-government. However, it cannoctecluded that a transformed



organization will now be in place as a fully deymd networked structure is not in
place, nor is accountability transformed. Insteads still mainly vertically oriented
and focused on following procedures. Thus, t-gomemt in this case is not seen to
be the realization of a fully transformed orgarimaal structure (as government and
businesses essentially keep the same roles asepefnrt rather to a process of
governance by Logius, ensuring that the desiredityuaf the processes within the
network is realized. This governance focuses ooluing different — also private —
parties in order to implement the desired changes.

Furthermore, realizing accountability in the waysitdefined by PVM is expected
to lead to problems for three reasons. Firstlyyiilt become much more difficult for
public officials to be accountable if they have adhere to multiple procedures,
demands, and standards. Secondly, as the new fafrroempliance control by the
IRS (horizontal control) are expected to lead ® ¢bntinuous assessment of whether
public value is created, it requires that publificidls are much better trained than
before to be able to make decisions within this jglem set of requirements. One of
the interviewees already indicated that this regmessa challenge for the IRS as they
expect that will have to hire more highly educateflicials performing the
compliance controls. Thirdly, an issue that maydpee problematic is the realization
of equity. The main reason for bureaucracies to pregedure accountability is to
ensure that public officials remain neutral (asyttae able to do their work in
different political realities), but also to not lable to favor individual citizens.
Creating more discretionary room thus enables puldilue creation, but it also
requires additional actions to ensure equity.

A main limitation of this study is that this casidy is an innovative example of
t-government. Other examples may give very differeaults. Therefore, to be able to
generalize these findings, other cases in anddaitsi the Netherlands may need to
be looked into. Especially as the XBRL implememtatis considered an innovative
case in the Netherlands, it is important to seethdrethe objectives of PVM are also
observed in other cases of t-government.

7 Conclusion

T-government has the purpose of transforming thaipgector. While e-government
mainly focused on realizing the objectives of NeublR Management (NPM), t-
government aims to achieve the objectives of Puldidue Management (PVM).
PVM is concerned with the formulation of public walthrough a dialogue between
public organizations as well as citizens and bissias. Furthermore, it aims to create
public value through a continuous assessment oftwhélue is being created either
for citizens directly or to strengthen the roletbé government. Finally, it aims to
create public value by coordinating actions witlhietworks of public and private
organizations, supported by IT. This paper set toufind whether t-government
achieves the objectives of PVM by looking at a csteely from the Netherlands: the
implementation of the XBRL standard for financi@porting.

The case study shows that public value is beingteteboth by creating value for
businesses as well as to strengthen the role ofokernment. Furthermore, public



officials will get more discretionary room to assegether businesses are compliant.
However, a networked structure and a pluriform foofaccountability are not
observed. Rather than being a mechanism for ce#timsformed organizations, t-
government is thus an instrument for setting upegoance in networks in order to
realize the desired changes. To fully realize PVMfgssionalization of public
officials is necessary as well as to make publiscpsses more transparent. Further
research should focus on whether professionalizadim transparency contribute to
realizing the objectives of PVM through t-governmedfurthermore, other cases of t-
government should be investigated to find whethéMPs also observed in less
innovative cases.
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