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Abstract:

The present paper sets out a number of paradoxes and reasons for and against electronic
bureaucracy during the Economic Adjustment Programme in Portugal; it is an attempt to
build a viable model for public administration where people and technology work
together to meet the needs of the state and society, reinventing processes and making
them faster, cheaper and more efficient, without putting at risk the core values of public
service and sovereignty, invoking the importance and the role of information and
communication technologies in state reform. It questions the view that there is no
inevitable and irreversible paradigmatic shift against a more efficient, transparent,
professional and independent government administration, and argues and proposes a new
reshaped bureaucratic model for a more trustworthy and service-oriented government
based on information and communication technologies. Organisational interoperability is
the most critical factor in e-government and e-governance success. The interoperability
of processes aims at making various processes work together across the public sector in a
seamless fashion. We start with a cross-organisational, collaborative, network-based
approach, and a citizen-oriented view and we look to the post New Public Management
(NPM) and New Weberian approaches, considers the recent electronic tools and
possibilities they offer, and visit the “whole of Government”, “Joined up Government”,
“Digital Era Governance” and ‘transformational’ approaches explicitly linked to e-
government initiatives as a possible contribution to the economic adjustment in Portugal.
Collaborative public management is the process of facilitating and operating in multi-
organizational arrangements to solve problems that cannot be solved or solved easily, by
single organizations, such as the resolution of citizens and businesses life events.
Traditional boundaries must not only be understood, but also extended to accommodate
the new realities of a more interactive public administration, strengthening government
capacities, enhancing public trust and making it more effective, efficient, accountable
and citizen-oriented. Perhaps it is time to not only rediscover bureaucracy, assuring
effectiveness, efficiency and economy, but also to extend the scope further to include
trust, coordination, collaboration and corruption control, in a “Real-Time-Government”.

Keywords: e-Government, Portugal, Administrative Reform, Economic Adjustment, electronic
Bureaucracy

State reforms in financial, economic and social crises

Macro-economic imbalances and structural weaknesses have been accumulated for
more than a decade in Portugal: unsustainable public finances, over-indebtedness,
anemic economic growth and low productivity led Portugal, in April 2011, to request
financial assistance from the European Commission (EC), the European Central Bank
(ECB) and the International Monetary Fund (IMF).

After reaching an agreement on the bailout plan in May 2011, the “Troika”, composed of
EC, ECB, and IMF, proposed an Economic Adjustment Program to protect Government
financing from market pressures, allow for an orderly adjustment of imbalances and to
provide for time to build up confidence and credibility.



Portugal has embraced a series of austerity measures and structural reforms aimed at
bringing public finances onto a sustainable path. So far, the overall budget deficit and
the public debt have been reduced thanks to a great effort that included cuts in salaries
and pensions and an enormous increase in taxes: the 2010 budget deficit of 9.8% fell to
6.4% in 2012 but by June 2013 the deficit had risen to 10.6% (including intervention on
banks) making it very difficult to reach the 5.5% imposed by the Economic Adjustment
Program for 2013. In May 2011, public debt was 107% rose to 127% of GDP by June
2013. After the Economic Adjustment Program, Portugal's GDP growth fell from -0.9 in
2011 to -4% in June 2013 followed by a deep economic regression, the unemployment
rate having increased from 12.1% in May 2011 to 17.6% in June 2013 (Eurostat and
Banco de Portugal, 2013).

The good news after the introduction of the austerity measures is that the 10-year rate
of Portuguese government bonds is finally decreasing, after two years of uncontrolled
incremental rates, and also that exports, industrial output and the external balance of
payments have shown a positive recovery (partially justified by the reduction in
domestic consumption). Finally, after two years of regression, the GDP is now
recovering positively with a 1.1% increment announced in August 2013. In fact, the
price of this recovery is proving too high from both the social and economic points of
view and the speed and the rhythm of the economic adjustment and related pressures
for a short or long period of administrative reform are very critical for the success of all
countries with more than 60% of public debt required for economic balance.

During this two-year period, Portugal has faced a dilemma between constitutional
democracy and permanent blackmail by financial markets, a dilemma between short-
term visible results for lenders and markets and long-term measures for sustainable
administrative reform and economic growth. Any incident on the cohesion of the
Government, as happened in last July, has a terrible impact on the rates of Portuguese
bonds and elections became “forbidden” and a threat for the financial markets during
the Economic Adjustment Program.

In the last 30 years among the OECD countries we can find several episodes of financial
austerity and many waves of public management reform, but the two are not necessarily
closely connected (Pollitt and Bouckaert (2011).

The Portuguese government and the “Troika” are planning to cut an additional €4.7
billion in public spending over the next three years. They consider that this can be
achieved by implementing more austerity and state reforms, such as further reductions
in public salaries and pensions and the sale of more public assets. The “representatives”
of the Troika consider this the only possible solution for state reform in Portugal, but the
only practical experience of this model having been tried has been in countries, such as
Chile and Argentina during the dictatorship period and there are well-known failures of
reforms using financial austerity, such as the New Zealand famous reforms of 1984-90
and the resulting crises (Pollitt, 2010). This is a deb§ate that must be opened in all
Europeans institutions, if we wish to sustain democracy, peace and social cohesion in
Europe.

[s it possible to consider any other alternatives for state reform, proposed during the
Economic Adjustment Program in Portugal, to avoid going deeper into scenarios of
economic regression, political disorder, inorganic rebellion by civil society, loss of state
and political sovereignty and destruction of European cohesion?

Pollitt and Bouckaert (2011) presented two different contradictory directions for state



reform: (1) giving priority to making savings or (2) giving priority to improving public
service quality. The use of ICT can reconcile those two extreme options and it will be
possible to succeed in “doing more with less”. It depends on what is “more” and what is
“less”. What we propose in this paper is the use of more technology for process
automation, greater simplicity for society, and at the same time less certificates and
useless bureaucracy for the economy, moving the focus from outputs and efficiency to
outcomes and effectiveness.

During May 2013 we undertook a research about expectations for the next three years
in Portuguese public administration, asking eighty experts from the public and private
sectors, members of a permanent group of the Portuguese Association for Promotion
and Development of Information Society (APDSI) witch of those five scenarios (Pollitt
and Bouckaert, 2011) they expect: (1) Resources (inputs) decrease and outputs
increase; (2) Resources remain the same and outputs increase; (3) Resources increase
but outputs increase by an even larger amount; (4) Outputs remains static but resources
decrease; (5) Outputs decrease but inputs decrease by an even larger amount. The
majority of managers from public administration were very pessimistic selecting with
the scenario five and the majority of managers from private IT providers were very
optimistic selecting with the scenario one.

Sustainable options for administrative reform during the economic
adjustment

Christopher Pollitt (2013) confirmed through a large international research, that
context matters and that we know remarkably little about the final outcomes of different
models of reform, and not that much about changes in outputs. So it is not easy to select
good practices that fit all countries and administrative cultures around the world.
Reforms need time to come to fruition, are always partly political, and require a
supporting coalition; they must maximize the use of both internal and external expertise
and avoid undermining existing strengths (Pollitt, 2013).

Pressured by the Economic Adjustment Program, the current Portuguese Government
and the “Troika” understand the state reform as a short-term tool to reduce public
spending as soon as possible, through large-scale dismissal of workers and abrupt cuts
in salaries and pensions. But this model of reform is very difficult to achieve and is not
sustainable in the near future. This strategy is inconsistent, because it is strictly financial
and risks destroying not only the Portuguese state, but also its economy and social
cohesion.

There are four major dimensions to reform with great budgetary impact: (1) decreasing
employment and increasing duration of work, (2) cutting salaries and social benefits, (3)
abolishing and merging structures or (4) changing functions and accelerating processes.

The Portuguese Government reduced salaries and social benefits in 2011 and 2012, and
during 2013 is determined to start a large-scale elimination of 30 thousand jobs in the
public sector, contributing to the increment of the unemployment rate, with irreversible
effects on the reduction of private consumption and in the development of the economy.
But more than the short-term impact on the economy, this strategy creates serious
difficulties in the functioning and alignment of structures to the new challenges for the
growth and development of the country. This devaluation of state workers creates an
environment of fear and uncertainty for the future, paralyzing structures and processes
of transformation and creating in society and in investors a feeling of mistrust and
insecurity towards everything that refers to the state and public services.



The majority of recent mergers of structures are creating mega-departments that are
the sum of their parts and do not result in the desired integration and economies of
scale. Even the recent experiences with shared services that started in 2007 didn’t
abolish the structures that were supposed to be replaced and are maintaining visible
redundancies.

Each country is defined by its people, its territory and its sovereignty. With the pressure
and the constraints of the Economic Adjustment Program, the Portuguese population is
increasingly divided (young against old, private sector against public sector, employed
against unemployed, etc.) and sovereignty in the oldest territory with stable borders in
Europe is being increasingly eroded not only by external intervention, but also by the
political and social discrediting and devaluation of the role of the state. Civil society is
increasingly disconnected from political power, which is not a good omen for politicians
and the future credibility of institutions.

Portuguese public services are at risk and consequently the country's situation will
worsen if the present or any other Government continues to insist on the current
strategy of dismissals and disqualification of the state. This is not possible before a deep
change on social contract and in work processes that could justify those drastic
measures and minimizing risks. A destroyed, unmotivated and inefficient state becomes
an attraction for illegalities and corruption. A country where the state does not work
and where sovereignty is worn out becomes a haven for all sorts of crimes. If there is
disruption of public services motivated by dismissals before we change the work
processes, the ensuing despair increases costs to prevent crisis situations and
impending rupture.

The purpose of the present paper is to show the importance of the changing functions
and accelerating processes as a priority dimension of reform with great budgetary
impact in medium and long-term, contributing to the recovery of economic trust and the
attraction of private investment.

Digital and administrative opportunities in the Portuguese austerity
context

In Portugal and many other EU countries, public management reform is inevitable and
will be painful. Austerity makes some aspects of reform easier, but mainly it makes
things more difficult. That is why a positive and credible vision for the future is so
important in these days (Pollitt, 2013).

Portugal experienced a twenty-five years period of innovative initiatives in the use of
ICT in administrative modernization, starting in 1988 with the inter-departmental
Infocid system (Vidigal, 1989) and going through deep simplification and
dematerialization, especially in taxes, social security and national registries. The
Citizen’s Shop, the electronic Citizen Card and the Simplex initiative have become the
positive image of the Portuguese state during the last years, based on a cooperative
organizational model and a citizen-oriented approach. This long process culminated in
2009 with Portugal being awarded 1st place in the benchmarking of e-Government in
Europe (EU, 2010, 2013) and is finally being recognized in the ranking of the United
Nations (2012). Those successful measures survived during different political cycles, but
it has been very difficult for politicians to accept past initiatives and to add increasing
value to past success. The current crisis creates a good opportunity to take advantage of
everything that has been achieved in the last twenty-five years with the use of ICT in
Portuguese administrative modernization, building a new real time government



prepared to serve the citizen and the economy.

Productivity, simplicity and process automation are the key areas for a successful state
reform in the current Portuguese context, taking advantage of twenty-five years of
innovative initiatives in e-Government, creating trust and better conditions for private
investment and doing business in Portugal, and taking advantage of current systems and
common infrastructures. State reform must be evaluated not only by efficiency results
(inputs vs. outputs) but also especially through outcomes and their impact on economy
and society.

During economic adjustment, a country has to concentrate on the basics of work
processes and on increasing productivity, making a great effort of collective
mobilization to eliminate real "fatness", irrationalities and arbitrariness in the
functioning of the state. Mobilization of all stakeholders cooperatively and commitment
to build a modern and efficient state organized for citizens and economic agents is a
priority.

During the crisis the real challenges for state reforms seem obvious for all the
stakeholders involved, but public policies must be clear and well communicated to
everybody. In a digital and connected country like Portugal, we must take full advantage
of information and communication technologies, making them the centre of the
country's development model, mobilizing all efforts to eliminate redundancies,
disintegrations, inconsistencies, incompatibilities, waste and conflicts of power that are
the real cause of increased public spending. Instead of wasting resources, the country
has to place a strong focus on interoperability, sharing, reuse, transparency, speed and
accuracy of public information and other resources.

Most initiatives that are missing in Portugal rely more on political and administrative
attitudes than on necessary expensive investments. The quality of governance becomes
critical and the political consensus around this digital model of state is a key success
factor. It is not easy to change attitudes in public administration, but statistics shows
that Portuguese people are early adopters of innovation and easily adapt to new
technological processes. Portugal does not need to wait for changing attitudes, instead
pressure must be applied to changing processes and expect people to adapt to new
technologies and innovative models of work.

e-Government and NPM in Portugal

After thirty years of New Public Management (NPM) experiences around the world,
including some initiatives in Portugal, the various policy drives towards agency
centricity, marketisation, and privatisation, have resulted in state atomisation and lack
of control of administrative resources. In fact, e-Government projects are intrinsically
embedded in combinations of political reforms and organisational changes designed to
enact, support and push forward a profound transformation in the organisation of the
public sector, especially in the last twenty years. Compared to other polices of public
reforms, e-government is often driven by technological determinist assumptions, where
ICTs gain a prioritising role in redefining a government’s agenda (Bouwman et al,
2005). NPM can be seen as mother and cruel stepmother of e-Government, because it
generates and has almost destroyed e-Government.

Theoretically, the NPM works only if two main important conditions exist: goal
specification and monitoring possibilities (Klijn, 2012). In Portugal, NPM was
incomplete and partial because the facts confirm that the only reason for the creation of



independent and autonomous agencies and institutes was the possibility of avoiding
legal constraints for outsourcing services and contracting well-paid specialized and
skilled workers. It was supposed to have been a balance between “skillful buyers”, in
political and administrative levels, who decide what they want and which organizations
(public or private) could best deliver the service. However, the reality has been that; the
buyer became weaker and without skills for goal specification, the “skillful seller”
became stronger and more independent of political and financial accountability. The
failure of Public and Private Partnerships (PPP) is a result of unskillful buyers at
political and administrative levels.

We can now see two different public administrations in Portugal: the Indirect
Administration (regarded as “good and entrepreneurial”) that has money and skills but
is less controlled, and the Direct Administration (regarded as “bad and bureaucratic”)
that is unskilled, financially limited and super controlled. The Direct Administration was
supposed to act as “skillful buyer” and regulator but instead is the weaker party, and the
Indirect Administration was supposed to act as “skillful seller” but instead is not only
the stronger part but also sometimes replaces and acts on behalf of the regulator himself
and the true innovation owner. It seems that NPM in Portugal has been “upside down”
since the 90s.

One of the advantages of the Portuguese Economic Adjustment Program was the
intention to use intelligent electronic business tools (BIORC system) to control and
monitor all types of administrations: central, regional, local, direct, indirect, public
enterprises, etc. Everywhere where there are people and other resources paid by the
state are starting to come under the control of the General Directorate of Budget,
General Inspectorate of Finances and the Court of Auditors, which integrate the Internal
Control System.

NPM has focused on improving efficiency, horizontally specializing in the public
apparatuses, contractualisation, marketisation, with a private-sector management style,
explicit performance standards and output/outcome control. Under NPM politicians
have a strategic, goal-setting role, and civil servants are supposed to be autonomous
managers held to account through performance arrangements and incentives (Pollitt
and Bouckaert 2011). But in Portugal the autonomy and the incentives came first for the
agencies and institutes (Indirect Administration), before the explicit performance
standards and output/outcome control had been prepared and put in place for all types
and levels of administration. The announced BIORC system is a good sign for the future
but there is still institutional confusion surrounding the roles and competences of each
type or level of administration.

Reforms do not normally replace each other and involve processes of layering or
sedimentation (Streeck and Thelen, 2005). Since the mid-80s Portuguese administrative
modernization has been strongly influenced by the waves of NPM, promoting citizen’s
charters, implementing new methods of state disintervention, importing private sector
techniques, public/private partnerships, etc. At the same time there has been a long
period of digital initiatives working across jurisdictions, and a responsiveness and
citizen-oriented according to life events approach since 1988 (Vidigal, 1989).

Antonio Cordella (2007) stated that the e-bureaucratic model is suggested as a specific
e-government solution that, while taking advantage of ICTs as a means of coordination,
also helps to enforce the political values of equality and impartiality. The e-bureaucratic
model is thus recommended as an e-government policy that helps to improve the
effectiveness and efficiency of public administration action, while reinforcing the



democratic values of equality and impartiality in the interaction of the state with
citizens. In fact this is a New Weberian and post NPM approach, making good use of
technologies to recover accountability, coordination, transparency, legality and the
public values lost during the NPM experimentalism.

The importance of Post NPM to Real Time Government approaches

There are many reasons for the appearance of post-NPM in the beginning of this
century, but the concept of working across jurisdictions has become increasingly
important in public administration and management theory and practice, reflecting the
increasing complexity and fragmentation that the NPM reforms have brought
(Christensen and Legreid, 2012; Halligan, 2013).

The Post NPM and New Weberian approaches, consider the recent electronic tools and
possibilities they offer, and visiting the “whole of Government”, “Joined up Government”,
“Digital Era Governance” and ‘transformational’ approaches explicitly linked to e-
government initiatives can make a good contribution to the economic adjustment in
Portugal, in a particular context characterized by collaborative best practices

experienced during 25 years of Portuguese e-Government.

From the “connected government” point of view, the Australian “whole of Government”
approach started with public service agencies working across portfolio boundaries to
achieve a shared goal and an integrated government response to particular issues.
Approaches can be formal or informal. They can focus on policy development, program
management and service delivery (MAC, 2006).

Post-NPM reforms are mainly inter-organisationally oriented. They seek to improve the
horizontal coordination of governmental organizations and also to enhance
coordination between the government and other actors, implying a mixed pattern of in-
house, marketised services and delivery networks, a client-based, holistic management
style, boundary spanning skills, joined-up targets, a procedural focus, impartiality and
ethical norms and stronger centralized control (Lodge and Gill, 2011).

The primary challenge of the whole of government approach is to achieve unity of effort
despite the diverse competing interests and differing priorities of participating
organizations. When adopting the whole of government approach, the various
departments and agencies need to be transformed into responsive, adaptive and
interoperable organizations capable of providing an integrated response to life events of
citizens and businesses, which in real life cross-departmental boundaries. The benefits
to this whole of government approach is best achieved when the various departments
and agencies are brought together to respond in a collective manner, using their diverse
diagnostic tools and perspectives.

There are many “holes” in the “whole of government” approach. Imagine many lazy
snails stopping and reducing the speed of all racing cars in the same road. In fact this is
what happens when we decide to automate parts of the same process, creating barriers
within the entire process which is supposed to flow end-to-end to cater for the
resolution of life events of citizens and businesses. At first glance it is not easy to
evaluate the degree of fluidity of processes and analyse the extent to which the public
administration is effectively serving the citizen and businesses. Reviews are generally
ministerial and departmental and lack a holistic approach focussed on the various
audiences (youth, the elderly, disabled, immigrants, entrepreneurs, etc.) or their life
events (birth, marriage, going to school, buying a house, starting a business, etc.). We



have to analyse each audience or event through 360 degrees, identify the “holes” where
priority should be given, act with a “whole of government” perspective and discard
investments in processes and projects where interdepartmental collaboration and
willingness for automation are not assured.

Imagine also an actor that is obliged to stop the play in the theatre many times to taking
off different masks in the same scene. That is what happens when different departments
use different identities for the same citizen or enterprise in the same process for dealing
with their life events. Someone can be alive in one system and dead in another; someone
can be rich somewhere and poor elsewhere; someone can change their address in one
case and remain at the same address in another, someone can change car and be taxed
on the one they have disposed of; someone can be considered handicapped by the health
centre and the same citizen can be considered a liar for the tax department because the
information was not shared, etc. These are examples of lack of sharing common
repositories, where the CRUD analysis (Create, Retrieve, Update, Delete) is
recommended, but the main obstacles are social and political, that are a constraint for
technical implementation. For IT people it is very simple and easy to create another
electronic form and collect new data, contributing to redundancies and inconsistences.

Usually we speak about vertical silos when we speak about excessive
departmentalization, but even in cases of sharing the same process towards the
resolution of the same life event, without sharing common repositories (citizens,
companies, territory, vehicles, etc.), we can speak about “horizontal silos” with the same
perverse consequences in resource redundancy and waste of money for the public
administration and the entire society.

The concept of Real Time Government (RTG) is a generalization of Real-Time Enterprise
(RTE) that was created in the context of business systems design by Gartner in 2002,
and it is considered as “an enterprise that competes by using up-to-date information to
progressively remove delays to the management and execution of its critical business
processes” (Gartner, 2002). Real Time Enterprises are organizations that enable
automation of processes spanning different systems, media, and enterprise boundaries,
providing real time information to employees, customers, suppliers, and partners and
implementing processes to ensure that all information is current and consistent across
all systems, minimizing batch and manual processes related to information (Khosla and
Pal, 2002). To achieve this, systems for a Real Time Enterprise must be adaptable to
change and must accept change. RTE systems exploit up-to-date information, eliminate
delays and increase speed to achieve competitive advantage. It is also referred to as "on-
demand enterprise".

Real Time Enterprise is not scientifically “real time”, because in general cases there are
remarkably low end-to-end latencies found in real time embedded systems, robotics and
manufacturing plant controls. RTE is more about enterprise responsiveness at the
business process level and adopting best practices on the use of information
technologies to accelerate processes.

To achieve RTE and RTG capabilities, many enterprises and governments involve
advanced technologies such as web services, XML, J2EE and .NET, but in fact the result is
being very far away from what was expected. The reasons for that have not been
software and hardware capabilities but semantic (“infoware”) and socio-political
(“peopleware”) constraints. That is why it is so important to analyse collaborative public
management in public administration that results from different Post NPM approaches.



Paradoxes of collaborative public management for e-Government

Collaborative public management is the process of facilitating and operating in multi-
organizational arrangements for solving problems that cannot be solved, or solved
easily, by single organizations, such as the resolution of citizens and businesses life
events, strengthening government capacities, enhancing public trust and making it more
effective, efficient, accountable and citizen-oriented. Collaborative public management
has a global scope and focuses on both substance and process of collaboration in
effectively solving societal problems with improved structures of non-hierarchical and
decentralized institutions and mechanisms of citizen participation both through
partnership projects and e-governance tools (Kapucu et al., 2009).

Collaborative e-Government initiatives require multiple organizations, including
government agencies, private companies, and non-profit organizations, to share
important information and, in some cases, to integrate some of their business processes.
The perception of benefits is clearly affected by perceived impediments and prior
experiences. Managers should be aware of the relationship between impediments and
benefits and attempt to improve the conditions responsible for impediments (Gil-Garcia
etal., 2007).

Governmental bodies do not operate hierarchically between their boundaries; only
within jurisdictions and governmental officials play dual roles as members of a vertical
body and sharing a interdepartmental process. Michael McGuire et al. (2011) state that
traditional boundaries must be not only understood, but also extended to accommodate
the new realities of a more interactive public administration. The public sector is based
on shared jurisdiction, making each unit of government unique as an entity that both
carries out its own community-determined will and the challenge of expectations that
are embedded in policy from other governments. Loyalty is not to the central, regional
or local government but held together by law, bringing on interdependence.
Government officials play unique roles in collaborative public management in that they
are both participants in the interactive process but also represent statutory and
regulatory concerns in the process. The public official is one among equals in problem-
solving deliberations while also advancing the legitimate concerns enacted by their
government's representative bodies and administrative agencies (McGuire et al., 2011).

The higher the coordination and the promotion of vision and transformation, the more
relevant the sharing and induction of ownership in the various elements of the
coordination system. The leaders and the managers of the whole egalitarian and co-
operative system must be persuasive, discreet and tactful. Sometimes the “brightness of
a star” has to be reduced to improve the overall “brilliance of the galaxy” (Vidigal, 1997).
It is like balancing the power and the evidence of the protagonists and protecting the
unity and the necessary interoperability between all the stakeholders.

In collaborative e-Government it is necessary to centralize service in the central body
and decentralize power, as well as the responsibility and the role of the various actors
involved. Departments engaged in the coordination of e-Government have to work for
others, inducing horizontal collaboration and effacing themselves in favour of key
actors. Coordinating horizontal and collective efforts represents an increased
responsibility and not a privilege of exercise of power. That means, "think global" and
"act local". The central coordination must help, guide, make sure and applaud the
initiatives of others, being able to define values and principles and integrate a common
strategy with strong and clear political references from the top. Architecture must
always come before engineering and e-Government doesn’t escape this rule (Vidigal,



2005).

When we want to automate in order to realize successful cross-organizational
workflows and interoperability for business collaboration among cooperative
organizations, the sharing of information is required. = However, each participant
enterprise needs to conceal some sensitive details of internal processes to preserve
autonomy. Process modellers must consider a trade-off between collaboration and
autonomy (Panetto and Molina, 2008). To manage horizontal systems, like most of e-
Government initiatives, is particularly difficult and needs courage to go against primitive
attitudes proper of human nature: protection of territory, vanity, domination, etc.

The Real Time Government and “Zero Licensing” changes the paradigm for
the future

The Portuguese business portal www.portaldaempresa.pt is an example of good practice
of how to enable full online service provision (EU, 2013). The first approach to the
process of business creation, called “Empresa Na Hora” (On the Spot Firm), combines
integration of key enablers that allow for full online service provision with focus on the
requirements and demands of entrepreneurs. This process is totally integrated and
dematerialized. It allows the entrepreneur to create a new company, register its
trademark and name, including the Internet domain, through a centralized monitoring
of the entire process. Portugal is now one of the easiest countries to start a business in,
taking only seven procedures, and the total cost has decreased from 13,5 to 3.4 percent
of the Gross National Income (Marques, 2007). This system received the IFC and World
Bank Smart Lessons award in 2007.

But from the e-Government point of view, one of the recent main changes in Portugal,
included in the business portal has been “Zero Licensing”, which was designed to
simplify licensing for new businesses faced with a raft of requirements from local and
central government before legal trading could start. The reason for that is not only the
reengineering of the entire process, but the pressure that it creates in all departments
involved, especially in the municipalities, to create a simpler, safer and more
transparent decision system for approval or rejection of licenses. We can now say that it
is possible to replace the human “more or less” decision making process with an
automatic “yes or no” decision process, and most licences can be obtained by clicking on
“check boxes” in the Internet, replacing some certificates with internal web services.
The Portuguese “Zero Licensing” programme has been awarded a prize for the best
European innovation project in 2013, by the European Commission.

In the beginning people thought that “Zero Licensing” meant zero interference from the
state, abolishing all the formalities, but on the contrary this is a way of converting legal
procedures to algorithms, making it possible to automate the entire process without
reducing the guarantees of the state and society. This is a good example of “electronic
bureaucracy” in a positive sense. In the past, these were the processes where we could
find more opportunities for arbitrariness and corruption and where the introduction of
information technology could in fact change the way of doing things, maintaining all the
legal and democratic guarantees. During a period of crisis and in a liberal political
environment, there are many temptations and pressures to reduce the role of the state
in the economy, but we can automate bureaucratic processes, replacing humans by
machines, without taking the state out of the decision-making process, with security,
accountability, certainty and trust for the stakeholders.

The formal validation of signature is provided through eID (the Portuguese Citizen’s
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Card) and a set of effective and secure features support the whole process, namely a
national online payment platform system, SMS services between the state and the
citizen, registration of contracts automatically in the back office and streamlined
communication between national entities for validation of information.

The process uses the Public Administration Interoperability Platform (iAP), in line with
the concept of “government as a platform”. iAP is a technological platform of reference
which provides transversal electronic services to national entities, allowing public
information systems to respond better to current requirements in the provision of
services to civil society. Based on open standards, with high safety, reliability and
availability parameters, this platform aims to increase the efficiency of public services
through the reuse of the installed capacity in public administration, providing a variety
of services via a single point of access.

The experience with the “Zero Licensing” project could be extended to automatic
decisions in justice, social security and all other types of licensing. In a conference about
electronic justice organized by APDSI in 2011, there was a consensus amongst judges
and magistrates that over 80% of cases coming to court could be solved through check
boxes in electronic forms.

Many futurists influence some policy makers with a wishful thinking that creates beliefs
supporting decisions according to what might be pleasing to imagine instead of by
appealing to evidence, rationality, or reality (Schlesinger, 1993). Of course some
psychologists believe that positive thinking is able to positively influence behaviour and
so bring about better results. They call it the "Pygmalion Effect" or “Rosenthal effect”
(Jussim and Harber, 2005). The future of technology is as exciting as it has always been,
but there is a long road between the laboratory and the accompanying media hype and
mainstream acceptance in society (McDonough, 2006). In all scenarios for the future of
e-Government, technology is not considered as a key element for the future. Rather,
innovations are expected from the use of existing technologies within a context. One
cause of this might be that disruptive technology cannot be predicted (Janssen, et al,,
2007).

The true benefits of this new economy are achieved through the digitisation of the
extended value chain, whereby all processes and activities of all organizations involved
in a value chain embrace the online world through the deployment of Internet based
applications (Barua, et al., 2001).

For example, on security and authentication for the future, some futurists like Dave
Kearns (2013) state that passwords are dead. Everybody uses login and password to
access governmental systems, but nowadays application developers in the private
companies are starting to use Facebook or Google credentials for authentication. But
we can go further in stopping the use of passwords: soon we will be able to use new
authentication schemes, such as an electronic tattoo made of silicon and containing an
electrical circuit, antennae and sensors that bend and move with the wearer’s body. The
tattoos are being created for medical purposes to track a patient’s health, but can be
used for authentication purposes, as an alternative to traditional passwords. There are
already vitamin authentication pills that create a security signal inside the person’s
body, which can be picked up by mobile devices and authentication hardware outside
the body, which could be used to verify if the wearer is the correct owner of the device
or account (Kearns, 2013).
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Future administrative processes will be a well-synchronized choreography that includes
people-to-machine and machine-to-machine relations. The evolution of the work from
paper world to digital age will be an inevitable revolution in public services for years to
come. The staff will be confronted with new paradigms, in which the originals will be
bits instead of passive things and finally assist in the disappearance of certificates and
their replacement by sharing of bits between databases that are able to communicate
with the same semantics. Now and in the near future it is possible to automate
certificates and vouchers instead of using the citizen as a bellboy forced by the state.
“Internet of things” will invade public services with active objects similar to what is
happening in logistics.

In the future, laws and their true interpretation will be integrated in computer
algorithms, for the benefit of the entire society, contributing for transparency and
accountability of all actors involved in political and state activity.

Single and shared repositories are crucial for e-Government success

In Working Group 3 at the 37t ICA Conference in Estonia dedicated to “Real Time
Government” the discussion moved to National Registers and the challenges faced by
governments in harmonizing their information. It was felt that those nations that have a
national ID system have a major advantage over those without, because 400 years of
history are hard to duplicate. There is a feeling that globalization and security are
putting pressure on governments to implement national registers but service
automation is one of the best reasons for single identities, where constitutionally
possible, or the usage of single-sign-on identification, or solutions for federation of
different identities.

The auditor general report for the fiscal year 2008 in Norway, one of the countries with
a single identity tradition, concluded that the lack of collaboration implies that ICT-
solutions and registers are being developed in each department, where the primary aim
is to satisfy the department's own needs. The functionality of the solutions/registers is
not adapted to the needs of other departments. The lack of collaboration implies that the
distribution of tasks between the departments becomes unclear, and the users are not
ensured equal treatment (Grimstad, 2010). The same conclusion could probably be
reached in any country around the world and this shows the importance of
collaboration and shared repositories between public departments for the quality of e-
Government services provision.

In Portugal, the creation of single repositories around information entities like people,
enterprises, territory and vehicles, is being promoted in some sectors, but we are still far
from a global information architecture based on a CRUD analysis. There are still many
redundancies in “create” and the principle “ask once, use many” is still very far away.
Paradoxically for IT people, who could be the promoters of best practices for data
sharing, it is easier to create forms to collect data than sharing information already
collected in other departments. From the technological point of view, everything is
prepared for information sharing using the national interoperability platform, which
assumes shared services as an instrument to boost the communication between the
different public services and to share services, in line with the EIF, but when we come to
social, political and organizational attitudes, there is still a long way to go and many
obstacles must be overcome. This is not a technological problem but a social and
political challenge for practitioners and public administration scientists.

Since 1976, the Portuguese Constitution prohibits the existence of a single national
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number, but the creation, in 2006, of the Citizen Card (eID), that includes identity
number, tax number, social security number, health number and a digital signature to
have direct access to electronic services, has been an important federated tool for the
electronic transactions; unfortunately, the usage of the digital signature is still very low.
Portugal has a very good position on international benchmarking for electronic services
provision, but the level of citizen adoption is still relatively low, except for the huge
success of the Tax Portal, with more than 13 million declarations per year, including 5
million on income tax and 4 million on completely dematerialized VAT and corporate
taxes.

There has been a great evolution in the shared repository for enterprises with IES
(Simplified Enterprise Information) that involves electronic systems started in
corporate tax and is shared by public registers, national statistics and national bank.
This system started in 2007, but the Ministry of Economy refuses to share this
information, for unknown reasons. This is a good example of the “not invented here”
attitude and the difficulty to accept the importance of value added through the
information sharing. Sometimes the best information for our business is out of our
department or ministry, but it’s difficult to recognize it.

The information related to land is beginning to have signs of innovation. Portugal is
known to be one of the last countries in Europe where there is no official geometric
registry of parcels. Taking advantage of starting behind others the SiNErGIC project is
being created incorporating best practices and knowledge from other countries (Julido
etal., 2010) but for the moment the system is still considered expensive and a long-term
project to be supported and concluded in a single legislature. SINErGIC was considered a
very good public investment for the economic development of the country, with
guaranteed pay back in a short-term, but is a good example of the problems faced by
long-term and structural initiatives that politicians are reluctant to support, preferring
short-term and more visible projects that are concluded in one legislature.

Against or in favour of electronic bureaucracy

Bureaucracy is the result of progressive complexity in organizations, whether public or
private, and the appropriate or excessive departmentalisation is the way to respond to
increasing demands from society. The functional division was and still is the dominant
characteristic of classical organisations that in most cases use energy (human or
mechanical) in their work. Usually, common sense points out the necessity to decrease
or even eliminate paper from public institutions, paper apparently being a symbol of
bureaucracy or red tape. The paperwork is there because the state decided in some way
to act in any sector of the economy or protect the citizen from any injustice (state
power), satisfy any necessity (the welfare state), set standards and social values (ethical
state), etc.

The legislative process is principally responsible for the growth of bureaucracy. Just
notice the increasing number of pages of legislation that has been published in the
official journal year after year, over the last century. Legislative bureaucracy is growing
increasingly in quantity and complexity for the average citizen, forcing state agencies to
double the effort of interpreting with legions of juridical employees usually with
different points of view. With more and more laws the trend is to complicate rather than
simplify. The bureaucratic fat and waste appears with time and it is difficult for us to
discard what is becoming useless, find what really matters and gives life to the
processes and what are the results that society expects from public services. This is
when politicians decide to announce efforts to reduce bureaucracy and usually
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information technology is presented as the possible “miraculous” solution. But what is
the approach and what is the perspective for the introduction of the so-called
"electronic bureaucracy"?

In the 34th ICA conference in Ottawa, we presented a paper titled "Manifesto against
electronic bureaucracy” (Vidigal, 2000) - reinforcing the necessity of process
reengineering before the automation of current ways of doing things based on “muscle”
rather than on “bits”.

If current bureaucracy as we know it is not rethought for a new technological context,
there is the risk of creating a new bureaucracy, with the same counterproductive effects
for society. If public agencies decide to walk alone, refusing to share systems and
participate in value chains based on interdepartmental processes, citizens and economic
agents will never benefit from the full opportunities of the information society in its
dealings with the state. Public administration needs a true business process
reengineering and a reinvention of the way the various services are provided to society.
The bureaucracy is not exclusive of the paper age; also in the digital age we create
redundancies and duplicate work. Departments continue to compete with each other
not only between ministries but also under the same political tutelage.

Asking for electronic information from citizens, while knowing that such data are
already somewhere in other public bodies is pursuing on the wrong “electronic
bureaucracy”. Things as simple as getting married, having children, changing address,
opening a business, building a house, etc. are a puzzle, because of the certificates we
have to present - most of them provided by public bodies.

Less bureaucracy also means for most people a reduction in checkpoints and in the
intervention of sovereignty and state. But is this really what we want? Opposed to de-
bureaucratization, understood as a reduction of the rights and guarantees of citizens, it
is possible to carry out a genuine and useful qualification of bureaucracy, able to
dramatically improve accuracy, compliance, transparency and quality of services
provided, reducing costs, waste and time, without necessarily moving towards
deregulation and non-intervention of the state. In this context, technologies have a
structural role and can be seen as an enabler for new services, in order to take
advantage of the opportunities that will be appearing every day to improve the quality
of life of all citizens. That is why in this sense we could make a new manifesto in favour
of “electronic bureaucracy”, giving another point of view for New Weberian approaches
nowadays, enhancing public trust and making the public administration more efficient,
accountable and citizen-oriented.

Perhaps it is time to not only rediscover bureaucracy, assuring effectiveness, efficiency
and economy, but also to extend its scope further to include trust, coordination,
collaboration and corruption control, in a “Real-Time-Government”.

Critical success factors and barriers for e-Government: A wider horizontal
vision of public services

Eynon and Margetts (2007) indicated seven main barriers to the e-Government success:
(1) Leadership failures, (2) financial inhibitors, (3) digital divides and choices, (4) poor
coordination, (5) workplace and organizational inflexibility, (6) lack of trust, and (7)

poor technical design.

During May 2013 we did some research on the main critical success factors for e-
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Government in Portugal, interviewing eighty experts from the public and private sectors
- members of a permanent group from the APDSI, - asking them to rank in order twelve
proposed factors according to relevance. Respondents ranked the 5 main factors as: (1)
Strategic vision; (2) Political support; (3) Citizen-orientation; (4) Inter-departmental
vision; and (5) Operational leadership ("champion").

We also asked the same group of experts to rank according to relevance ten proposed
barriers to the e-Government success. The result was: (1) Lack of orientation to the
needs of the citizen; (2) Lack of information systems architecture; (3) Management
autonomy; (4) Pressure from political tutelage; and (5) Internal technology
infrastructure.

In Figure 1 we present the challenges for the transformation of a government based on
centres of power and predominantly vertical hierarchical relationships, which reflect
the protective and territorial instinct of every human being (“to be”), towards a public
administration oriented to life events of citizens and businesses (“should be”), with
horizontal processes characterized by interdepartmental relationships, sharing
repositories and common services, that the human being usually is not predisposed to
accept. This transformation is a dynamic process based on the balance between
politicians, officials, suppliers and other stakeholders in the implementation of e-
Government and the raison d'étre of public administration: to serve the citizen in a
global, effective and integrated manner.

Reality of “to be” (Closed)
A
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Figure 1 - A wider horizontal vision of public services
A fight between the reality of "to be" and the normativity of "should be"

The "should be" that represents the dematerialization of processes oriented to life
events is permanently blocked and countered by the social behaviour of the various
players (human “beings”), which tends to capture and close each one of the parts of the
processes, creating limited and circumscribed territories or simply serving ministers
and hierarchies who must be obeyed. The spheres of personal action by, professional
and technical staff, political and policy consultants usually dominate closed territories
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and partial segments of the e-government action, creating obstacles to the fluidity of the
interdepartmental processes and cooperation between the various entities involved in
satisfying life events.

As can be seen in Figure 1, the "partial" capture-of processes can be triggered by
departmentalization that results from the vertical pressure of ministerial hierarchy, by
entrepreneurship that resulted from the New Public Management, by "consultocracy"
(Martin, 2000; 2007) that results from the need to close the projects within the
customer organizations, conditioned by what has been contracted, and because the
supplier is never interested in extending the scope, time and quality, and rarely going
beyond customer expectations, preventing situations of uncertainty in scope, cost and
specifications that have been contracted for.

In the process of changing from a vertically oriented public administration "imprisoned"”
by the hierarchy, to a horizontally oriented public administration processes, satisfying
life events for citizens and economic agents, the "social being" constitutes a blocking
force, making it difficult to proceed to the cultural and political challenges for the upper
stages of e-government, presented by Siau and Long (2005). The new matrix structures
that are expected for the viability of dematerialization and interoperability of processes,
ultimately result from the dialectic relationship between the forces of human nature and
the raison d'étre of public administration, in a sociotechnical system characterized by
challenges that go far beyond the survival instinct of each department, considering the
public administration as a single system rather than as a sum of parts.

Organizational interoperability is a critical factor in e-government success, and seamless
e-Government requires organizations from different sectors, industries and levels of
government to work together (Estevez and Janowski, 2007).

Technologies and technological and semantic sharing services by themselves do not
fundamentally define what e-government is and what it will be. Organisational
interoperability is the most critical factor in e-government and e-governance success,
but unfortunately there are still few studies in this area. The interoperability of
processes aims to make various processes work together across the public sector in a
seamless fashion. Achieving that organisational interoperability is the challenge for a
faster, cheaper and trusted government.

We need trust but citizen trust in government and trust between departments is low.
We need simplicity but simplicity is very complex. We have problems and more will
arise in the future. Which path should we take? Transparency, automation and citizen
control.

The Norwegian case IADIS is an important study of barriers and cures for organizational
interoperability (Hellman, 2009):

Barrier Cure
Competency gaps Establishment of interoperability forums for procurers and suppliers of ICTs.
Competency measures within process modelling and uses of ICTs.
Missing “measurables” Development of indicators and barometers for measuring organizational
interoperability.
Money talks Fiscal measures for dedicated funding of interoperability projects.
National joint efforts Establishment of large ICT-projects with cross sector participation.
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An archipelago of small Catalogue/database on previous and current ICT-projects.
project islands Appointment of coordinating project officer(s).

Disharmony in legislation | Consistency checks and profound consequence analyses.
Development of ICT-tools for consistency check and consequence analyses.

Anaemic arenas Replacement of over-mature meeting-places with top-level arenas for new
initiatives.
Invisible best practice Catalogue/database on best practice within formal contracts, project

management, design of interoperable systems and services.

People and their leaders Actions for organizational alignment (organization development projects).
Recruitment of employees with complementary competency profiles.

Ubiquitous heterogeneity | Governmentally organized and financed innovation projects.
Financial support for interoperability actions (governmental financing).

Table 1 - Barriers and cures to organizational interoperability (Hellman, 2009)

The European Interoperability Framework (EIF) defines four interoperability levels: (1)
legal interoperability, (2) organisational interoperability, (3) semantic interoperability
and (4) technical interoperability (EU, 2010). There are many advances in the technical
and semantic interoperability but most of the problems are still on social and political
levels, related to legal and organizational issues.

The organisational interoperability in EIF is related to business process alignment,
organisational relationships and change management

The Portuguese National Interoperability Framework (NIF) only respects three of the
twelve principles of the European Interoperability Framework: “user centricity”,
“security and privacy” and “openness”. The main focus of this NIF lays currently on the
technical interoperability through the availability of a service-oriented integration layer
between all public Information Systems. However, Portugal is in the process of updating
the NIF to include a wider focus on all levels of interoperability (AMA, 2013). There is a
long way to go in business process alignment, organisational relationships and change
management in the Portuguese e-Government process. But what are the key enablers
for the organizational interoperability success? That is why it is so urgent to face the
barriers and the key enablers for the organizational interoperability success (Hellman,
2009), considering the collaborative experience of the Portuguese e-Government and
the relationship between administrative modernization strategies and the use of ICT,
during the last twenty-five years in Portugal.

ICT on administrative reform as multidisciplinary challenge

Nagy Hanna (2011) states that for the modern knowledge-based economy, the
information and communication technology revolution combines the innovative and
transformative powers of the earlier revolutions of general-purpose technologies, like
the printing press, railways, electricity, and telephone. It further combines the new
powers of microelectronics and the computing grid with those of biotechnology
(bioinformatics), and nanotechnology to create a new technical paradigm. For slow
moving economies, this techno-economic paradigm shift may present a tsunami rather
than a new technological wave. Raising productivity through ICT use is essentially a
developmental task that requires cumulative socio-technical learning and orchestrated
investments in a combination of technological and social capabilities (Hanna, 2011). The
lead-time for ICT to have its full impact may be shorter and the impact more
transformative than earlier general-purpose technologies.

In the new models of administrative modernization, there is a growing use of the

17



benefits of e-Government in which information technologies are the basis of the
information and communication with individuals (Pitschas, 2001), but also a new form
of internal relationship. Fred Thompson and L. R. Jones (2008) realize that the current
public sector bodies are changing significantly as they adopt new information
technologies and seek to be progressively more efficient and effective, respond to the
needs of citizens, centered on the Internet (hyperarcky and netcentricity).

Most public management reform strategies do not give sufficient importance to the role
of ICT, balancing between euphoric fascination and fearful rejection in a continuous
hype cycle movement that is very far away from the maturity stage that is required for a
strategic option for ICT in administrative modernization. The majority of public
administration and ICT scientists avoid multidisciplinary approaches, remaining in the
comfort zone of each science and refusing to share social technical frontiers.

Some authors in the area of public administration are beginning to recognize the
importance and the risks associated with information technologies in public
administration. The relationship between political power and the society is calling for
scientific studies about the role of technologies in state reform (Dunleavy, 2006; Pollitt
and Bouckaert, 2011), but the sociotechnical problems are more relevant to invisible
interdepartmental back office than on visible front office.

Research on e-government in recent years has provided useful and viable results in
terms of sociotechnical innovations, but fails when it avoids a meta-organizational
perspective at the level of entire political-administrative systems, much more oriented
to citizens’ needs. Information technology and administrative sciences have increasingly
contributed to the analysis of innovation and its diffusion processes in the public sector,
but unfortunately almost always from the specific perspectives of a single organization.
There are few integrated and interdisciplinary analyses related to the role of ICT for the
innovation processes in entire political-administrative system (Niehaves, 2007a; 2007b).

Some authors in the area of information systems have been advocating for the adoption
of multiple models and methodologies for understanding the complexity of e-
government (Gil-Garcia and Pardo, 2006), considering the epistemological complexity of
this domain. Both public administration and information systems sciences have a
multidisciplinary nature, disciplines such as sociology, psychology, management,
computer science, political science or even biology, among others, contribute to the
study of the development, implementation and use of information systems and
technologies in organizations in general and in the public sector in particular. Peter
Bogason (2007) underlined the multidisciplinary nature of research in public
administration, and numerous authors highlighted the multidisciplinary teams in
relation to information systems (Fitzgerald and Howcroft, 1998; Niehaves et al., 2004;
Wade and Hulland, 2004). The science of public administration, by nature of its
multidisciplinarity and immaturity, still has a long way for epistemological reflection
(Sulkowski, 2010) and e-Government creates an opportunity for scientific bridges and
multidisciplinary approaches.

Conclusions

During the Economic Adjustment Program, Portugal faces a dilemma between
constitutional democracy and a permanent blackmail by financial markets - a dilemma
between short-term visible results for lenders and markets and long-term measures for
sustainable administrative reform and economic growth.
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We have tried to show the importance of the changing functions and accelerating
processes as a priority dimension for administrative reform, with great budgetary
impact in the medium and long-term, contributing to the recovery of economic trust and
the attraction of private investment, making good use of technology for process
automation and more simplicity for society, abolishing at the same time useless
bureaucracy for the economy and moving the focus from outputs and efficiency to
outcomes and effectiveness.

There is a long way to go for administrative reforms but time is running and economic,
social and political problems don’t stop growing faster. In fact we are facing a new world
war where new digital weapons are silent, invisible but more effective. Information
technologies are too much important to be left only in the hands of technologists. ICT
must become a part of political dreams, being transparent for society and becoming part
of the solution for the transformation of the public administration and the
empowerment of citizenship.

Along twenty-five political cycles of administrative modernization we understand why
Churchill’s quotes that “success consists of going from failure to failure without loss of
enthusiasm” and that “we have to succeed in doing what is necessary”. Fortunately
Portugal has been going from success to success on e-Government and it is time to do
what is necessary to transform public administration and succeed in economic
adjustment, namely putting the emphasis on intensive usage of information technology
and making good use of the advanced Portuguese digital infrastructures.

It seems that the old paradigms based on paper, certificates, forms duplication,
competition, closed environments, information silos, etc. do not respond to new
challenges and have proven to be very expensive. We have to open new meta-
organizational perspective, new collaborative spaces, and look to the public services
from an outside-in perspective. In collaborative e-Government it is necessary to
centralize service in the central body and decentralize power, as well as the responsibility
and the role of the various actors involved.

During a period of crisis and in a liberal political environment, there are many
temptations and pressures for reducing the role of the state in the economy, but we can
automate bureaucratic processes, replacing humans by machines, without taking the
state out of the decision-making process, whilst ensuring continued security,
accountability, certainty and trust for the stakeholders.

Portugal has to mobilize all efforts to eliminate redundancies, disintegrations,
inconsistencies, incompatibilities, waste and conflicts of power that are the real cause of
increased public spending. Instead of wasting resources, the country has to put a strong
focus on interoperability, sharing, reuse, transparency, speed and accuracy of public
information and other resources.
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