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Abstract

Management by objectives (known also as performance management) has been
perceived as a promising steering method in the public sector since the beginning
of the 1990s (Smith 1993, 1995; Kravchuk and Schack 1996; Ballantine et al. 1998;
Ferreira and Otley 2009 Verbeeten 2008). However, working out operative goals of
public organizations seem to be a challenge because major objectives formulated
by politicians are often unclear and difficult to measure (Rombach 1991; Lundquist
1992; Gray and Jenkins 1995; Lapsley 1999). It is known that public organizations’
services like school, health care, welfare care, collective transportation, infrastruc-
ture and cultural services are usually unprofitable. The Transportation Service for
the Disabled in the Municipality of Gothenburg is an exception. It fulfilled most ob-
jectives and achieved a profit of 7,890,000 SEK for 2013, while the planned one was
scheduled at 5,000,000 SEK. Maybe performance management used as the steer-
ing model caused that result but the criticism targeting management by objectives
suggests that this method hardly can explain such a positive result. Brorstrom et
al. (2005) and Gronlund and Modell (2006) argue that in Sweden management by
objectives is usually used in combination with other control models. The purpose
of this study is to describe and explain why the Transportation Service for the Dis-
abled succeeded in 2013 and to provide practitioners nationally and internationally
with some pragmatic ideas how to improve the efficiency and effectiveness of public
services. We ask three sub-questions: How were the operative goals created within

1 Associate Professor, School of Public Administration, Gothenburg University, Gothenburg, Swe-
den.

2 Alumnus of Master Program, School of Public Administration, Gothenburg University, Gothen-
burg, Sweden.

141



THE NISPACEE JOURNAL OF PUBLIC ADMINISTRATION AND PoLicy, Voi. X, No. 1, SUMMER 2017

the Transportation Service for the Disabled? How were the operative goals followed
up? What can be learned from this case study? The research is based on the analy-
sis of state regulations, internal policy documents, reports and interviews with key
respondents. The study shows that the performance management systems (PMS)
in combination with a new organizational culture based on SMART solutions, mu-
tual cooperation among staff, with local politicians and other stakeholders resulted
in the increase of efficiency and even partly effectiveness. However, these findings
deserve further research if there are other public administrations that succeeded
because of using PMS and friendly organizational culture.

Keywords:

Management by objectives, performance-management systems, public sector, ef-
ficiency, effectiveness, SMART, organizational culture, cooperation.

1. Introduction

Since the 1990s, the expansion of New Public Management (NPM) has been ob-
served across the world, when the public sector was in crisis. Then, management by
objectives, also known as performance management, was perceived as a promising
steering method just in times of crisis. From the literature, it appears that this meth-
od operates in parallel with other steering models. In Sweden, indeed, there is a mix
of steering models (Brorstrém et al. 2005; Grénlund and Modell 2006). The growing
efficiency of the Swedish public sector is associated with this perspective of NPM
that has focus on decentralization and internal control (Almqvist 2006). Currently,
public organizations have extensive autonomy to steer and control their own activi-
ties. However, similarly to traditional economy steering NPM makes a distinction
between those who govern and those who carry out the day-to-day work, which
means that local politicians have great influence on local governance by making
decisions on major objectives to be achieved by public administration. To work out
operative goals of civil servants is a real challenge because major objectives formu-
lated by politicians are often unclear and difficult to measure. Some scholars per-
ceive management by objectives as a panacea to solve the public sector’s problems
(Smith 1993, 1995; Kravchuk and Schack 1996; Ballantine et al. 1998; Ferreira and
Otley 2009 Verbeeten 2008). Others argue the opposite: management by objectives
by no means can contribute to increasing efficiency and effectiveness because it is
inadequate for the public sector (Rombach 1991; Lundquist 1992: Gray and Jenkins
1995; Johanson and Skoog 2007). Public service is not working for profit but for
people, for citizens to provide them with necessary services, e.g. school, health care,
welfare care, collective transportation, infrastructure and cultural services. These
services are not profitable, to the contrary they cost the state and municipalities and
are financed by a taxation system. Independently of the criticism directed towards
management by objectives, concepts like performance management, management
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by objectives, performance management system, growing efficiency and effectiveness,
deregulation became guidelines for everyday work within the public sector. The clue
is that objectives have to be set, followed up and measured.

In Sweden, politicians started to talk about management by objectives in the
late 1980s. The concept became more popular when a new municipal law came into
force in 1991. According to it, municipalities decide on fundamental issues such
as objectives and guidelines for the operations, budget, taxes and other economic
issues. They also take care of the organization of boards, activity forms, annual re-
porting and discharge. Municipal government manages the municipality according
to city council’s objectives, directives and guidelines. Moreover, municipal govern-
ment has the supervision over councils and corporations’ activities (see: Kommu-
nallagen (1991:900), kapitel 3, 9§). A policy document from the Municipality of
Gothenburg (2008) tells us:

Governance is based on a city council, which sets out the vision
and goals in the annual budget. The total target image is bro-
ken down into intermediate targets at each level. From councils,
companies and administrations to schools, swimming pools, mu-
seums and offices. Then the goals are followed up, and they are
reported back, e.g., from a preschool to a district, to a city council
... A purpose of evaluation and follow-up is that public adminis-
tration should take advantage of its resources and deliver services
with good quality (Sd hdr styrs staden 2008, 7).

According to this document, management and evaluation are divided into five
aspects: (1) objectives and budget, (2) measurement/evaluation, (3) analysis and
reporting, (4) development/improvement and (5) dialogue and feedback. In this
article, we focus on the Transportation Service for the Disabled in the Municipality
of Gothenburg in Sweden, which, similarly to other public services, is not perceived
as a profitably activity, but this organization is interesting because based on its An-
nual Report it appears that this administration not only fulfilled most major objec-
tives but also reached a profit of 7,890,000 SEK for 2013, while the planned one was
scheduled at 5,000,000 SEK. Thus, the criticism targeting management by objectives
within the literature may not be relevant. We wonder: What has caused the Trans-
portation Service for the Disabled to prove profitable and successful in reaching
goals, while many other public administrations faced financial problems and hardly
were satisfied with the fulfilment of goals?

The purpose of this study is to describe and explain why the Transportation
Service for the Disabled succeeded. The additional aim is to provide practitioners na-
tionally and internationally with some pragmatic ideas how to improve the efficien-
cy and effectiveness of public services. We seek answers to three sub-questions: How
were the operative goals created within the Transportation Service for the Disabled?
How were the operative goals followed up? What can be learned from this case study?
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We think that performance management is the dominant steering model within the
Transportation Service for the Disabled in the Municipality of Gothenburg. Study-
ing this phenomenon, we believe that it would be possible to track the changes in
local governance that could positively impact performance management.

After the introduction in Chapter 2, we present a theoretical reference frame-
work on local governance and management by objectives. In Chapter 3, we present
our methodology. Chapter 4 opens with the presentation of empirical data. Firstly,
the institutional context is presented in which the Transportation Service for the
Disabled acts. Secondly, the focus is on the political objectives for the whole mu-
nicipality and their translation into the operative goals within the Transportation
Service for the Disabled and their achievement. The presentation of this organiza-
tion’s structure concludes the chapter. Chapter 5 presents the results of the research.
In Chapter 6, when answering the research questions, we discuss the findings and
draw conclusions from the whole study.

2. Theoretical angles

Below, we present theoretical insights dealing with local governance and manage-
ment by objectives in order to grasp the studied phenomenon with the theoretical
concepts when analyzing and interpreting collected data.

2.1 Local governance

Local governance, which is a broader concept than local government includes col-
lective perceptions and collective actions at the local level. It encompasses formal
hierarchies, institutions, brings in citizens, networks, community organizations in
creating and delivering local public services (Shah and Shah 2006, 2). According to
Bovaird and Loffler (2002, 10) these elements constitute the major criteria of shap-
ing new local governance and its local environment in this millennium and guar-
antee well-being within local communities. This model is influential in the Nordic
countries having interest in cooperating with public and private organizations and
cooperating in various forms of networks and partnership. Denters and Rose (2005,
513) assert that local authorities have always been closer to citizen than to regional,
national or international levels of government, which Bovaird and Loéftler (2002)
call “operationalizing of good local governance” (18). They also suggest that local
authorities “apply a multiple stakeholder framework and transcend organizational
borders” in order to “involve all important local stakeholders in the assessment
by taking into account their perceptions of how well governance issues are dealt
with in their local area” (18). Good local governance means more than good local
government in the sense that it implies learning and partnership through “public
consultation, public involvement, user involvement and citizen engagement in the
affairs of the local authority” (17-18).
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2.2 Management by objectives

The concept of management by objectives known also as management by result was
used for the first time by Peter Drucker in 1954, when he described the traditional
process of governance, in which managers and employees work out an organiza-
tion’s objectives together, and they agree about the ways to achieve them. Four de-
cades later, it was associated with NPM spreading the new steering method known
as performance management and performance measurement. The concept of objec-
tive plays a central role in the theory and is associated with an organization’s ef-
ficiency (Smith 1993, 1995; Gronlund and Modell 2006). According to, e.g., Smith
(1993, 1995); Kravchuk and Schack (1996); Ballantine et al. (1998); Ferreira and
Otley (2005); Verbeeten (2008), politicians make a decision about major objectives
for self-governing community while civil servants execute them. Because the con-
cept of objective is unclear so far, the concept of management by objectives is also
unclear. Scholars share the opinion that political major objectives must be trans-
lated and adapted into an organization’s needs. In practice this means that major
political objectives are broken down into smaller targets, i.e. into specific operational
goals, and the last ones have to be measured. However, Rombach (1991) tells us that
diverse interest groups formulate various objectives according to their own inter-
est, and consequently political major objectives for a municipality or for a specific
public administration have little to do with public administration’s operative goals.
This happens because politicians lack know-how skills. They hardly can explain to
public servants their vision, objectives and strategies to achieve them. Hence, the
major objectives are uncertain, and civil servants feel uncertain about what they
are expected to achieve. Three years later, Johansson and Johansson (1994) tell us
the opposite: a hierarchical order in the public sector is possible. It is enough that
major objectives are broken down into specific targets for each unit of an organiza-
tion, then goals become operationalized into concrete activities for civil servants. In
this way “the chain of management by objectives” is created. Verbeeten (2008) and
Brorstrom et al. (2005) share the opinion that operative goals fulfil four functions:
(1) clearly formulated goals motivate employees to perform them, (2) an organiza-
tion gets legitimacy in the outside world by making clear to citizens what goals the
organization wants to achieve and how taxpayers’ money is used, (3) the organiza-
tion’s operative goals serve as criteria for the evaluation of performance and for the
“learning process”, and finally (4) the organization’s operative goals form a basis for
the organization’s system of reward and punishment that can contribute to increas-
ing or decreasing efficiency and effectiveness. The literature shows that with time,
the understanding for management by objectives has crystallized, and it has been
widely used in the public sector. Moreover, benchmarking has supported perfor-
mance management. However, performance measurement understood in terms of
an organization’ efficiency and effectiveness is still problematic.

145



THE NISPACEE JOURNAL OF PUBLIC ADMINISTRATION AND PoLicy, Voi. X, No. 1, SUMMER 2017

2.2.1 Performance measurement

Evaluations and follow-up play important functions in the public sector. Hence,
quantitative measures of a financial character were used in a traditional control
system to achieve a balance in performance management, but already Drucker
(1955) observed that the measurement of objectives should not be limited only to
economic results. Four decades later, Kaplan and Norton (1996) created Balanced
Scorecard (BSC) - the new governance model that measured: (1) financial indica-
tors, (2) customer perspective, (3) production processes and (4) the organization’s
ability to learn and grow. BSC was based on goals anchored in organization’s vision
and objectives. The authors say: “If you can’t measure it, you can’t manage it” (1996,
14). Halachmi (2005, 5) asserts that BSC seeks to overcome common weaknesses of
performance management and tries to introduce a measurement of the organiza-
tion’s outcomes. However, the use of BSC varies from organization to organization
due to how this model has been interpreted. In Sweden, many public organizations
introduced the employee perspective at the expense of the organization’s ability to
learn and grow, but the last one was widely discussed in organizations’ annual re-
ports as the conclusion drawn from the measurement of all BSC dimensions (see
Hallstén and Tengblad 2006).

MacPherson (2001) has presented two types of measurement: the measure-
ment of efficiency (short-term), i.e. output (results), and the measurement of effec-
tiveness (long-term), i.e. outcomes, performance drivers. He argues that key indica-
tors should measure both output and outcomes in order to anticipate future events.
Scholars like, e.g., Lemieux-Charles et al. (2003); Modell (2004); Carlin (2004) show
that organizations are looking for measurement that can reflect the quality of pro-
vided services, but there is still a lack of an adequate measurement of outcome.
Zineldin (2006) asserts it is an “impossible mission” (10). Boyne and Gould-Wil-
liams (2003) argue that the diversity of key indicators negatively affects evaluations.
Ehrenberg and Stupak (1994); MacPherson (2001); Stevens et al. (2006); Peng et
al. (2007); van de Walle (2008) share the opinion that it is extremely difficult to
formulate an organization’s operative goals and find relevant indicators to measure
them. Vakkuri and Meklin (2003) tell us that the problem with performance man-
agement depends on how data are collected, processed, analyzed and interpreted
before making a decision about further development. Evans (2004); Carlin (2004);
Goddard (2010); Verbeeten (2008) put an emphasis on how measurement results
are communicated. This communication is difficult because civil servants often do
not have enough time to ensure that reported data is reliable for decision-making.
Ouchi (1977) suggests that the implementation of a management control system is
necessary. Then, organizations can use three types of control: (1) control of output
(result), (2) control of action (behaviour) and (3) control of clan (personal/culture).
The controls of output deal with evaluation and rewards/punishments of individual
respective groups. The controls of action aim at an estimation of performance, if
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it is useful or harmful for the organization. Clan controls are about the control of
one’s own and others’ behaviour. Verbeeten (2008) asserts that the most useful con-
trols of output take place “when objectives are unambiguous” (429), but in public-
sector organizations goals are usually ambiguous and have conflicting values. Thus,
controls play an important role; for politicians because they get information about
changes in their environment; for managers because they inform what should be
changed or developed within organization; for citizens because they are informed
about how their money was spent. Controls contribute to a learning process to im-
prove performance management. According to Wang and Berman (2000, 405ff),
performance measurement is possible in practice but firstly, it must be decided what
is measured. Secondly, key indicators have to be identified. Thirdly, measurement
results should be communicated in a proper way that civil servants learn of it. Thus,
the organization should decide hard metrics (quantitative measures) for economic
performance — output — and soft metrics (qualitative measures) for outcomes. Tra-
ditional economic measurement of output should be linked to the measurement of
outcomes to have a better balance and a complete measurement system in the or-
ganization. Without the active involvement of central authorities into performance
measurement, major objectives are not evaluated in a correct way (424ff). A similar
spirit can be traded in Lindgren (2008, 9), who makes distinctions between evalu-
ation and follow-up. She compares evaluation to a monster. Evaluation is usually
carried out by external consultants or researchers and is understood as the umbrella
concept to critically examine the organization’s performance by gathering infor-
mation in a systematic way to make some comparisons with other organizations.
Follow-up instead has an internal character; it is an ongoing activity conducted in
agreement with some procedures to examine how an organization develops in one
or more respects. Otley (1999) and Ferreira and Otley (2009, 43) have formulated
twelve important questions when conducting follow-up. Those questions reveal the
main idea behind the control system. Broadbent and Laughlin (2009, 285f) created
a model for evaluation that is based on the previous research conducted by Ferreira
and Otley (2009).
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Figure 1
A model of Performance Management System (PMS)

| CONTEXT

The Models of Rationality

Instrumental rationality Communicative rationality

4 4
Performance management (and control) system (PMS)
Selective definition of the ultimate goal to achieve (e.g., vision and
mission, key success factors in relation to earnings, key figures,
goals) and the means to be used (e.g., strategy and plans, key
success factors in relation to the funds, structures, performance
appraisal system, reward system) in order to achieve those

objectives.

Transactional ' Relational

Explicit about implicit financial transfers and accountability in a
relationship between a provider and a receiver

Sources: Broadbent and Laughlin (2009, p.290)

Figure 1 presents this model. According to the model of the Performance
Management System (PMS), the organization’s external and internal environments
constitute a context in which an organization is acting. It decides about potential
opportunities and challenges when the organization needs to make a choice wheth-
er or not to respond to these challenges. The contextual presumptions are deeply
anchored in the organization’s history. Broadbent and Laughlin (2009) but also Fer-
reira and Otley (2009, 290) share the opinion that some questions have to be asked,
especially the questions about the issues presented in the box Performance manage-
ment (and control) system (PMS). At the bottom of Figure 1, the new element of the
model is presented, which works as an intermediate filter reporting explicitly about
implicit financial transfers and accountability in a relationship between provider
and receiver. It informs about the organization’s aspirations and performance.

2.2.2 Benchmarking

Benchmarking became a new steering method when public-sector organizations
were under enormous pressure from internal and external interest groups and when
performance results proved to be very difficult to measure in practice. This means
that an organization evaluates output and outcomes and compares them to best
practices in other organizations. These comparisons allow working out plans to
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improve one’s own performance (Bovaird and Loftler 2002). It proved necessary
because previous research showed that the distinction between means and results
made performance measurement not effective (see, e.g., Rombach 1991; Gray and
Jenkins 1995; Lapsley 1999; Hyndman and Eden 2000, 2001). Thus, the relationship
between the definition of efficiency (output) and the definition of effectiveness (out-
comes) is very important for a better understanding of performance management.

According to Gronlund and Modell (2006) efficiency is about the use of re-
sources and the number of products or services worked out (output). Efficiency is
based on goals and measures used in various measuring moments on a resource
conversion chain, and therefore it involves resource utilization and productivity.
However, the use of resources is somewhat opposite to productivity. It refers only
to the input of different types of resource and does not take into account achieve-
ments resulting from various activities. Productivity is normally defined in terms
of a ratio between performance and input of resource (e.g. revenue costs or number
of manufactured products/man hours). Thus, efficiency is a short-term approach to
business: public organizations still have to plan their activities in the framework of
an allocated budget. Effectiveness (outcomes) concerns long-term effects of an orga-
nization’s activities. It is about the quality of performance and the social benefit, i.e.
operative achievements and the organization’s way to respond to social needs and th
eneeds of various stakeholders. Effectiveness is understood in terms of goal achieve-
ment that has public value. It is very difficult to create a relevant measurement for
this purpose. The existing measures depend on random variations rather than a
clearly observable causal relationship between outputs and outcomes.

We believe that the theoretical angles presented above allow us to trace the
practical work within the Transportation Service for the Disabled to explain what
caused the goal fulfilment of this public administration in 2013.

3. Method

This research is a case study based on the analysis of state, municipal regula-
tions, public political documents, internal policy documents, the Annual Re-
port 2013 from the Transportation Service for the Disabled as well as semi-
structured interviews conducted with key actors from this administration in the
early autumn of 2014.

The most important ones are: (1) Lag om kollektivtrafik (Act on Public Trans-
port), SES 2010:1065; (2) Lag om fardtjansten (Act on Transport Service for the
Disabled), SFS 1997:736; (3) Lag om riksfardtjansten (Act on National Mobility for
the Disabled), SFS 1997:735), (4) Fardtjanstnamndens budget (Budget of Board of
Special Transportation Services), 2013; (5) Politiska inriktningsmél (Policy orienta-
tion) 2013; (6) Yrkande (S, V, MP) Policy inriktningsmal 2013 (Claim (S, V, MP)
Policy orientation, 2013); (7) Trafikforsorjningsprogram for fardtjanst och riks-
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fardtjanst (Traffic Maintenance Programs for Special Transportation and National
Mobility) 2013-2015; (8) Fardtjinstnimnden: Arsrapport (Annual Report, Special
Transportation), 2013; (9) Fardtjanstndmndens uppfoljningsrapporter (Transporta-
tion service follow-up reports of the Board), 2013.

The interviews were conducted with: (1) the Director of the Transportation
Service for the Disabled and six departmental managers for: (2) Travel Service, (3)
Permission Department, (4) Administrative Support Department, (5) Traffic De-
partment, (6) Communications Department, (7) Human Resources Department.
The respondents were working within this administration from 7 to 22 years, and
they had sufficient work experience to tell us about their working methods with the
management by objectives.

The interview guide was divided in three themes:

(1) Respondents about management by objective and the design of operative goals for
their administration; we asked some questions about the organization’s vision,
the way they created the operative goals for the organization and what strategies
they had to achieve them.

(2) Respondents about the performance measurement for output and outcomes: we
asked questions about the way they were converting the operative goals into the
concrete key figures or indicators measuring the performance in terms of output
and outcome. What was easy to measure, what was problematic to measure and
why they thought so.

(3) Respondents about the achievement of goals: This thematic block was about the
respondents’ reflections about the practical implication of management by ob-
jectives for the achievement of goals.

The theories about local governance, performance management and theories
on benchmarking became our glasses to look at the studied case, guiding us when
asking questions. The model of the performance-management system created by
Ferreira and Otley (2009) and developed by Broadbent and Laughlin (2009, 285f)
proved especially useful when interviewing. However, we did not follow the men-
tioned models slavishly. It served rather as the inspiration how the interviews could
help us to get useful information and secure internal validity. In general, the ques-
tions for the respondents had to be tailored to the respondents’ specific responsibili-
ties and work experiences. To get a better understanding of performance manage-
ment within the Transportation Service for the Disabled, we also asked follow-up
questions due to the situation during the interviews.

On the request of the respondents, we sent the main set of semi-structured
interview questions to them a week before interviewing, which could affect the re-
search results. The interviews were conducted at the respondents” workplace. On
average an interview took about 30-60 minutes. All interviews were recorded and
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later transcribed verbatim. When quoting, we used the respondents’ formal posi-
tions. In public administration, it is very difficult to promise an anonymous partici-
pation in the research. This research did not touch any sensitive issues that could
affect the respondents’ integrity or violate their ethical code. To the contrary, the
studied case represents rather good practice, maybe a pattern to follow for other
public organizations.

During the analysis and interpretation of the empirical data, we were looking
for sense-making and for evidence allowing us to answer the research questions and
draw conclusions from the research.

4. The institutional context for the activities of the
Transportation Service for the Disabled

According to the Public Transport Act (SFS 2010:1065), the Act on Transport
Service for the Disabled (SFS 1997:736) and the Act on National Mobility for
the Disabled (SFS 1997:735), every county is responsible for special public trans-
portation in the region addressed to the disabled. The Act on Transport Service
for the Disabled (SFS 1997:736), 3§ explains that such special transport services
should be organized in each municipality and between municipalities (see: Law
2006:1114; SFS 1997:736). A municipality, after agreement, may transfer a prin-
cipal responsibility for the special transportation service to a county or a region.
Those municipalities that do not do that, have to take responsibility for such ser-
vices themselves (Traffic Maintenance Programs for Special Transportation and
National Mobility 2013-15, 3).

The Municipality of Gothenburg has run the transportation services for the
disabled since 1967. The budget is the most important document. The municipal
council’s major objectives and guidelines for all activities within the municipal-
ity can be traced, including the special transportation services. Thus, the Board of
Transportation Service for the Disabled owns the questions about budget, vision,
political objectives, strategic lines to achieve goals and the directives for all activi-
ties within the municipality. In the document of Claims (S, V, MP), Policy Orienta-
tion (2013, 2), the emphasis is put on flexible transportation services for the dis-
abled who cannot use the regular public transport. The flexible transportation ser-
vices constitute a complementary value towards the general public transportation
(Traffic Maintenance Programs for Special Transportation and National Mobility
2013-2015, 7). In the same document, one can find arguments that flexible trans-
port services offer safe travel, good service, punctuality and high availability (8).
Permission to use the special transportation service is provided to the persons who
have some kind of disability and for whom it is difficult to travel on their own (Act
on Transportation Service for the Disabled 1997:736).
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There are five important steering perspectives: (1) users’ needs should be in-
dicative, (2) employees should have the opportunity for participation and engage-
ment, (3) interactions with others within a whole-city-perspective are important,
(4) environmental considerations should always weigh heavily, and (5) the budget
must be kept (see: Claims (S, V; MP), Policy Orientation, 2013, 2; Traffic Mainte-
nance Programs for Special Transportation and National Mobility 2013-2015, 7;
Budget of the Board of Special Transportation Services, 2013, 5). The Board of Spe-
cial Transportation Service for the Disabled is of the opinion that the reception,
waiting and travel conditions for people with disabilities should be improved (Bud-
get of the Board of Special Transportation Services, 2013, 16). The same document
advocates the increased number of passengers among people with disability, giving
them opportunities for an active life to increase their involvement in the democratic
society (17). There is also an expectation that this public administration should en-
sure not only the city special transport service but also coordinate national services
for the city’s disabled when necessary (5). The Board should take into account the
environment when conducting public procurements with carriers to increase the
use of fossil-free fuels (14). Table 1, presented below, shows the municipal council’s
major objective for the Transportation Services for the Disabled within the Mu-
nicipality of Gothenburg. It appears that not all major objectives were achieved in
2013 although the financial results of the Transportation Services for the Disabled
showed a good result.

4.1 The organizational structure of the Transportation Services for the

Disabled
Board of Transportation
- Service for the Disabled
The political level

The administrative level Director of Transportation

Service for the Disabled
Human Resources,
Communication and IT
Travel Service Unit Permission Unit Administrative Traffic Unit
Support Unit

Sources: The Transportation Services for the Disabled: Organization and leadership (homepage updated,
2015-01-21)
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The Transportation Services for the Disabled are steered by the municipal
council, i.e. the local politicians, who decide the major objectives and the budget for
all activities of this administration.

The Travel Service Unit and the Permission Unit are perceived as the core
activities within this administration because the first unit is responsible for taking
orders for transportation services, flex lines and special orders, e.g. round-trips to
school and home. This unit is also responsible for solving any problems that may
occur on the roads and the reservation of national transportation services for the
disabled. They have to answer questions concerning transportation for the disabled
and take opinions about the provided services. The Permission Unit investigates
and makes decision on permits allowing the use of transportation services for the
disabled, and they are expected to follow the rules about equal treatment of users.
The administrative support unit is responsible for financial management. The traffic
unit buys cars and wheelchair buses, making sure that the environmental require-
ments are respected. There are also other units: human resources, communication
and information technology (IT) having coordinators supporting management and
employees’ everyday work. The staff volume in 2013 was 131 employees, of which
103 were full-time employees, 4 part-time employees, 10 time-limited employees
and 14 hourly paid employees (Fardtjanstndmnden 2013, 11).

The total population of Gothenburg in 2013 was about 532,222 citizens, of
which 18,713 people used the transportation service for the disabled: 2% were
young people 0-19 years old, 10 % constituted passengers 20-64 years old, 24 %
were the elderly between 66-79 years old, and the largest group of passengers
- 56 % - constituted people in the age group of 80+. In practice, not all the pas-
sengers with the permissions used the transportation services for the disabled.
Women were over-represented among the passengers in the age of 66+ (Fardtjan-
stnamnden 2013, 16).

5. Presentation of empirical data

This chapter is divided into five topics explaining the way in which the operative
goals were designed within the Transportation Services for the Disabled but also
the way in which the civil servants were working in practice with performance mea-
surement. When interviewing respondents and when reading the Annual Report
2013, we had the impression that the rudiments of Kaplan and Norton’s BSC had
been guiding civil servants’ activities when creating the key figures or indicators
necessary to follow-up the organization’s performance. Hence, we partly behave ac-
cording to this order we found in the Annual Report 2013 when presenting empiri-
cal data but the respondents’ voices are in the focus, sometimes supplemented by
data from the Annual Report 2013.
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5.1 The respondents’ general remarks about the creation of operative
goals

From the interviews it appears that the municipal council and the Board of Trans-
portation Service for the Disabled were working in parallel with vision, operative
goals and strategies for goals’ achievement. According to the Director of Transpor-
tation Service for the Disabled, the objectives were on various levels:

The municipal council formulates the political objectives. They
tell the Board of Transportation Service for the Disabled that
they should work with these major objectives. Thus, the Board is
working with the operative goals that we [Transportation Service
for the Disabled] have to achieve in order to meet the political,
strategic objectives. Then we prepare a business plan and a bud-
get proposal for the Board. We usually have a theme day together
with the Board of Transportation Service for the Disabled before
we present our budget proposal. We make a plan on how we will
work with the operative goals, and how we will translate the ma-
jor political objectives into our activities. I think that it works fine
(Director of Transportation Service for the Disabled).

The Administrative Support Manager adds that the vision of the Transporta-
tion Service for the Disabled is informal in its character, but it concerns good qual-
ity. The respondent explained: “People can phone us, be in touch, they get order for
their journey”. Passengers can share information how they experienced their travel:
“In this way travellers have influence on the quality of our services ... in this way,
we contribute to a better life for them” (the Administrative Support Manager). Thus,
the quality of services is based on daily performance that is followed up.

The respondents were talking about external and internal factors that affected
this administration’s activities. The external indicators concerned the long-term fi-
nancing of activities, and the Transportation Service for the Disabled could not
control them. They could only affect the internal factors either directly by them-
selves or in co-operation with other partners.

The Transportation Service for the Disabled broke down the major politi-
cal objectives into specific operational targets adapted for each unit, which essen-
tially contributed to constructing the plan of activities. However, some goals went
across different units. Thus, the civil servants co-worked in an ongoing dialogue.
The Director explained: “we have goals for the different parts of the organization.”
The business plan remains a working chain, “in which processes include participa-
tion, clear roles and responsibilities.” The same respondent expressed uncertainty
“how far the goals can be broken down”, but he had at hand a solution; the perfor-
mance management has to be SMART, i.e. the goals should be Specific, Measurable,
Agreed, Realistic and Time-decided. The plan for activities has to be anchored with-
in the organization’s vision, goals, strategy, but it also has to contain the quantitative
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and qualitative key indicators of performance measurement. These key numbers
should facilitate the evaluation of efficiency and effectiveness, and they should be
developed over time. The Permission Unit Manager believes that “it is very hard to
live up to all expectations and goals” The Administrative Support Manager put an
emphasis on communication that caused some problems.

5.2 The operative goals seen from the passenger perspective

The passenger perspective is about users’ needs. According to the Annual Report
2013, two goals proved especially important: (1) passengers ought to have influence
on the development of future trips - the good journey to a freer life; (2) the quality
of the transportation service should be secured in terms of availability, punctuality,
pleasant journey and pleasant treatment. This perspective concerned about 18,713
persons in 2013, who had the right to use the transportation services for disabled.

Most respondents, when talking about the operative goals seen from the
passenger perspective, frequently used a normative tone in their statements; how
things should go instead of how things went in practice. Thus, the respondents
showed some kind of awareness about what activities deserved improvement within
the administration. The Director explained that users had opportunities to influ-
ence the services through the Transportation Service Unit and through the Board
of Transportation Service for the Disabled. The Board provided advice on disability
issues. They cooperated with the representatives of users’ organizations, consumers,
politicians and management:

We have about 19,000 users who have the right to transportation
service, and not everyone can be heard. However, those who are
sitting in umbrella organizations can exert an influence ... In
general, I think that our organization is very close to our travel-
lers and politicians. I think that the users have a pretty big influ-
ence on our activities (the Director).

The general impression was that this organization really cared about users’
needs. Each unit expressed it in its own way; the Travel Service Unit had “customers
in focus”. The aim was to provide them with good services that were of high avail-
ability. The Travel Service Manager and the Administrative Support Chief shared
the opinion that their organization prepared full information about the special
transportation services, including the special collective transport, addressed to the
disabled. Passengers should also receive full and updated information in case of any
changes. For the Permission Unit Manager, the most important goal was to guaran-
tee legal security, to follow the rule of law:

We have to work in a procedural manner. We also have a lot
of small targets, e.g. the civil servants make similar assessments
regardless of which office worker makes the assessment. No one
needs to wait for permission longer than a month ... We know
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that people with a certain type of disability often feel more vul-
nerable, that it can be a difference in provided services for men
and for women, that some people expect a higher degree of trans-
parency when making decisions. We understand it (The Permis-
sion Unit Manager).

This understanding led to civil servants using “a plain language” to avoid mis-
understandings, which also affected behaviours, when civil servants explained the
Permission Units’ decisions to clients. Particularly vulnerable people needed a lot
of assistance to understand the decision: “it affects our response” (The Permission
Unit Manager).

For the Traffic Unit, the most important goals proved to have a sufficient num-
ber of vehicles to carry out regular trips, flex-line buses, wheelchair buses, wheel-
chair cars and passenger cars (taxis) and to secure “safe travels and happy travellers”
(the Traffic Unit Manager). This respondent emphasized another important goal
concerning the administration’s cooperation with procured traffic companies: “the
service providers selected by means of a public procurement get us as little com-
plaints as possible. We want our trip to be on time and we want to reduce delays”
(the Traffic Unit Manager). The IT Unit Manager ensured that the management sys-
tem worked both for the customers and for the employees. The respondent stressed
that information has to be constantly updated and clearly communicated. The only
condition is that travellers and employee get the information they need. Moreover,
they gathered information about what they had done in the business.

However, this positive picture presented by the respondents was somewhat
contradicted by the Annual Report 2013 according to which travellers complained
about the transportation services addressed to the disabled. The report showed that
about 383 trips were wrongly booked in 2013 in comparison to 297 in 2012. On
the other hand, little improvement was observed regarding the treatment of users;
101 complaints were made in 2013 compared to 123 complains in 2012. There were
1,005 complaints against carriers in the category of driver/location/services/vehicle
in 2013 as opposed to 989 complaints in 2012. The Annual Report 2013 showed the
clear deterioration during the period of 2011-2013 because the number of com-
plaints was growing; in 2011 1,331 complaints were reported; 2,620 in 2012; and
3,054 in 2013 (21).

5.3 The operative goals seen from the activity perspective

This perspective focuses on action and endurance. A ruling motto for manage-
ment was availability, security, safety, service and environmental concerns be-
cause these aspects were important for travellers. Hence, the most relevant op-
erative goals proved to be the following: (1) following up carriers and making
sure that good conditions were created for training opportunities for drivers, that
vehicles were safe and that good environmental choice were made; (2) communi-
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cating and increasing carriers’ awareness of the availability of transport services
in Gothenburg as well as making carriers cooperate in a way that new vehicles in
public transportation fulfilled the administrations requirements, (3) developing
collaboration within and outside the organization, (4) contributing to working
out an action plan, its implementation and follow-up with regard to Gothenburg
being seen as an accessible city.

All respondents emphasized that the internal cooperation among various
units and the external collaboration with traffic companies and other stakeholders
was necessary. The big idea of cooperation was initiated by the municipal policy
advocating for “whole-city-perspective” but at the same time, the internal coopera-
tion affected the organization’s efficiency and effectiveness because one unit’s costs
depended on another unit’s activities. The Traffic Unit Manager expressed it as fol-
low: “a civil servant at the Permission Unit gives a certain number of permissions,
then the costs increase or decrease in the Traffic Unit. If the Traffic Unit does not
collaborate with the Travel Service Unit, the risk of delays increases”, which in con-
sequence generates higher costs for the whole administration; thus such coopera-
tion was very complex. The cooperation between the Transportation Service for the
Disabled and the carriers was based on a signed agreement. Both partners had to
comply with the agreement. The Travel Service Manager added: “what is most dif-
ficult and fun is that we are perceived as service performers” although Traffic Unit
had bought the carriers and the carriers provided the transportation services for the
disabled. The Travel Service Unit in fact managed the travels, i.e. they booked trips
and ensured that those trips were performed in practice. If anything happened dur-
ing a trip, they had to solve the problem. The staft of this department perceived their
role to be “like a spider in the web; we have a central function; we get information
from various sources and we have cooperation in most ways with all other units”
(The Travel Service Unit Manager).

The Transportation Service for the Disabled was responsible for ensuring that
the hired drivers participated in competence development, e.g. courses about hu-
man rights and LGBT questions (that stands for lesbian, gay, bisexual, and transgen-
der issues). The management specified requirements for the procurement carriers
to use environmentally friendly vehicles. According to the Transportation Service
Board’s Budget (2013) “environmental considerations always weigh heavily” (5),
and the environmental requirements for vehicles and fuels play a central role within
the Transportation Service Unit. They do not use gas-powered vehicles; instead they
are using diesel emission vehicles with the insertion of non-fossil oil. Drivers are
continuously trained in eco-driving (14). They also underline environmental re-
quirements for public procurement of transport services; “all cars used in the op-
eration must meet the requirements for the definition of environmental vehicles”
(Traffic Maintenance Programs for Special Transportation and National Mobility,
2013-2015, 18). The respondents did not talk about this issue. This objective that

159



THE NISPACEE JOURNAL OF PUBLIC ADMINISTRATION AND PoLicy, Voi. X, No. 1, SUMMER 2017

the environmental perspective should be an integral part of the organization’s ev-
eryday activities was taken for granted.

5.4 The operative goals seen from the employee perspective

From the employee perspective, the respondents repeatedly used these words: co-
operation, engagement and participation. Employees were expected to cooperate
with each other and with the outside world. The Director stressed that they must
have good staff. On the one hand, the organization must support personnel, but
on the other hand, they need personnel that can develop the organization. This
perspective is about a “pleasant work place and well-being”. All respondents men-
tioned how important it was to achieve goals. Most respondents have shared similar
opinions about the value of good staff, e.g. the HR Manager said: “we must secure
employment. It is the only way to be an attractive employer; then one can expect
that work will be done in a professional way, that the organization’s operative goals
will be achieved”. Right recruitment has a decisive importance, the same respon-
dent added: “we must have the right people in the right place ... We have to ensure
the development of skills ... It’s about a safe working environment” but also about
justice, gender equality, communicative leadership, good psychosocial and physi-
cal working conditions, participation and engagement, feeling that the staft has an
influence on working activities. Moreover, the Travel Service Manager added “ev-
eryone should understand goals and be supposed to achieve them”. The manager of
the Traffic Unit said: “My team is definitely involved in the objectives. It is an active
and very well educated group”

Despite the pleasant statements from all respondents, the Annual Report 2013
showed contradictory data again; the rate of sick leaves of 60 days increased from
36.9% in 2012 to 43.5% in 2013. It was only 33.7 % full-time employees who had
the maximum of 4 sick days during a 12-months period in 2013 in comparison
to 2012 when the corresponding share was 47.3 % (11). Then, one wonders: how
much attractive is the Transportation Service for the Disabled as a working place?
Did employees really receive the necessary assistance from the organization when
providing services?

5.5 The operative goals seen from the economic perspective

In the Firdtjanstnamndens budget of 2013, the Board of Transportation Service for
the Disabled underlines that the main objective is to run the organization without
deficit. The organization should have good cost control, carry out systematic follow-
ups and evaluations and observe the demographic changes (Fdrdtjinstnimndens
budget of 2013, 6-7). The economic perspective is the most complex. On the one
hand, it is about the budget itself, which constitutes the financial framework for all
of the organization’s activities. On the other hand, this perspective is about evalua-
tion and follow-ups and the way the civil servants created key figures and indicators

160



PERFORMANCE MANAGEMENT: HOW THE SWEDISH ADMINISTRATION OF TRANSPORTATION FOR...

to measure the organization’s efficiency and effectiveness. This perspective concerns
financial planning, transport procurements with lower service costs, better logistics
and investments that contribute to reducing operating costs, such as investments in
IT and telephony.

Public servants were aware that the budget must be at least in balance, that
money was the means to achieve the operative goals and to ensure higher quality
of provided services. However, different units had different strategies to keep the
budget in balance. When deviations occurred, discussions in groups took place to
find remedial measures. The Director explained that a normal municipal budget is
always a three-year plan while the budget of Transportation Service for the Disabled
is planned on another two-four year. The organization is not living only on munici-
pal grants. They also have the travellers’ charges at their disposal and some possible
fines from the transport agreements. However, it is a fact that they never know how
much traffic will cost in the future. That is the reason why civil servants make differ-
ent assessments and environmental analyses. They are working with the operative
goals, strategies and plans on an ongoing basis. The Chief Financial Officer said:

We have a solid economic framework for each year. The goal is
to try to implement activities that are as good as possible within
the limits we have. Public services are often difficult to control.
We cannot control the passengers’ demand, as society develops,
and so do the travel needs of people. ... We have little money, but
we cannot reduce peoples’ travels, they will continue to ask for
more trips. Then we struggle to find good solutions to still offer
the trips that people demand, the trips which they are entitled to
and perhaps at lower prices. Each trip is expensive, and we try to
choose the most cost-effective solution each time. An alternative
is that the disabled could use the custom scheduled-driven public
transport (The Chief Financial Officer).

The Traffic Manager gave a similar report; budgeting was the most important.
Thus, the management group had organized a conference every year which started
the budget debate. During the conference a preliminary budget was created for the
coming year:

It is clear that we must economize with money, but it is very much
about where to put the focus right now. We had a bigger surplus
during a time that our politicians wanted to invest in quality im-
provements. Thus, we carried out some quality improvements.
However, in the long term, we know that the reality is changing.
Socio-economic complexity, however, requires a certain amount
of creativity. That is why we have a discussion when the budget is
exceeded (The Chief of Traffic Unit).
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The Travel Service Manager pointed out that they kept the budget in balance
although different factors had a negative impact on it. It was possible by two means;
“either saving money or providing better service”. The internal discussion within the
administration and the external discussion with the politicians proved very impor-
tant because the administration could present some saving propositions and discuss
them further. Otherwise it was about focusing on service quality.

The Director argues that the organization’s activities are planned in the frame
of the budget, and all units have to follow up their own activities by the measure-
ment of performance. For this purpose, the civil servants use qualitative and quan-
titative indicators to compare achieved results with the previous periods. The re-
sults are also compared to other municipalities’ results in order to get a better un-
derstanding of the organization’s current situation. The Director explains, “it is all
about the measurement of relevant and necessary aspects” within the organization.
Indicators are created if a civil servant finds secure key figures and if that servant
has knowledge about the history of public administration, i.e. “how we've developed
things. But, we do also have key figures for a short-term life” It is easy to follow up
the number of employees, the number of co-workers employed full-time, part-time
or on a hour basis, the number of co-workers on sick leave etc. Most respondents
share the opinion that they have designed the economic indicators by themselves,
but today they do it together with a consulting firm. The focus is usually on “the
average costs for a trip” In this way, the managers learn how well their logistics is
working in practice and “a report can be made for at least ten, maybe twenty years
backwards. It is also the case that we change some indicators when we see that the
activities have changed, or so. We try to plan the activities forward on the basis of
the most important key figures” (The Director).

The Traffic Unit Manager explains that they have a working group; each mem-
ber has their own specialization, professional experiences, and they design the
key indicators during common discussions. The Communication Unit Manager
explains that the first key figures have been worked out many years ago, but the
leading team still discusses them to choose the most relevant ones reflecting the
organizations performance. They count the number of trips, permissions etc. The
Permission Unit’s key figures are based on their own activities. They discuss which
activities are considered to be the most important ones, what is measurable, what
aspects civil servants should control to improve the operations. The chief of the
Permission Unit is of the opinion that “the qualitative measurement is simple, but
it is difficult to put a value on the result” However, a good method to ensure the
qualitative measurements is, e.g., to call up over a dozen users after their travels and
ask questions dealing with their recent experience of the journey.

The IT system plays a central role in the measurements. Some aspects are mea-
sured on a daily basis, others weekly, monthly or annually. Measurements can be
made on an individual or on a group level. They measure everything which is possible
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to measure, including incomes and expenses, users’ travel directions, numbers of as-
signed permissions, additional permits during a year, received phone calls and their
average time, how users perceive their trips etc. They have at their disposal an Event
Database, in which they make notes about poor service, delays, accidents, injuries,
incidents and drivers’ carelessness. Everything like this is recorded and categorized.
There are a variety of such different activities that the organization follows up on.

Some measures are very complicated, e.g. the Manager of Administrative Sup-
port Unit wonders how the employees’ performance should be measured. Is it pos-
sible in a similar way to a switching system measuring the number of employees’
calls? The Traffic Unit Manager said that they have good key figures to measure ac-
cidents on the organization’s level, but they also have discussions with the employee
on the individual follow-up meetings. Then, the boss always asks: “how did you con-
tribute to achieving our operative goals during this period?” The respondent adds
that the measurement on the individual level can cause a risk for sub-optimization.
It can happen that the unit’s staff is working successfully only for their own unit but
not for the whole organization. To counteract this, they conduct seven interviews
every day to check what happens with the key numbers. Then, the performance is
discussed on the meetings of the leading team once a month to identify trends and
how the civil servants should act:

We had a low rate when it came to the treatment of our passen-
gers by drivers and employees. Then we got a commission from
our Board of Transportation Service for the Disabled to work
with this issue. We also work internally with training for drivers
and special training for staff on the Travel Service Unit. Delays
have also increased, and then we took our action plan and dis-
cussed how we could solve this problem. In that way, we followed
the performance indicators and made efforts where it was need-
ed. Good treatment and punctuality are very important within
the whole organization (the Travel Service Manager).

Within the Administrative Support Unit, the key figures were about how much
this unit was successful with coordination, economic calculations. The aim was to
show what proved profitable for the whole administration. The Administrative Sup-
port Manager explained that they “measure fairly accurately, but it is not always
possible to link it to individual performance or efficiency at work” For them the
most important aspect is that support is delivered on time. “To measure the quality
of financial statements is not simple. One could try to follow up how many mistakes
are made or how many invoices are paid late. But we do not do that really systemati-
cally” The Travel Service Manager adds that the measurements are about “sticks and
stick statistics” They run phone statistics: how many phone calls per minute the civil
servants received; how many incoming phones they answered, how long an average
conversation was etc. Regarding the qualitative measurements, the Travel Service
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Unit receives users’ opinions, comments and complaints about the services. This
material is documented and investigated each month, excluding information mat-
ters. Most respondents noted that they can and should measure more achievements
but they do not do that because only some key figures are the basis for the creation
of the action plan or the remedial action plans when various abnormalities of the
activities have been identified.

The Director and the Communication Manager said that the evaluations dif-
fer from the follow-ups within the Transportation Service for the Disabled. The
evaluation is about the feedback whether the organization’s operative goals have
been achieved in a given period. The answer to the question depends on how the
measurement was conducted, analyzed and interpreted. The evaluation result is
available for all, i.e. the management team, employees, traffic companies, but also
for the municipal council, the Board of Transportation Service and the users. The
respondents shared the opinion that the discussions about efficiency and effective-
ness and the way how the result of evaluation was communicated contributed to
the short-term and the long-term improvement of the organization’s activities. The
Director said: “We ensure results by our evaluations and by the way we follow up the
activities.” Moreover, they follow up the organization’s activities by the indicators
that already are written into the budget steering towards the goals. Two tables are
presented below that show the organization’s development over time with regard to
the organization’s performance seen from four perspectives.

Table 3
Travel development for each customer category, number of trips, thousands,
2010-2013

Travel development Result | Budget | Result | Result | Result
2013 2013 2012 2011 2010
Para-transit trips 536 542 527 531 538
National Para-transit trips 3 3 4 3 3
Flex travels, flex services-travellers 237 240 236 208 158
Para-transit Travellers 776 785 767 742 699
Flex travels 53 55 57 65 66
Transportation Service GBG 829 840 824 807 765
School trip 200 195 193 184 176
Other internal commission travels 107 110 110 112 115
Internal customers GBG 307 305 303 296 291
External commission trips 161 159 165 164 159
External customers 161 159 165 164 159
Total 1,297 | 1,304 | 1,292 | 1,267 | 1,215

Source: Annual Report 2013, 25 (by the Board of Transportation Service for the Disabled).
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5.6 The respondents about co-operation with the local politicians and
other stakeholders

The respondents frequently used the concepts of efficiency and effectiveness when
talking about the quantitative and qualitative indicators for performance. The in-
terplay between management by objectives and performance measurement, how
management by objectives has contributed to the organization’s increased efficiency
and effectiveness was perceived as very important. All respondents emphasized that
they have professional managers and professional drivers and that civil servants
have always enjoyed a certain freedom of action. The last ones have been creative in
finding practical operational goals that were in line with the major political objec-
tives. Public organizations are always hierarchical, complex and steered by politi-
cians, which public servants must respect. From the interviews it clearly appears
that the local politicians and the civil servants from the Transportation Service for
the Disabled have been working very closely with each other. The civil servants
have an influence on the political objectives, on the operative goals and even on the
decision-making in this regard. The Permission Unit Manager asserts that “politi-
cians are interested in management by objectives and support it through their close
collaboration”, which enables managers to identify SMART performance indicators.
Civil servants then know what to do exactly (Transportation Service Board: Annual
Report 2013, 19). Evaluations and follow-ups became essential for the selection of
priorities within the administration. Priorities tend to be well integrated with ev-
eryday activities. The Traffic Unit Manager was of the opinion that “discussion and
administrative accountability” understood in terms of “the open-door philosophy”
had a crucial importance for the organizational culture that positively influenced
the organization’s efficiency and effectiveness. The Director added that the exchange
of ideas, fast response, feedback between managers and employees also proved im-
portant: “the management by objectives works well in the organization thanks to
the organizational culture”. The Traffic Unit Manager confirmed the Director’s ap-
preciation for the organizational culture, “it has essentially contributed to the in-
crease of efficiency and effectiveness’, especially focusing on customer orientation,
job satisfaction and the organization’s development. The Permits Unit Manager
said, “I cannot imagine working without goals and follow-ups ... The performance
management works great in some activities, but there are also things which work
less well” They are constantly working on improvements. A few respondents have
criticized the management by objectives, arguing that “there is an excessive amount
of political objectives” The Director adds that political priorities can be problem-
atic, especially those that demand extensive documentation: “the organization is
documenting more than ever ... what is the purpose of this increasing documenta-
tion ... how the municipality uses the evaluation-reports ... It does take up a lot of
energy. The chiefs of the Permission Unit and Traffic Unit share the opinion that
the measurement can be risky. There is always a risk to measure the wrong things.

166



PERFORMANCE MANAGEMENT: HOW THE SWEDISH ADMINISTRATION OF TRANSPORTATION FOR...

6. Conclusions

The purpose of this study was to describe and explain why the Transportation Ser-
vice for the Disabled succeeded and to provide some pragmatic ideas for practitio-
ners nationally and internationally how to improve the efficiency and effectiveness
of public services. We asked the following sub-questions: How were the operative
goals created within the Transportation Service for the Disabled? How were the op-
erative goals followed up? What can be learned from this case study? Regarding the
first sub-question: We have investigated the practical work with the management
by objectives within this public administration, and our study has shown some sur-
prising results. The criticism directed towards management by objectives expressed
by Rombach (1991) and Lundquist (1992) can be partly removed with time. Rom-
bach (1991) argued that the lack of a common accepted definition of management
by objectives and the lack of a system for adequate reward and punishment for this
steering model made it inappropriate for public organizations. Lundquist (1992) in-
stead stressed that politicians were limited in their expertise, and they were lacking
practical know-how, which negatively influenced the activities of the public sector.
Our study shows that the local politicians and the civil servants have learned to
cooperate with each other, and this cooperation can be seen as an additional sup-
portive steering method in relation to performance management. This cooperation
and the mutual communication between the local politicians and the civil servants
made it easier for the last ones to break down the major political objectives into the
organizational operative goals and later on into the smaller operative target for each
department of the organization. Ballantine et al. (1998) and Brorstrom et al. (2005)
stressed that in the Swedish public sector, cooperation or united actions (in Swedish:
samverkan) became a very popular steering method at the end of the 1990s and at
the beginning of the 2000s, which our study also confirms.

This study also confirms Wang and Berman’s observations (2000, 424), who
argue that the involvement of the central authorities is important. Most respon-
dents explained that they created the goals in a SMART way because the operative
goals became Specific for each department, Measurable, Accepted by stakeholder,
Realistic and Time-bound. The acronym — SMART - was perceived as the guideline
how to bring about the growing efficiency and effectiveness and in consequence
the growing profit. We observed that the units like Travel Service, the Permission
or the Administrative Support had it much easier to create SMART quantitative
indicators for performance than the qualitative ones. Moreover, from Transporta-
tion Service Board: Annual Report 2013 it appears quite clearly that such major po-
litical objectives like “Early preventive and rehabilitative interventions to children,
young people and adults with substance-abuse problems will increase”, “Differences
in health between different socio-economic groups and Gothenburg parts should
be reduced”, “School should increase children’s and students’ opportunities to seek
and develop skills, abilities, and values” or “School must increasingly compensate
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for pupils’ different conditions on both a student level and between schools” (see
Table 1 in this article) proved very challenging for the civil servants to turn into the
operative goals for this public administration. Thus, we share the criticism from
the previous research in this regard. Our study has also shown that the measure-
ment of social benefit and the growing quality of the provided service seems to be
“an impossible mission”. The study shows that the performance measurement was
not always derived from the major political objectives. The most important driving
force behind the shaping of operative goals was the internal cooperation among
colleagues and the external cooperation with the local politicians, the users of trans-
portation service and other stakeholders. Thus, the active participation of many
stakeholders in the creation of goals seems to be a key concept and is in line with
Bovaird and Loffler’s understanding of “good local governance” (2002, 171f). It also
suggests that the organizational culture is working positively for the performance.

Regarding the second sub-question: How were the operative goals followed up?
The presented literature on management by objectives emphasized that follow-ups
and evaluations are very important for the organization’s learning and development.
Isgrove and Patel (1993), Otley (1999), Ferreira and Otley (2005), Berman and Wang
(2000) and Broadbent and Laughlin (2009) share the opinion that it is very difficult
to develop good indicators to measure the organization’s effectiveness. According
to them, it is important to know how the management by objectives was formed
and which key figures constituted the control system for the whole organization’s
performance and to compare the performance results over time. Key figures should
reflect what is really measured and how it is done. MacPherson (2007) argued that a
balance between the traditional economic measures of a quantitative character and
the qualitative measurement of social benefit should be preserved because when be-
haviours change, key figures have to be adapted to those changes. Thus, knowledge
about intended and non-intended effects of performance management in a given
period should be collected and relate to both the short-term and the long-term ef-
fects. Having this in mind, our study showed some surprising results again. The first
impression was that the Transportation Service for the Disabled lived up to the re-
search presented in this article, particularly to Broadbent and Laughlin’s (2009, 290)
model of performance-management system (see Figure 1 in this paper). The orga-
nization’s operative goals seemed to be anchored within the political objectives (see
Table 1 in this paper); however, not all goals. The key indicators were designed in
the cooperation with the consulting firm, but also through discussions between the
organization’s leading group and co-workers but also in the cooperation between
civil servants and politicians. The civil servants measured both the performance
and the processes through the questionnaires and interviews with the organiza-
tion’s staff and the users of services. The clerks had short telephone calls with the
users about their last experiences of transportation services. Because the measure-
ment within the Units of Travel Service, Permission and Administrative Support
based on quantitative data worked pretty well thus far, follow-ups were informative
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enough for tracking the occurring changes over time. The civil servants could take
advantages of such performance measurement, but the indicators of social benefit
and quality of services proved problematic. The requirement that the civil servants
ought to continuously report about all organization activities and processes was
time-consuming and occurred at the expense of the main activity; therefore the
Transportation Service for the Disabled had to hire the consulting company to sup-
port the civil servants in reporting. In line with Halachmi (2005, 5) who asserts
that Kaplan and Norton’s balanced scorecard (BSC) seeks to overcome common
weaknesses of performance management and tries to introduce measurement of
organization’s outcomes, we could observe that the consultants proposed the use of
a modified version of Kaplan and Norton’s BSC for performance measurement. It
confirmed the structure of contents for the Fiardtjanstnamndens budget of 2013 and
for the Annual Report 2013 (5ff). The BSC used by the Transportation Service of
the Disabled consisted of: (1) customers’ perspective, (2) the organization’s perspec-
tive, (3) co-workers” perspective and (4) the financial perspective. Unlike Kaplan
and Norton (1996), who put their priority on the economic perspective, for the
Transportation Service of the Disabled the most important one proved to be “cus-
tomer in focus”. In second place was the organization’s perspective, while Kaplan
and Norton reserve this place for the customer perspective. In third place appeared
the co-worker perspective, which is more in line with Hillstén and Tengblad’s
(2006) theory about co-employeeship than with Kaplan and Norton’ theory, where
production processes were more important. Finally, in fourth place the econom-
ics perspective was mentioned, while Kaplan and Norton referred to the learning
perspective. This last aspect disappeared from the agenda of Transportation Service
of the Disabled, but most respondents explained that follow-ups and evaluations
served for the organization’s learning and development.

The striking thing was that the Transportation Service for the Disabled used
additional steering models other than only management by objectives, which in
Sweden is a normal situation. Although the study showed that the Transportation
Service for the Disabled used a plethora of key indicators, the deeper analysis of the
tables from Transportation Service Board: Annual Report 2013 gives the impres-
sion that the issue of goals and means reflects a process. Most measurements were
focused on the organization’s activities and assigned money to them not based on
the achievement of goals. Thus, the typical process-based control was used, which
is described by Brorstrom, et al. (2005, 367). The study therefore demonstrated that
the Transportation Service for the Disabled did not only follow the model of man-
agement by objectives, but this administration took inspiration from additional
steering models like internal and external cooperation and BSC, which became
“a fashion” that was followed. Such a mix of steering models occurs frequently in
public organizations and depends on the organization’s general conditions. Thus,
the Transportation Service for the Disabled is no exception in this regard. The
clerks rather measure what can be measured, e.g. different forms of travel, number
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of granted permits, number of vehicles and financial calculations etc. They have
relatively good knowledge about the binding state regulations, policy governing the
transportation services.

Our third question was: What can we learn about the management by objec-
tives within the Transportation Service for the Disabled? With reference to the An-
nual Report 2013, in which good goal fulfilment is claimed, including an economic
surplus of 7,890 thousand SEK in comparison to the planned budgets goal of +
5,000 thousand SEK, we think that this result was achieved not only because of the
performance management, but rather because the organization had used several
steering models at the same time, which positively influenced the organizational
culture as a consequence. The civil servants were actively looking for effective steer-
ing and controlling models. The hired consulting company essentially contributed
to the spread of organizational standards, e.g. the current popular steering and con-
trolling models. Some respondents repeatedly mentioned the following concepts:
management by objectives, performance management, performance measurement
and follow-ups, client-performer model, internal and external cooperation, bal-
anced scorecard, public procurement and process control.

Many advocate for the leading team of Transportation Service for the Disabled
to take into account the criticism directed towards management by objectives com-
ing from research and from everyday practice during the last two decades. They
were also responsive to the new theoretical control models that could contribute to
keeping the budget in balance, to having some savings and to developing the orga-
nization. This mix of performance management systems (PMS) probably enriched
the management by objectives, but even PMS focused mainly on the measurement
of output, not outcomes. There is still a lack of empirical evidences that could con-
firm the growing social benefit and the increase of quality of provided services.
The fact that the public servants and service providers became more professional
because they participated in various training programs, where they could develop
their skills, of course contributed to some positive effects for the organization and
for the users. However, we observed that the increasing professionalism did not
reduce the clients’ complaints over provided services. To the contrary, we have the
impression that the organization’s profit took place partly at the expense of em-
ployees because sick leave of 60 days increased significantly, which suggests that
not all employees experienced well-being at their workplace. Thus, the modified
version of BSC that introduced the co-worker perspective made sense; this per-
spective showed very clearly that the organization had to undertake some remedial
measures to counteract this development.

Summing up, our study showed that the functional mix of performance-
management systems had positive effects on the new organizational culture within
the Transportation Service for the Disabled, based on common values, frequent
meetings, exchange of information and discussions among most stakeholders. This
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culture probably has created opportunities for the employees’ active participation
in decision-making, an open working climate and brought about the new organiza-
tional behaviours supporting the achievement of economic goals (output), but not
necessarily similarly supportive of social benefits (outcomes), even if the number
of services for the Disabled was growing, e.g. growing travel flexibility and the im-
provement in working environment but still too little has been done. Our observa-
tion is again in line with previous research and shows that neither the management
by objectives nor the functional mix of performance-management systems seems to
be sufficient steering models for the public sector. Thus, Kaplan and Norton’s argu-
ment; “If you can’t measure it, you can’t manage it” is still valid. However, indepen-
dently of our criticism, we think that the Swedish model of local governance might
still be interesting for other countries because this case can be seen as a SMART
solution for increasing efficiency. We believe that hard work with organizational
culture, its basic assumption, common values and norms for behaviours may also
contribute to workers” well-being and to growing effectiveness. Figure 1 presented
the new element of the PMS model reporting about implicit financial transfers and
accountability in a relationship between provider and receiver. However, the PMS
model is not sensitive enough to the relationship between provider and receiver. The
issue of relationship concerns not only the relations between service provider and
receiver but also the relations among the organization’s staff, which can be seen as
an essential part of organizational culture. We think that the organization’s culture
proved to be an important steering factor supporting the organization’s vision, goals
and strategy to reach them but also making a stronger organizational structure,
its division of labour into working positions and needed responsibilities towards
colleagues, service receivers and other stakeholders. The Swedish case can be seen
as a good practice, even if it still deserves improvement. Of course, the case study
never allows any generalization. Hence, the study results deserve further research
to gain more knowledge, if it is possible to find more public organizations that have
succeeded because they used the PMS model and a friendly organizational culture.
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