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1. Introduction 

Providing organizations and professions in the health and social care 
sector of European countries increasingly participate in regional inter-
organizational networks that are established for multi-agency working. 
This is the result of changing demands from patients. Elderly and 
chronically ill patients, especially, whose numbers are growing, are in 
need of a package of services that usually cannot be delivered by a single 
provider. (Von Raak, and Paulus 2001, 1) 

 
This dissertation is a study into enabling the processes of networking within 
the hierarchically organized and bureaucratic elderly care service organization 
and production in the public sector. The focus is on the actions of a public 
manager in a municipal organization that organizes and produces social and 
health care services for the elderly. The double role of the public manager in 
managing the hierarchical public organization and managing the more socially 
oriented networks has given rise to a phenomenon called the paradox of public 
management. The aim of this study is (i) to understand how the paradox can 
be solved through the right kind of participation and roles a public manager 
can adopt during the process of networking and (ii) how to organize systematic 
collaboration processes (the process of networking) inside and between or-
ganizations. Through better understanding of the paradox of the public man-
agement and enabling participation and roles of the public manager, the mu-
nicipalities can implement processes of networking and collaborate to be able 
to provide services to an increasing number of elderly with increasingly com-
plex service needs. 

What makes the topic of this research important is the change the health and 
social care sector, especially elderly care, has been going through due to the 
fast-growing amount of customers, patients, and their increasingly multifac-
eted problems, that require more complex service offering. The traditionally 
hierarchically organized and bureaucratic service organization and production 
(later referred to as service production, including both organization and pro-
duction of services by the municipal organizations) in elderly care has become 
increasingly segmented, and the professions within social and health care ser-
vices – more specialized than before. Also, new types of challenges in service 
provision have emerged in elderly care. Social and health care organization 
and management have experienced several changes during the past decades 
such as: renewed laws and policies concerning patient rights, organizational 
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changes, and changes in the type of services emphasized in the service produc-
tion. All these factors have contributed to the increase in inter-sectoral net-
work-type collaboration in the public sector. (Kokko and Koskimies, 2007, 12; 
Heinämäki, 2012) 

The organization of elderly care services follow this general trend, according 
to which, networks have become an increasingly popular way to organize eco-
nomic and even social activities (e.g. Achrol and Kotler, 1999; Amit and Zott, 
2001; Powell, 1990). This however requires a new type of public management, 
which enables service production through networks. An essential part of this 
new public management is to understand network management and the public 
manager's participation and roles in the network management activities. (Von 
Raak and Paulus, 2001) Here, public manager refers to the sector- and de-
partment-level managers in the municipal organization. The lower level man-
agers’ roles are studied as network participants or network managers and not 
referred to as public management to differ from the sector- and department-
level managers. The different management levels will be presented in the 
chapter two. 

Network and network management research borrows largely from organiza-
tional studies, more precisely, from the public management research that con-
cerns the management of networks. (Provan and Milward, 1995; Kenis and 
Provan, 2009; Meier and O’Toole, 2001; 2003; O’Toole and Meier, 2004; 
2006; Huxham and Vangen, 1996; Huxham, 2000) Network research builds 
on several different research traditions, encompasses several research layers, 
and draws from different disciplines and theories; it is, from a theoretical per-
spective, broad and fragmented.   

This public management view on networks and their management is the ba-
sis for the theoretical framework of this study. In public management research, 
social network research has a very important role. This role has risen from the 
earlier overexposed role of network structures in public management research 
(for example: McEvily and Zaheer, 1999; Ahuja, 2000; Reagans and McEvily, 
2003; Burt, 2004). From social network research, public management re-
searchers and practitioners have adopted important concepts regarding rela-
tionships and the key factors of networks (Gulati, 1995; 1998; Uzzi, 1997; Na-
hapiet and Ghoshal, 1998; Gulati and Gargiulo, 1999; Gulati, Nohria, and Za-
heer, 2000; Inkpen and Tsang, 2005), trust and commitment (Zand, 1972; 
Dwyer, Schurr, and Oh, 1987; Hunt and Morgan, 1994; Mayer, Davis, and 
Schoorman, 1995; Inkpen and Curral, 2004; Möllering, Bachmann, and Lee, 
2004; Maurer and Ebers, 2006; Nooteboom, 2007), and the use of control and 
hierarchical power, i.e. authority. (Das and Teng, 1998; 2004; Agranoff and 
McGuire, 2001; Inkpen and Currall, 2004) 

When it comes to the understanding of the paradox of public management, 
these concepts of trust, commitment, and the use of authority and control are 
central to understanding the paradox. This paradox refers to the challenge of a 
public manager to combine the management of a hierarchically organized eld-
erly care and the facilitation of different types of intra- and inter-
organizational networks that encompass several municipal, third-, and private 
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sector actors as well as the different levels of the hierarchical public organiza-
tions. 

In this study, I see the hierarchical organization as the prevailing structure 
and the process of networking more like an operating mode, that aims to cre-
ate inter-organizational collaborative practices that can be established as col-
laborative structures between organizations in the long run. This kind of net-
working as the prevailing structure inside a hierarchy is what sets the new 
managerial requirements for managers. Further, these new requirements 
translate to different managerial actions and roles both within the hierarchy 
and the networks. To refer to the activities of network members in their at-
tempt to reach their goal, I use the term the process of networking and later 
shorten this to networking, still separating networking from the more abstract 
use of the term, that describes all social connections between people.  

I suggest that facilitating networks and managing a hierarchical organization 
in the public sector requires the use of different kinds of management and 
management tools and control mechanisms, and that this can result in contra-
dicting behavior that can appear random to the personnel inside an organiza-
tion, who can be both subordinates in the organization and equal members of 
the network. Therefore, I am especially interested in the different roles a man-
ager can adopt in this type of dual-management context (See, for example, 
Mandell, 2001) to minimize perceived randomness of the managerial actions 
and especially so to enable systematic process of networking by ensuring that 
as the network members, the organizational actors have the resources and the 
conditions to participate in the networking, and that the networks are sup-
ported by the participating organizations. 

When it comes to enabling the networking, it is important to understand 
how the new network-type governance sets barriers to networks and to this 
process, a fact that has an impact on the management and the facilitation of 
networking. These barriers stem from the nature of bureaucracy and involve 
professional isolation, rigidity of contracts, measurements and management 
devices, departmental separation, and centralized goal-setting as well as a lack 
of funding for collaboration. The barriers may result in, for example, acri-
mony, disagreement over problems and aims between the network members, 
impossibility to reach an agreement, and finally, in lack of implementation 
ability. (Agranoff and McGuire, 2011) 

Therefore, the public manager needs to have an understanding of the kind of 
control mechanisms that support networking and where the use of authority 
can be supportive as well as to learn to empower the personnel accordingly. 
Empowerment is essential, since the organizational manager’s willingness to 
protect their autonomy is a potential threat to the success of the networking. 
(O’Toole, 1997; Thomas, 2003; Agranoff and McGuire, 2011) 

Another issue that highlights the importance of understanding the paradox 
of public management is the fact that the use of power, or more specifically, 
hierarchy-based authority, has been found to have an effect on trust in the 
network-context, whereas trust is an essential part of networking. At a right 
time and place, power can be seen as a force that facilitates networking, but it 
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can also hinder these processes and be a source of conflicts. Agranoff and 
McGuire (2001) have even found that the use of organizational power in net-
works can result in concealment of information, withholding of key network 
strategies and resources, and create negative social energy. Similarly, bringing 
the types of control mechanisms into network-contexts that are suitable inside 
hierarchical structures can have a negative effect on mutual trust, which is the 
glue that ties the members of the network together and creates commitment 
towards all kinds of collaboration, including networking. (Das and Teng, 1998; 
2001) 

I will further link the discussion on the paradox of public management to the 
discussion of network competences and extend it to the question of which of 
the tasks of network management are fulfilled and by whom. This raises the 
question of whether the public manager possesses the skills that fulfill the 
qualifications of managing the networks only based on the authority and the 
role in the hierarchy. I also want to understand how close network manage-
ment tasks really are related to the tasks of managing a hierarchical organiza-
tion in the public sector. My assumption is that the paradox of public man-
agement stems from these essential differences in the managerial tasks and 
actions within hierarchies and networks. 

1.1 Research gap 

In this study, I will concentrate on the research gap of understanding the pa-
radox of public management, which translates to the participation and roles of 
the public manager in enabling networking in a hierarchically organized public 
sector. I propose that in order to understand the paradox of public manage-
ment, one has to understand the processes of networking, their management 
and the dynamics thereof as well as study these in interaction with their orga-
nizational context.  

Here, I will discuss the prevailing lack of understanding of the paradox of 
public management and of the roles of the public manager in networks and 
their management and explain why studying these in the context of hierarchi-
cally organized (bureaucracy) elderly care services in public sector is not only 
justified, but allows answering the proposed research questions and adds to 
the existing theoretical and practical understanding of public management. In 
addition, I will discuss the contribution of conducting longitudinal research to 
fill in the research gap and how participative action research provides the right 
kind of data to add to the existing theories of public (network) management. 

To begin with, one could claim that empirical research on the management 
of networks in public organizations has been scarce, and the lack of under-
standing these in the social and health care services is acknowledged as well. 
(Agynis et al., 2009) Earlier public management research has predominantly 
concentrated on presenting networks and their management from a certain 
point of time, which is one of the reasons why the research lacks a profound 
understanding of the process nature of networking, including how networks 
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change and develop over time, and the overall dynamics of networking and the 
management of this process. (Agranoff and McGuire, 2001; McGuire, 2002) 

These shortcomings have been criticized within public management re-
search, including, for example, one of the most cited network management 
theories, the network management functions, failing to describe how networks 
develop over time and in which kinds of situations each management function 
can be used within the process of networking. (Agranoff and McGuire, 2001; 
Rethemayer and Hatmaker, 2008) That is to say, the functions describe the 
managerial actions and tasks, but do not suggest an order a network or public 
manager should perform these and does not make a clear distinction of the 
actions and tasks of developing and maintaining a network compared to the 
actions and tasks of managing the hierarchical public organizations. 

In this research I have tied the solving of the paradox of public management 
to both the understanding of the process of networking and especially to the 
better understanding of network management. The development of networks 
has been of interest to some public management researchers, who have made 
an attempt to capture and conceptualize the process nature of networks and 
the management of these processes (for example: Doz, 1996; Ring and Van de 
Ven, 1992). This process view could have the potential to give new insight into 
the paradox of public management, however; it is quite evident that the re-
search methods used have not enabled research on the dynamics of these 
processes and their management. I suggest that understanding the dynamics is 
essential to solving the paradox of public management. This in turn requires 
new longitudinal empirical investigations (Agranoff and McGuire, 2001) and a 
more holistic understanding of network management. (Hibbert, Huxham, and 
Ring, 2008) On a related note, it has been suggested that the lack of research 
on network dynamics is due to the fact that acquiring data about the dynamic 
nature of networks would require longitudinal data and this explains why the 
research of the dynamic nature of network research has remained on a concep-
tual level and lacks detail. (Mayer, Davis, Schoorman., 1995) 

One reason why the understanding of the paradox of public management has 
earlier remained insufficient is due to the fact that the theoretical interest in 
the management of networks and their dynamic processes was focused on the 
structural characteristics of networks (O’Toole and Meier, 2003) as well as on 
the connections and collaborations inside a network, on network type and 
structure, or on resources (Agynis et al., 2009), rather than on the behavior of 
the managers themselves within networks. For example, if we take a closer 
look at the public management research, we can see that the emphasis has 
traditionally been on Resource Dependency Theory (Agranoff and McGuire, 
2001; 2003) or Social Structural Resources. (Burt, 1992; Ring and Van de Ven, 
1994)   

Public management research has mainly assumed that the public manager 
has an active role in networks during the whole process of networking, and 
usually the organizational position is seen inherent to networks (see, for ex-
ample, Agranoff and McGuire, 2001). This assumption of a manager’s active 
participation has also been criticized, and for example, the role of the public 
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manager has been found to be most important at the beginning of the process 
of networking. (Mandell, 2001) However, there has not been research that has 
captured how the role changes and what kind of roles and participation have 
the most positive effect on the different phases of the processes of networking, 
which means that the understanding of the paradox of public management and 
the participative roles that enable systematic process of networking in a hier-
archical organization are limited. 

What also has limited the understanding of the paradox of public manage-
ment is the fact that network management researchers have largely disre-
garded the context or the environment of the focal networks and have concen-
trated on the network itself. This concentration solely on networks could ex-
plain the diversity of network management research on public management 
research and the failure to provide a holistic understanding of network man-
agement as called for by Hibbert, Hixham, and Ring (2008). Doz (1996) has 
criticized existing network process and network management research for not 
being able to integrate individual behavior in their organizational contexts. 
Agranoff and McGuire (2011) link the research on network and network man-
agement more closely to public management by pointing out that networks 
and organizations do not necessarily have similar goals, which evidently re-
flects on the members of the network, when networks are created in hierarchi-
cal contexts and the members – managers as well as personnel – have to cope 
and deal with the requirements of both networks and hierarchies. (Mandell 
and Keast, 2008; Mandell, 2001; Heinämäki, 2012) I further propose that 
there is a lack of understanding of how the network members, their trust, 
commitment, and motivation are affected by the participation of the public 
manager from the sector and department levels and how this changes during 
the network processes. This could be the other side of the paradox of public 
management and potentially one of the key elements of the paradox and best 
detected by a participative research method such as dialogical action research. 

I want to conclude that while the paradox of public management has been 
identified earlier (see, for example: Mandell, 2001; Rethemayer and Hat-
maker, 2008), it has not been studied in detail in a longitudinal or participa-
tive study, as is done here. Therefore, this research has the potential to bring 
new understanding to the paradox of public management through the use of a 
longitudinal participative method to depict the phases of networking, network 
management, and the effect of the public manager’s participation in network-
ing. 

1.2 Research objectives and questions 

The goal of this study is to extend the understanding of the paradox of public 
management by creating improved knowledge of the dynamics of network pro-
cesses and enabling of these processes by the public manager in a context whe-
re network-type government prevails. This goal translates to conceptualizing 
the participation of the public manager in the long-term, trust-based, and in-
ter-organizational networking in the public sector service production. 
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     From the theoretical perspective, the aim is to add to the existing unders-
tanding of the paradox of public management by creating a better understan-
ding of the phases that constitute the process of networking and network ma-
nagement and thereby develop the existing theory of public management with 
a strong evidence-based foundation (see, for example, Möller, 2013). The new 
addition to the theory comes from examining the transition from the hierar-
chical municipal governance to the network-type governance, how the transi-
tion unfolds overtime, and how the governance modes affect each other. 
      As one of my goals for this research has been to understand the process of 
creating, maintaining, and terminating or disseminating networks in a hierar-
chical municipal context in producing social and health care services for the 
elderly, as well as the relationship between this context and the members of 
the network and their relationships, I have studied not only the network in its 
context, but also an organization in a network context. In studying the net-
works, their management, and context, I refer to the public management lite-
rature that, despite largely concentrating on policy networks and different go-
vernance modes, has indicated similar research objectives and a gap in public 
management research. 

Further, my study is contributing to the public management research by 
classifying and conceptualizing roles a public manager can adopt in each of the 
phases in the attempt to enable networking both inside the organization and 
inside the network. In addition, this study increases the understanding of net-
working processes by introducing a dynamic and holistic model of networking 
(i.e. process of networking).  

To contribute to the public management theory regarding the paradox of 
public management, I have formulated the following main research question 
and three sub-questions. The main research question is: 
 

How can a public manager deal with the paradox of public manage-
ment and establish an appropriate level of participation and suitable 
roles to enable the process of networking?  

 
In order to answer this main question, I suggest that the following three sub-
questions need to be answered. I have stated earlier that in order to create a 
model of enabling the process of networking, we have to be open to the idea 
that there might be a need to vary the level of participation, and that the public 
manager might have to adopt different types of roles during the processes of 
networking. To find the right level of participation and the right kind of roles, 
the manager has to understand the dynamics of the processes as well as the 
network management actions during each phase of networking. Therefore, the 
sub-questions target the processes, the actions that constitute network mana-
gement, and the enabling effects of the managerial actions, roles, and partici-
pation of the public manager. 

 
1. How should the process of networking be organized to allow systematic net-
work-type collaboration inside and between public organizations?  
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The process of networking refers to an order of phases and functions of 
the members of the network and the network manager that result in a syste-
matic way to organize collaborative activities in the context of network-type 
governance in the public sector. To capture these processes, we need to have a 
longitudinal understanding of how the service or development networks are 
being constructed, maintained, and disseminated or how their resources are 
redirected to solve other emerging issues within their originating organiza-
tions. The existing theories of the process of network management and the 
theory of network management functions play an important role in conceptua-
lizing the findings of the longitudinal dialogical action research process into a 
model of enabling networking in the hierarchical context of municipal elderly 
care service organizations. In constructing the phases of the process, I look at 
the existing literature both on the phases of the process of networking and 
network management. 

 
2. How do the managerial actions, including functions and more specific tasks, 
evolve during the process of networking? 

 
The network management functions literature explains the kinds of ma-

nagerial actions, functions, and more specific tasks that are needed in the pro-
cesses of networking. However, regarding the paradox of public management, 
the existing network management functions theory has three weaknesses that 
this research is looking to solve. Firstly, the existing functions discussion is 
weak in conceptualizing the dynamics of managerial tasks, actions and func-
tions. Secondly, the functions discussion does not provide a specific solution to 
the question of who should manage a network or to the question of whether it 
is required that a single member of the network remains the network manager 
during the whole process of networking. Thirdly, some researchers assume 
that the organizational manager adopts the role of the network manager. 
(McGuire, 2002) Even those researchers who have questioned this assumption 
have failed to provide a solution to the question of who should manage the 
network. (Mandell, 2001) 

Finally, in order to understand the paradox of public management and 
find the enabling managerial participative roles for the department- and sec-
tor-level manager, I will take a look at all the managerial actions during the 
process of networking performed by an appointed network manager or the 
organizational manager and situate these actions to the phases of networking 
process.   
 

3. To enable networking, how should the managerial participation and roles of 
the public manager evolve during the process of networking along each of the 
identified phases? 

 
As stated earlier, the attempt to cope with the management of both the net-

works and the hierarchical public organization has given rise to the paradox of 
public management, since within the new context of network-type governance, 
the public manager has to deal with the social requirements of the networks 
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and the hierarchy-based management of public organizations (for example, 
Heinämäki, 2012). Earlier network management research has showed that the 
managerial requirements of hierarchies and networks are different (for an 
overview of current research, see Järvensivu and Möller, 2009). This gives rise 
to the question of whether the public manager is always the right person to 
manage the network. (Mandell, 2001) The third sub-question combines the 
findings regarding the participation and roles of the public manager into a 
process view of actions that can be seen to have an enabling effect on the sys-
tematic networking in each of the phases. 

This research question addresses the issue of whether the involvement of a 
public manager always has a positive effect on the networks and network pro-
cesses and whether the public manager should be an active participant in net-
working. This question emphasizes the importance of participative dialogical 
action research in trying to understand the practices of the researched organi-
zations and to witness the reactions to different actions and situations to form 
the final model of enabling networking in a hierarchical organization in the 
public sector.  

1.3 Methodology 

The dialogical action research project (Driving Change in Welfare Services for 
the Aged, DCWSA project) was funded by the European Union Social Fund 
and a network of two Finnish municipalities, Espoo and Vantaa, a university 
(Aalto university), and a university of applied sciences (Laurea) that is special-
ized in the development of social and health care services. Originally, the pro-
ject was initiated by the researchers’ willingness to understand networks and 
their management in the public sector and in relation to identify the increasing 
need for a network-type of systematic collaboration between different sectors 
and organizations in the municipalities, as well as the municipal organizations’ 
struggle in Espoo and Vantaa to be able to create networks to help provide 
home care services to the citizens of the municipalities.  

The researched communities of the elderly care organization in both Espoo 
and Vantaa also expressed the need for more systematic collaboration in or-
ganizing elderly care services and the wish to have better tools to cope with the 
complexity of service production and customer requirements through a net-
work-type of collaboration as well as the challenge of combining horizontal 
networking and the compartmentalized, sector-based service organization and 
production networks. This translates to the targeted change of a dialogical ac-
tion research project, here determined together with the focal community to 
involve the relevant personnel to the project. 

The research on the paradox of public management is still evolving. I suggest 
that this paradox can be studied and understood through the process of net-
working and its management, and these have so far been studied to a large 
extend by using traditional network research methods. (Brydon-Miller, 2003) 
This study is based on a longitudinal action research project, including the 
collection of longitudinal in-depth data. The research has followed the guide-
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lines of dialogical action research in collecting and analyzing data in an itera-
tive cycle, where planning, action, and reflecting have followed each other. 
(Gummesson, 1991; White, 2004) 

The design of the study has followed the hermeneutic understanding of dia-
logue and acknowledges the importance of pre-understanding in creating a 
dialogue with the researched community. The role of the pre-understanding 
has been to create a dialogue where the researcher and the practitioners un-
derstand each other and are able to communicate as equal partners in creating 
the change designed in the researched phenomenon. (Gadamer, 1980) The 
researched communities in Vantaa and Espoo have had an active role in the 
research process and in producing the data. The dialogical research process 
has been designed to engage the municipalities throughout the process in 
planning, acting, and reflecting upon the change process that has constituted 
the dialogical action research process. In addition to the dialogue with the re-
searched community, additional data has been collected to support and add to 
the findings from the dialogue. This additional data collection has included, 
for example, interviews, systematic collection of feedback from the workshops, 
and the collection of material from meetings with the municipal actors.  

As a dialogical action researcher, my role in the project was to bring in the 
theoretical understanding of networks, their management and how the public 
manager can deal with the management of networks and hierarchies. During 
the active phase of the dialogical action research project, I adopted the role of a 
key network member in three individual networks and communicated my un-
derstanding of the progress of these networks and of the development of the 
theoretical understanding to the public managers in both of the municipalities, 
while working closely with them. This is the role through which the dialogue 
took place with the practitioners. 

1.4 Organization of the dissertation 

In the second chapter, I present an overview of the research setting of munici-
pal social and health care service production, which the elderly care service 
production is a part of, and explain what the network-type governance means 
in this context. The aim of the chapter is to illustrate how sectoral and com-
partmentalized the service organization and production in the municipal con-
text is and thereby show the structural and managerial challenges of creating 
and maintaining networks in this context. The description of the municipal 
organization and situating the different types of networks within the structure 
is helpful for the reader in creating an understanding of the environment to 
which the studied networks were created; and it also shows why studying the 
paradox of public management inside the Finnish municipal elderly care is 
relevant for the development of the theory of public management regarding 
the paradox of public management. Providing the reader this pre-
understanding of the Finnish public health care was seen essential.  It provides 
a perspective through which to reflect on the extant theories of public network 
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management and issues in both network and public organizational manage-
ment. 

In the third chapter, I present the framework of this study and explain how 
the context shapes the collaboration processes, the participation, and different 
enabling roles of department- and sector-level public managers in networks, 
which, in this research, is referred to as the paradox of public management. In 
the fourth and fifth chapters, I take a look at the relevant theories of, first, 
network-type collaboration processes and, second, network management, the 
participation and roles of the public manager in networks. The aim of the 
fourth chapter is to build up a theoretical process view of networking, while in 
the fifth chapter, the aim is to understand network management and the role 
of an organizational manager in networks based on existing literature. 

In the sixth chapter, I present the methodological underpinnings of this re-
search and explain the process of action research conducted to collect and ana-
lyze the data for this study. The seventh chapter presents the three action re-
search cases and is followed by a discussion that presents the main findings of 
the study. Finally, I present the results of the study and suggest future research 
on the topic of the paradox of public management and the process and man-
agement of networking. 
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2. Research area: The elderly care ser-
vice production in Finnish municipali-
ties 

The public sector operates in a political context, which is characterized by [a] 
strong legal and budget framework, municipal-level steering through directions 
and guidelines, the local interpretation of these guidelines by both social servant 
managers and elected officials, and the transparency principle as well as observ-
ing of national opinions. (Kaljunen, 2011) 

 
In this chapter, I will present the context where the studied practitioners, in-
cluding the public managers and the developed networks, operate. I will ex-
plain the types of networks in the public sector and where these networks are 
situated in the municipal social and health care service production and the 
organizational structure. 

The Finnish context reflects the general phenomenon of bureaucracy in the 
production of social and health care services. DiMaggio and Powell (1983) 
have stated that social and health care service organization has traditionally 
been predominantly hierarchical because of the strength of the hierarchical 
service production of being reliable, having the capacity to repeatedly produce 
large numbers of services of a given quality, and being able to document how 
these services have been produced. Keast and Hampson (2007) have reported 
that the climate in the social and health care service production is rather for-
mal and bureaucratic, and communication occurs in the context of employ-
ment contracts. They further add that in this kind of a context, the outcomes 
and the services are realized through a process that includes procedures, rules, 
regulations, routines, and mandates legislation. 

However, in Finland, the municipalities are shifting more and more towards 
network-type service production. (Heinämäki, 2012, 65) In the social and 
health care services, for example, the change in the number of elderly, the di-
minishing workforce, and the new type of challenges the elderly are facing 
have highlighted the importance of inter-organizational collaboration that 
spans over different sectors in organizing and producing services in a new way 
as well as producing new types of services. (Heinämäki, 2012; Kauppi et al., 
2008) This attempt to create networks within hierarchal structures in Finland 
is referred to as new network-type governance (Heinämäki, 2012), which does 
not refer to new structures, but to new ways to operate within the prevailing 
structures. 
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Here, I will describe the structure of the social, health, and elderly care ser-
vices in the municipal context through four organizational charts that present 
different levels of municipal social and health care organization (Figures 1 to 
4) and 4 charts that show where the different types of networks are situated in 
the organization of social and health care (Figures 5 to 8). This will provide an 
insight into the local government in Finnish municipalities and into the organ-
ization of social and health care services in the Finnish municipalities, at the 
same time portraying the compartmentalization of the service production in 
the public sector. 

2.1 Social and health care sector in Finnish municipalities  

Figure 1 shows the horizontal structure of a municipality, encompassing the 
official administration and civil servant management. The official administra-
tion refers to publicly elected officials in several different bodies (council, 
committee, boards). In the chart shown in Figure 1, below the official admin-
istration are the sectors which are parts of the municipal civil servant organi-
zation and can be divided into departments, which again comprise different 
sub-departments and units. While all municipalities are to have certain sec-
tors, a municipality can determine the organization and the names of these 
sectors (Kaljunen, 2011; 32-34). Therefore, there are differences, for example, 
in how social and health care is organized in the departmental level and how 
the sector and its different parts are called, examples include health and social 
welfare sector, wellbeing sector, and social and health care sector. 

 

 

Figure 1. The organization of a municipality (Kaljunen 2011, 32). 

Figure 1 presents wellbeing services as a sector that comprises social and 
health care service departments. These departments usually have their own 
budget, purpose, and productivity requirements, which is a factor that has an 
effect on networking in the municipal context. One good example is the tradi-
tional lack of shared budgets for this type of collaborative activities. While a 
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sector is further divided into departments, a department can be divided into 
smaller entities, for example, sub-departments and regional units. (Kaljunen, 
2011, 32–34) 

Figure 2 portrays a municipality’s organization and shows how the social and 
health care service, here called health and social welfare, can be one of several 
sectors and how sectors such as this are divided into different departments 
and further into smaller units. In the organizational chart, the highest body in 
health and social welfare sector is the social and health care board, which 
comprises elected officials. The Deputy Mayor is the link between the social 
and health care board and the different departments inside the health and so-
cial welfare sector. (Kaljunen, 2011) 

 

 

Figure 2. Organizational chart of a municipality with five sectors (Kaljunen 2011). 

Figure 3 portrays four different departments inside a health and social welfare 
sector. The departments that are involved in the DCWSA project and which are 
members in the project networks presented in this research report are elderly 
and disabled care and health care departments. These are marked with a red 
circle in the Figure 3. 
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Figure 3. The organization of social and health care in a Finnish municipality. 

When we take a closer look into the sector that includes social and health care, 
we should note that special care is separate from the municipal social and 
health care departments in both of the researched municipalities. Both munic-
ipalities organize their special care through a consortium (The Hospital Dis-
trict of Helsinki and Uusimaa) owned by 24 different municipalities in the 
Greater Helsinki region. (HUS, 2016) From the perspective of service produc-
tion, this means that special care is separate from the basic health care orga-
nized by the health care department in health centers, as well as from the el-
derly and disabled care department and the home hospitals in home health 
care. Within the presented structure, the municipality’s social and health care 
sector organizes preventive and basic health care, specialized medical care, 
dental care, rehabilitative and different types of social services like elderly care 
and services for the disabled as well as subsistence security.  

From the viewpoint of service integration, there are several challenges to the 
organization and production of social and health care and elderly care services 
that result from the hierarchical and bureaucratic organization of the munici-
palities. (Järvensivu and Nykänen, 2008) 

Firstly, the private health care system is parallel, partly complementing but 
at times overlapping with the public health care system. While patients and 
customers move relatively seamlessly between the public and private health 
care, there are challenges in the seamless information flow between these two. 
This means that the information does not automatically follow the patient 
from different type of care to another.  

Secondly, the organization of the public health care service production is 
mainly based on clinical specialties, hospital departments and divisions, alt-
hough some condition-specific units have been created within special care. 
Examples of such units are back and cancer clinics, where the care delivery is 
designed based on patient conditions, and where multi-professional and mul-
tidisciplinary teams deliver this patient-centric care. (HUS, 2016) Also, health 
centers which provide basic health care have recently changed their organiza-
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tion towards a higher degree of horizontal integration and patient-oriented 
care coordination. 

Thirdly, there is a gap in the coordination of basic health care and specialized 
care. A patient needs a referral from a physician to access special care services, 
which in practice means a visit to a health care center or private sector physi-
cian. Also, beyond acute care in a hospital, patients go to follow-up and receive 
rehabilitation services from primary care. 

Fourthly, some of the supporting services for patients fall under social care, 
which in many municipalities is a separate department from health care, alt-
hough some cities have created bigger departments that include both services. 

2.2 Elderly care in municipalities 

Here, my aim is to illustrate the existence of several layers horizontally and 
several sectors, departments, and units vertically in the elderly care service 
production and to explain the hierarchical nature of the context, where the 
studied networks are to be created and maintained. Figure 3 illustrates how 
the sector of social and health care is divided into several departments, while 
the role of Figure 4 is to provide a deeper look into the hierarchical structure in 
detail, thereby illustrating how the described departments usually include sub-
departments and units that can be created, for example, based on the geo-
graphic area (Tikkurila area in the city of Vantaa), customer base (elderly over 
65 years old), or the type of service provided (home care). 

In Figure 4, the department of elderly and disabled care is divided into four 
sub-departments based on the type of service they are providing. Further, one 
of the four sub-departments – elderly informal care – is divided into four dif-
ferent units. Home care, as one of the informal care units, is further divided to 
areal units that concentrate on providing services to inhabitants of a specific 
geographical area. 
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Figure 4. Elderly and disabled care in a Finnish municipality. 

To further explain the organizational chart in figure 4 and to give an overview 
of the complexity of the service entity for the elderly, I describe some of the 
different health services that are provided, organized, or produced, by the pub-
lic sector. Looking at this service structure from the service production per-
spective reveals several challenges regarding the service integration and the 
customer-oriented service production, especially when one takes into account 
the fact that elderly may, in addition to services provided by elderly care de-
partment, require basic health care that is provided by health centers and spe-
cialized care that is provided by hospitals owned by the consortium of munici-
palities in the Greater Helsinki region. 

To begin with, the elderly and disabled care department provides services 
such as home help (home care and social work units), housing services (disa-
bled care and care housing services sub-departments), institutional care (care 
housing and hospital service sub-departments), and support for informal care 
(disabled care and informal elderly care sub-departments). Informal care is a 
sub-department that provides care given at home by close relatives of the el-
derly. This support usually includes financial support and additional support-
ing services. In some municipalities, financial support is issued in the form of 
service vouchers that can be used to buy selected services from either public or 
private care service providers. (Vantaa, 2014, Järvensivu and Nykänen, 2008)  

Home care, which is in the center of this study, is a part of the elderly infor-
mal care and includes home help and home nursing services (Figure 4). Home 
help includes provision of meals, daytime activities, transportation and ser-
vices, bathing, laundry, and cleaning. Home nursing includes giving care, tak-
ing samples, and performing tests. Home help and home nursing are usually 
located in the same premises and work closely together. (Vantaa, 2014) An 
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elderly person living at home may be entitled to these home help and home 
nursing services. There might also be an informal caregiver to attend to the 
daily needs of the elderly to support living at home. If this informal care is offi-
cially supported by a municipality, the caregiver is entitled to a certain amount 
of free time or holidays, when the elderly person can be placed into care facili-
ties or help can come home. (Vantaa, 2014, Järvensivu and Nykänen, 2008) 
As the home care customers, the elderly are not entitled to any special entry to 
a health center; instead, home care employees or the elderly themselves have 
to make an appointment with a doctor and can be placed in a queue to get an 
appointment based on the urgency of their care need. However, to increase the 
integration of services delivered to home care customers, some municipalities 
have employed home care doctors who can provide basic health care and refer 
customers for special health care. (Järvensivu and Nykänen, 2008) 

When it comes to the more serious or special health issues, there are several 
ways for the elderly to access these services. In acute emergencies, an elderly 
person can receive special care though an emergency unit, but in less acute 
cases, the elderly person needs a referral from a doctor to be able to get special 
care. We can look at this process through the Figures 3 and 4. To begin with, 
an elderly needing special care can be a home care customer (Figure 4, elderly 
and disabled department) and visit a health center (Figure 4, health care de-
partment) to get the referral for special care from The Hospital District of Hel-
sinki and Uusimaa (Figure 3). 

Similarly, after special care, there are several different alternatives for outpa-
tient services. For example, if an elderly person is hospitalized in special care, 
the special care unit has some outpatient services (Figure 4). These services 
are a home hospital or returning to the home and becoming a customer of 
home care. In some cases, home care has found sharing information and col-
laboration with special care challenging regarding outpatient services from 
special care. Home care can be notified about the need for care on very short 
notice, even if the home care organization plans their care and resources on a 
long-term basis. (Järvensivu and Nykänen, 2008) Rehabilitation is the re-
sponsibility of either home care or basic health care. Transportation issues are 
the responsibility of the elderly social work. Transportation may be needed to 
gain access to basic or special care, day services, or running errands (Figure 3).   

One important and relevant challenge to the organization of elderly care ser-
vices is the fact that the care system has been built so that information be-
tween elderly and health care organizations does not flow alongside with the 
patient flow between the organizations, because the employees of elderly care 
have not had the right to read data from the health care organization. 
(Järvensivu, Nykänen and Rajala 2011) 

2.3 Networks in the municipal context  

When it comes to the networks in municipal social and health care, we can 
look into the types of networks, where the networks are situated, and how the 
networks integrate services from different sectors and departments. Figure 5 
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shows an organization of a municipality and places the four different types of 
networks in the municipality’s organizational chart. 

 

Figure 5. Types of networks in municipal social and health care organizations. 

The cooperative, collaborative, and coordinative networks which are shown in 
Figure 5 are by some researchers referred to as implementation networks. 
(Agranoff and McGuire, 2001, 2003; Mandell, 2001) The term implementation 
network is used to contrast these three types of networks to policy networks 
and highlight the fact that these networks are close to the service production 
and the customer care level. What both the implementation and policy net-
works have in common is that they consist of actors that work together to pro-
vide a public good, service, or value. 

Figure 5 also demonstrates the fact that policy networks only spread to the 
higher levels of the municipal hierarchy and show that inside municipalities, 
the main responsibility of these networks lies in the official administration and 
sector-level management of civil servant organization. In policy networks, the 
municipal actors work together with state agencies, private and third-sector, 
and other municipalities.  (Adam and Kriesl, 2007) The policy networks aim to 
form long-term relationships, where information exchange is the focus. (Wil-
liamson, 1991; 2000) In my research, I recognize the interplay of policy and all 
three types of implementation networks. Since my interest lies in the man-
agement of collaborative networks, I regard policy networks as part of the 
whole service production system and see them as an external actor influencing 
the different types of implementation networks, both directly and through the 
organizational manager. 
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All three types of implementation networks have their own characteristics, 
role, and place in the municipal organization. In Figure 5, cooperative net-
works are close to the customer service level and can be classified as interper-
sonal networks, while by definition they are the networks employees build 
around them to support their own work, for example, to integrate services for 
their customers. In elderly care, a good example of a cooperative network 
would be a tight network of customer service-level employees who work to-
gether in the entry-phase of service processes to provide customers a more 
integrated service either from the organization or the production perspective 
and who, at the same, time ensure that all the relevant municipal organiza-
tions know about the provided service. In Figure 6, this example is portrayed 
as a cooperative network between social care workers and regional home care 
in a region in a municipality.  
 

 

Figure 6. A cooperative network in municipal elderly care. 

In the customer-level, the actors are physically situated close to each other and 
work in the same area with the same patients. These kinds of cooperative net-
works are often created and maintained by shared premises, meetings, or cus-
tomers. Brass, Galaskiewicz, Greve, and Tsai (2004) also add that these types 
of interpersonal networks pose the lowest level of risk to the organization, 
since a cooperative network consists of relatively loose ties between the mem-
bers of the network. Also, the members of cooperative networks tend to be 
similar enough to enjoy a certain level of ease of communication and predicta-
bility of others’ behavior. The communication mainly concerns work routines 
and customer-related issues. (Brass, et al., 2004) I would say that the routines 
and support for this kind of networking exists in the hierarchical organization 
of social and health care services for an elderly person. 
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Figure 7. The coordinative network in elderly and disabled care. 

Based on my understanding of collaborative and coordinative networks, I 
would place them on the same level of the organizational hierarchy between 
different municipal departments and inside a sector, for example, the social 
and health care sector (Figure 5). Coordinative networks aim to form long–
term commitment in its members. To achieve long-term commitment, the col-
laboration should start from jointly identifying the problem or problem-
solving, which is the basis of collaboration. Since the main purpose of coordi-
native networks is to integrate different sectors together to form relatively in-
dependent collaboration, they may require changes in the organization and the 
production of services. (Brass, et al., 2004) In Figure 7, a possible coordinative 
network is pictured between a sub-department and a unit. An example of such 
a network is a service network to provide new types of service for informal care 
customers, where home care is in charge of coordinating the care between pre-
ventive services and potential customers. 
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Figure 8. A collaborative network in elderly care. 

Collaborative networks are collections of organizations from different sectors 
that work together to produce or organize a public service or good. The role of 
these collaborative networks in the public sector is to provide services that a 
private organization or a single public organization is unwilling or unable to 
produce. (Agranoff and McGuire, 2001; 2003; Mandell, 2001) Collaborative 
and coordinative networks in social and health care can be created to provide 
customers more integrated care within service processes, which include multi-
ple service providers. These types of networks of service providers can also 
integrate services to customers between different organizations. For example, 
rehabilitation and transfer to home care after hospitalization in special care 
facilities are both examples of situations where the service provider can create 
a network to integrate the service provided to the elderly. An example of a col-
laborative network in a municipal context is shown in Figure 8.  
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3. Theoretical framework of the study 

In constructing the framework of this study, I have focused on how the organi-
zational structure, organized according to the hierarchical principle, shapes 
the process of networking. I am interested in the participation and the roles of 
the public manager in enabling this process. In order to understand how a 
public manager can both deal with the paradox of public management and 
enable networking, I propose a framework that consists of the process of net-
working, the actions of the network manager, and finally, the participation of a 
public manager in networking both directly and indirectly from the position of 
the organizational manager. This framework proposes that in order to under-
stand and provide a solution to the paradox of public management, we need to 
understand networking with its different phases and activities, the managerial 
actions inside networking and how all these unfold during networking, and 
finally, we need to be able to identify the actions of the public manager from 
the network management actions and understand the change in the participa-
tion and roles of the public manager during the different phases of the process 
of networking. 

Studying networks and their management within a hierarchical structure is 
not something totally new; on the contrary, within the public management 
research, the hierarchical structure has been seen, for example, as the prevail-
ing condition where networks operate. (Mandell, 2001; Kenis and Provan, 
2006; Keast and Hampson, 2008) However, in defining a network, I take the 
stand that networks in the social and health care service production in their 
current state are close to something like an operating mode inside a hierar-
chical structure. Collaboration exists between units inside and between differ-
ent organizations. In this kind of a context, the different levels and parts of 
organizations are engaged in relationships through a shared goal that all 
members in a network are committed to; although commitment to the goal can 
vary, since there are different motivations to participate in networks. (Provan 
and Lemaire, 2012) 

Within the interaction between the organization and the network, the role of 
the public manager in enabling networking and the maintenance and devel-
opment of different types of networks is of special interest. Referring to the 
paradox of public management, I question the assumed role of the public 
manager as the network manager in public sector networks and suggest that 
the role of the public manager is rather two-fold. With this suggestion, I refer 
to the fact that a manager can influence systematic networking in an organiza-
tion by performing actions that can be categorized as network management, 
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and the manager can influence networking through traditional hierarchical 
management of the organization. 

This view of the public manager’s two types of participation in the process of 
networking holds a more refined definition of managing networks than merely 
defining management as a way to organize service production. (Williamson, 
2000) Here, network management is defined through managerial actions, the 
performance of which is required in a network to ensure the creation, mainte-
nance, and dissemination of a network. Also, a very clear distinction is made 
between network management and the management of the hierarchical struc-
ture outside networking. 

 

 

Figure 9. The theoretical framework of the study. 

Figure 9 shows the theoretical framework of this study. The three parts of the 
theoretical framework are all needed to understand the paradox of public 
management and are as follows: (1.) The type of a process of networking that is 
systematic and is aimed at long-term commitment and the role of the prior 
condition in the success of this process. (2.) Network management as a part of 
the process of networking. (3.) The enabling of participation and roles of the 
public manager in each of the phases of the process of networking. 

The theoretical framework assumes that a public manager has different al-
ternatives or ways of enabling the process of networking. Firstly, the manager 
can actively create prior conditions that support the networking efforts of the 
organization (A). This management can be classified as organizational man-
agement and included in the normal activities of a public manager within the 
management of public organizations. Secondly, the manager can directly affect 
or manage the process of networking from the position of the organizational 
manager (B). Thirdly, the public manager can adopt different kinds of active 
roles in the process of networking such as the role of the network manager (C). 



Theoretical framework of the study 

33 

In the theoretical framework, the term enabling is thus used to explain the 
mix of participation that takes place through direct participation in the net-
working activities, the shaping of the prior conditions and influencing the net-
working indirectly through a certain type of organizational management. Be-
ing able to understand both the active participation and the enabling through 
organizational management is the key to understanding how to cope with the 
dual role of a public manager that follows from the paradox of public man-
agement. In this theoretical framework, network management is seen as part 
of the process of networking, and it is already at this phase where I tentatively 
question whether the public manager should adopt the role of the network 
manager, and in what kind of situations or phases adopting this role can have 
an enabling effect on networking. 

3.1 Prior conditions determine and shape networking   

My first sub-question deals with the organization of networking and proposes 
that understanding the process is essential in helping public managers to find 
a balance in navigating between networks and hierarchies, and thus, provide a 
type of a solution to the paradox of public management.  

Since it has been noted that how well a network can perform is based on how 
an organization supports the network in the form of existing conditions that 
support the creation and maintenance of networking (Doz, 1996; Provan and 
Lemaire, 2012), this framework highlights the role of these existing conditions 
in networking. These conditions are unique to all organizations, and I include 
them in the process of networking, even if these conditions precede the joint 
actions of the members of the network performed to create it. What motivates 
this is the fact that these conditions determine and shape actual collaboration 
processes by affecting the form and effectiveness of the processes that consti-
tute networking. (Doz, Olk and Ring, 2000) I refer to these conditions as prior 
conditions and also suggest that in the studied hierarchically organized social 
and health care, these prior conditions shape the networks, networking pro-
cesses and management requirements, network, and organizational manage-
ment of these processes. 

Hierarchical organizations have several characteristics that affect the crea-
tion and maintenance of networks at the beginning. To begin with, since peo-
ple are more likely to form ties and collaborate with people they know, the way 
organizations are structured shape networks and their processes. This follows 
from the fact that work flow and task design (horizontal) and hierarchy (verti-
cal), together with the means for coordinating among differentiated positions, 
divide and connect people inside an organization, between units, departments, 
sub-departments, and sectors. The formal structure separates people in rela-
tion to the physical structure and temporary space. (Brass et al., 2004) Also, 
for the members, as well as managers, networks mean new requirements and 
new skill sets because of the differences between networks and hierarchies. 

Further, network members come from a certain position and have certain 
tasks in their organizations and represent their units, departments, sub-
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departments, or sectors in networks and bring all these aspects with them to 
the network, thus, shaping networking from the beginning. This beginning, 
which is here called prior conditions, is different in each organization, since 
there are differences in how close an organizational structure is to a network 
structure in the form of open communication, management style, shared re-
sponsibilities, and the type of formal structure. 

Prior conditions inside organizations are followed by the first shared actions 
of the network members. These shared actions form the other, later phases of 
the process of networking. All these phases entail repeated sequential commu-
nications, decisions, and negotiations (Grandori and Soda, 1995), during 
which, the members should be able to build up trust by facilitating interper-
sonal interactions in a systematic and careful manner. (Ring and Van de Ven, 
1992) To conclude on the prior conditions and their effect on the networking 
activities that follow, I point out that the process of networking is different to 
all networks and the phases can enfold in different lengths and be repeated 
during networking, so that each network has their unique process of network-
ing. The phases of networking are comprised of events, actions, and activities 
that can be individual or collective and unfold over time, which can affect the 
formal, legal, and informal processes of a network that evolve in sequential 
manner through phases. (Ring and Van de Ven, 1992) 

The complexity and the dynamic nature of networking as a process leads us 
to the aim of this study, which is to understand how to enable all the phases 
and activities of networking and especially how to create such prior conditions 
that support these processes as a systematic way to collaborate between and 
inside organizations and ensure reaching the goal of networking issued in the 
originating organizations of all the members of the network. This kind of sys-
tematic process is desirable, since it has the ability to engage all relevant actors 
in networking and to improve the implementation of the network’s results to 
all the originating organizations. (Järvensivu, Nykänen and Rajala; 2011) 

3.2 Network management within networking 

In my second sub-question, I refer to the managerial actions and the evolution 
of these during the different phases of networking. In the theoretical frame-
work, I propose three types of management in the context of enabling net-
working in the public sector. Firstly, there is the management of the hierar-
chical organization through authority, assigned according to the position in the 
hierarchy. These actions can include hierarchical, organizational management 
actions, functions and tasks, and network management tasks during the phase 
of prior conditions performed by the public manager. Secondly, there are the 
functions, actions, and tasks of a public manager that directly manage the 
network and its phases. Thirdly, there are the network management functions 
performed by an appointed network manager. My aim is to separate these ac-
tions, functions, and tasks more precisely from each other to form the model of 
the participation and roles of a public manager that enable networking in the 
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public sector and bring clarity and structure to ways of coping with the para-
dox of public management.   

I begin with trying to understand the actions, functions, and tasks of network 
management without assigning these to either a network or a public manager 
with hierarchical authority. Network management can be (very loosely) de-
fined as a way to organize service production through networks. In this study, I 
look at network management as the actions, functions, and tasks performed to 
enable and support systematic networking. This definition suggests that man-
agerial actions can be mandated to an individual, either a member of the net-
work or an outsider, to a group of network members, or the network in its en-
tirety can attend to the managerial actions of the process of networking (see, 
for example, Järvensivu and Möller, 2009).  

I base my definition of the network management in seeing it as something 
different from the management of hierarchies. (Powell, 1990) This is to say, 
while the management tasks inside an organization have been defined as plan-
ning, organizing, leading and controlling (Tsoukas, 1994), in networks they 
have been conceptualized as framing, activating, mobilizing, and synthesizing 
functions. (Agranoff and McGuire, 2001; McGuire, 2002; 2006) 

The important differences between the network and the organizational man-
agement include: the different purpose of the management, the orientation of 
the use of control, trust, and how the outcome materializes, i.e. the process of 
management. Despite the different orientation in the use of control in both 
management types, the management of both relies on trust and the use of 
power. (Das and Teng, 1998; Möllering, 2004; Nooteboom, 2007) It is mainly 
the type of power used and the impact of the power used that are different in 
networks and hierarchies. In other words, networks management is different 
from the hierarchy-based organizational management in how the outcomes of 
the system (the network) are realized and how efficiently the process is con-
trolled. (Das and Teng, 1998) 

In order to understand the participation and the roles of a public manager in 
managing networks and how these evolve, it is essential to understand that 
network management is about ensuring that the network is able to respond to 
the changing service needs and activate relevant resources as well as ensuring 
that the network finds a shared understanding of the benefits of networking 
and converts that to commitment and action among all the network members. 
(McGuire, 2002) Facilitating effective interaction among all the players – 
members and stakeholders – is one of the most critical actions for a network 
manager. In relation to the discussion of control in networks, trust plays an 
important role in network management, since in networks, a manager lacks 
authority to use authoritative sanctions. (Agranoff and McGuire, 2001; 
Rethemyer and Hatmaker, 2008)  

During networking, the management and its requirements evolve alongside 
the evolution of trust and tolerance to the use of control. Therefore, an essen-
tial part of the requirements of managing a network is creating social control 
mechanisms in the form of shared norms, values, and culture and communica-
tion channels inside the network towards all originating organizations and 
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stakeholders (Das and Teng, 1998) and ensuring knowledge transfer during all 
the phases of networking. (Keast and Hampson, 2007) At the beginning, the 
members participating in networks should be enabled to engage in the social 
processes inside the network to ensure that the members reach a joint under-
standing of the goal of networking before actual collaboration can take place. 
(Agranoff and McGuire, 2004) The management should also ensure that net-
work members are able to create the desire of high commitment relations 
(Ring and Van de Ven, 1992, 92) and to have the ability to create a network 
structure that supports collaboration. In the hierarchical context, this ability 
does not merely refer to the personal and professional skills, but to the em-
powerment of those participating in the network activities. This is highlighted 
by the fact that throughout networking, personal relationships shape and mod-
ify the evolving structures of collaboration (network). (Ring and Van de Ven, 
1992) 

3.3 Public manager’s participation and roles in networking 

It has been suggested that public managers explicitly constitute formal net-
works with the aim to produce and deliver public services that cannot or are 
not financially sustainable enough to be produced by one department or or-
ganization alone. (Grandori and Soda, 1995) The third sub-question is seeking 
to understand and define what this constituting means. While a great deal of 
public management literature assumes an active role in networks and consid-
ers the public manager as the network manager (for example, Agranoff and 
McGuire, 2001), some researchers suggest that a public manager whose organ-
ization participates in a network can also remain outside this network. (Klijn, 
Koppenjan, and Termeer, 1995) The framework draws from this idea that a 
public manager can also influence, positively or negatively, the network from 
the hierarchical position thorough the assigned authority. 

Klijn et al. (1995) have presented a passive/active continuum of managerial 
approaches in networks, and Hibbert et al. (2008) wrote about the proactive 
versus reactive dimension in presenting the approaches of managerial in-
volvement in networks, regarding the roles and participation of a public man-
ager. According to Hibbert et al. (2008), the public manager adopts the proac-
tive approach by anticipating the possibilities and challenges of a network. The 
reactive approach means reacting to positive and negative incidents when they 
occur. I propose that dealing with the paradox of public management would 
greatly benefit from understanding these different dimensions and approaches 
and knowingly adopting one as a managerial strategy to enable networks. In 
building my model of enabling networks by a public manager, I will look deep-
er into these dimensions and approaches in analyzing the enabling participa-
tion of the public manager as well as the possible roles a public manager can 
adopt within active or passive participation. At this point, I assume that both 
active and passive approaches can include different roles. In the theoretical 
framework, I further assume that both the approach and these roles can 
change during networking. (Mandell, 2001; Goldsmith and Eggers, 2004; 
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Hampson, 2007) There is some support for this assumption in earlier re-
search, which has shown that an active approach is the most influential at the 
early phases of creating a network. (Goldsmith and Eggers, 2004) 

The framework can be used to address the paradox of public management 
from the point of view that a public manager is able to influence the process of 
networking in the organization through hierarchical management practices, 
even when the manager is not an active member in the network. In addition to 
adopting different active roles, a public manager can remain outside the net-
work as a facilitator of networking and concentrate on enabling networks 
through managing the organization, in other words, changing the structures 
and atmosphere of the organization to enable and support networking. (Klijn 
et al., 1995) 

When assuming a network manager's role, the public manager can be ex-
pected to adopt an active role and be proactive in creating the network and 
ensuring the functionality and success of the network. (McEvily and Zaheer, 
1999; Ahuja, 2000; Mandell, 2001; Reagans and McEvily, 2003; Burt, 2004) A 
passive role in the networks would mean that the public manager is not an 
active member in a network, but enables networking using hierarchical au-
thority either proactively or reactively towards the focal network, organization, 
or the broader environment where the network operates. There is some sup-
port for a relatively passive role too, while it has been stated that effective net-
work governance can be conceived less as managerial intervention and more 
as relatively passive steward facilitation of collective solutions. (Kickert, Klijn, 
and Koppenjan, 1997, 182) 

To deal with the paradox of public management, a public manager can try to 
assume a management style that combines hierarchy-based authority and 
management with trust and empowerment, since the management of networks 
is different from the management of hierarchies (Järvensivu and Möller, 
2009; Agranoff and McGuire, 2001; Rethemyer and Hatmaker, 2008), and the 
traditional public administration practices are not directly applicable in net-
works. (Herranz, 2008) In fact, in networks, the use of power or authority 
usually does not have a positive effect. (Achrol, 1997) Therefore, distinguishing 
the hierarchical tradition in public management from that of network man-
agement is advisable. (Herranz, 2008) 

The novelty of the proposed conceptual framework (Figure 9) comes from 
recognizing the multi-faceted influence of the public manager in network ac-
tivities, the different approaches to participation, and the roles a public man-
ager can adopt. The framework takes into account passive and reactive ap-
proaches regarding participation in network activities, the dynamics of these 
approaches, and of the roles during networking.  

In this framework, the enabling participation and roles of the public manag-
er from outside the network can be looked at from several points of view. First-
ly, the public manager influences the formal and informal relationships in the 
organization by deciding on the organizational structure both horizontally and 
vertically. (Grandori and Soda, 1995) Secondly, as the manager has the power 
and authority in the formal organization, it can be assumed that the manager 
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can influence whom the organizational actors collaborate with and in what 
depth as well as which networks the members of the organization will partici-
pate in. Thirdly, the managers have the authority to follow their self-interest 
(Provan and Millward, 2001) in enabling certain networks and rejecting oth-
ers. Ring and Van De Ven (1992) write that managers themselves tend to form 
networks with members of similar status and power. Fourthly, the public 
manager is responsible for creating and supervising the strategy of an organi-
zation that always guides networking in this kind of a context. 
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4. Networks and networking as process 

In the public sector, both public and nonprofit organizations increasingly par-
ticipate in different kinds of inter-unit and inter-organizational networks, such 
as task forces, coalitions, and committees, where the actors are not tied to-
gether only by formal contracts, but also with informal agreements, trust, and 
commitment. Therefore, networks and social relationships are increasingly 
important in public service organizing and require coordination of multi-
organizational collaboration. (Agranoff and McGuire, 2001; 2003) What con-
stitutes a network is however a question that has provoked different descrip-
tions. One way to define a network is to see it as a structure comparable to the 
hierarchy and the market. As a structure, a network consists of nodes, linkag-
es, and collaborative activities. (McGuire and Agranoff, 2011) 

Here, network is seen as an entity that constitutes one form of a collaborative 
activity, which intends to solve a problem that would not be as easily or effi-
ciently solved independently by a single organization without a network. 
(Agranoff and McGuire, 2003) Therefore, one could state that the motivation 
for collaborative action is based on a goal that no member of a network could 
achieve on their own. (Koppenjan and Klijn, 2004; Isett and Provan, 2005) 
Collaborative action in a network is usually based on a social organizing prin-
ciple, which emphasizes interpersonal relational aspects and focuses on build-
ing lasting, long-term relationships. These interpersonal relational aspects 
refer to trust, reciprocity, and mutual benefit. (Powell, 1990; Kickert et al., 
1997; Das and Teng, 1998; Keast and Hampson, 2007) In other words, net-
works are embedded in social relationships and include repetitive exchange, 
which relies mainly on trust between semi-autonomous actors. (Powell, 1990) 

Collaborative action and networks as structures are two different ways to 
conceptualize networks and have some underlying similarities, from which, I 
emphasize the aim of creating network structures inside the hierarchical ser-
vice system in the long run; both also differ from the traditional organizational 
structures by being more participatory and having a non-hierarchical orienta-
tion. (Mandell, 2001) 

4.1 Between Hierarchies and Networks 

Even in organizations where the notion of the hierarchical organization has giv-
en way to network organization, it is implicit that there is still someone who 
holds a position in organization whereby they would have the final say if neces-
sary. (Mandell 2001, 7) 
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In the above quotation, Mandell (2001) refers to the organizational roles that 
the members of networks bring with them to the network from their originat-
ing organizations, as well as to the authority of the public managers, whether 
these managers are a part of a network or not. This is a very practical view to 
networks and hierarchies, since, according to my understanding, in practice, 
networks and hierarchies do not appear in their purest ideal form, nor are they 
something completely different or separate from each other. To illustrate, in 
their ideal form, networks and hierarchies include mainly the use of trust or 
authority, respectively, but in practice, managers have to rely on both in order 
to have a functioning system of service production that comprises elements 
from networks and hierarchies. (Das and Teng, 1998; Möllering et al., 2004; 
Nooteboom, 2007) Also, as Mandell (2001) writes, the members that operate 
in networks still hold an organizational position, which highlights the im-
portance of understanding the differences of these two forms of organization 
and the consequences for a member, as well as a manager, to be active in both 
networks and hierarchies. 

The patterns and context of inter-organizational collaboration are strongly 
shaped by the positions and authority the members of network possess in the 
formal hierarchical structure. For example, performance in a hierarchical con-
text is measured on a short-term basis, while in the networks, the aim is to 
create indebtedness and reliance over a long time, and it may also take a long 
time before any of the results materialize. (Powell, 1990) In addition, in net-
works, the short-term aim is to create an open-ended climate that emphasizes 
mutual benefits (Powell, 1990) though an open communication and negotia-
tions. Instead of the employee contract and hierarchical position, the roles and 
resources are assigned based on negotiations. The division of work in networks 
should also be based on negotiations, as are the divisions of the use of capabili-
ties and resources. (Das and Teng, 1998) 

In networks, members have to forget the hierarchy-based division of labor; 
the question is whether the organization has empowered the members of the 
network to do so, i.e., do they have supporting organizational conditions, or 
are they personally ready to take the responsibility required in a network? 
Empowerment is also called for when network members pursue mutual goals 
that are not directly the goals indicated by the originating organizations, but 
negotiated by the network. (Keast and Hampson, 2007) 
Also, in networks, potential conflicts are primarily resolved within the norms 
of reciprocity and reputational concerns, in other words, through social control 
and informal systems of authority, which are created and assigned to some of 
the members in order to allow social control to partly replace formal control. 
This is done since the use of wrong type of control mechanisms and power may 
create conflicts in the network-context. This is very sensitive to the achieved 
level of trust, because the use of power that originates from the hierarchical 
organization has the potential to hinder collaboration in networks, since in 
networks, the use of formal control can have a negative impact on the level of 
trust. Communication and proactive information sharing are sources of trust 
in a network. (Das and Teng, 1998) 
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4.1.1 The role of trust in networking 

Earlier, I discussed the idea that in networks, trust replaces formal control 
mechanisms to a certain degree, and here, I will discuss trust, confidence, and 
commitment in their relation to networks. All these are important elements in 
networking and in understanding its phases and their management. 

Trust and commitment have been identified as the basic elements of a func-
tioning network and as something that enables networking processes. (Morgan 
and Hunt, 1994) Commitment can be seen as the willingness to learn about the 
other partner (Doz, 1996), and it makes members more willing to invest their 
time, effort, and attention to collaborative action and, together with trust, in-
crease the tolerance of risk that is evident in networking. (Inkpen and Currall, 
2004; McEvily et al., 2003) Trust and commitment are related concepts, since 
trust increases the likelihood of commitment in joint activities (Håkansson 
and Snehota, 1995) or appears as commitment in relationships. (Giddens, 
1990; 1991) 

There are several factors that support the importance of trust in networks. 
To begin with, the importance of trust in all social interaction is well acknowl-
edged, and Gulati (1995) states that trust is the force that ties network mem-
bers together. According to Ring and Van Den Ven (1992), all collaboration 
includes some elements of trust between the collaborating actors. Mayer et al. 
(1995) introduce a contradictory view by stating that only when the members 
of a network feel vulnerable in some way regarding the collaborative activities 
is trust needed. Möllering et al. (2004), on the other hand, state that it is not 
about the need for trust, but about becoming aware of trust. According to 
them, the members of a network only become aware of trust when it is prob-
lematic. Das and Teng (2001) see trust as a determinant of risk and state that 
together with control, trust can be used to reduce risk in collaborative actions 
such as networking. 

It is also important to note that trust is a dynamic concept that can change 
and that the creation and maintenance of trust can have different require-
ments at different times and places. From the managerial perspective, it is 
important to note that as a dynamic concept, trust can be facilitated. For ex-
ample, learning and shared values both contribute to the building of trust. 
(Dwyer et al., 1987; Hunt and Morgan, 1994a) Trust can increase as well as the 
willingness to take risk and commit to collaborative activities. Decreased trust 
and lack of trust can encourage concealment and distortion of information and 
increase the likelihood of misunderstandings and misinterpretations between 
the members of a network and also results in the lack of open discussion. 
(Zand, 1972) The lack of trust in inter-organizational context is at times com-
pensated by the use of stricter formal control mechanisms (Das and Teng, 
2004) that might not be suitable for the network context. This increases the 
importance of trust in networks as a critical factor for network performance 
and sustainability. (Powell, 1990; Kenis and Provan, 2006)   

I also want to point out that trust increases the tolerance of risk and ac-
ceptance of uncertainty. (Inkpen and Curral, 2004; Mayer et al., 1995; 
Nooteboom, 2007) Trust should also be valued in the network context due to 
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the fact that trust induces positive interpretations of others’ behavior and less-
ens the concerns about opportunistic behavior by integrating members of the 
network and reducing formal controls. (McEvily et al. 2003) 

Most research on trust has to do with individual level of trust, i.e. person to 
person, but in a network context, the concept of inter-organizational trust is 
also of relevance. Inter-organizational trust can act as a mechanism of govern-
ance, which obviates the need for hierarchical controls. (Ring and Van de Ven, 
1992; Gulati and Sytch, 2008) According to Gulati and Sytch (2008), this in-
ter-organizational trust may occur among individuals and among organiza-
tions when inter-organizational trust is seen as an organization’s expectation 
of the other organizations’ mutual – instead of opportunistic – behavior in 
dealing with them. This refers to trust as a multilevel phenomenon, and ac-
cording to it, inter-organizational trust emerges from the history of interaction 
in both individual and organizational levels. Thus, the inter-organizational 
trust can emerge from and be influenced by the history of interaction between 
organizational boundary banners and the collaborating organizations. As col-
laborating organizations learn to know each other and accumulate knowledge 
over time, they can make a more compelling incentive system and install more 
credible and effective control mechanisms in their joint networks. (Gulati and 
Sytch, 2008) 

4.1.2 Trust and risk as elements of networking 

To begin with, the existence of risk is the reason why trust and control are both 
needed in the collaborative action in networks, as they are both mechanisms 
for reducing risk and increasing confidence in collaboration. (Das and Teng, 
1998; 2001; Inkpen and Currall, 2004) 

The inter-organizational network context creates risk-related challenges, and 
reducing the different kinds of risks requires certain types of mechanisms and 
structures. Performance risk is directly linked to the achievability of a net-
work’s objectives and comes from the environment of the network, for exam-
ple, the hierarchical organizations which the network members belong to. Per-
formance risk is closely linked to the fact that all members in a network have 
their own interests, which is a potential source of conflict. Also, the members 
usually have private expectations of the benefits of being in the network. Con-
flicts can lead to low commitment and materialize the relational risk. (Das and 
Teng, 2001) 

Relational risk arises from the possible opportunistic behavior of a network 
member either a person or an organization participating in the process of net-
working. Even if the network itself functions well, and the relational risk does 
not materialize, there may be changes in the environment of the network that 
have an effect on the network's probability and ability to achieve its objectives. 
Here, the environment relates to the originating organizations of the network 
members as well as to the service organization and production of elderly care 
in the public sector. 
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4.2 From collaboration to systematic networking 

Collaborative actions can be conceptualized as sequential processes (Doz, 
1996) or as functions that are performed by the members of a network. 
Through these processes, functions, and activities, networking evolves from 
the initial conditions to the final outcome, the result, of networking. (Agranoff 
and McGuire, 2001; 2003; Mandell, 2001; Rethemyer and Hatmaker, 2008) 
Doz (1996) states that the process that happens between the initial conditions 
and the outcome of collaboration as a sequential process is actually network 
management. 
Publication 1: I will start the discussion on collaborative actions that form 
the process of networking by utilizing the collaboration framework by Ring 
and Van de Ven (1992). This framework corresponds to the discussion of con-
ditions underlying inter-organizational collaborative action and shows how 
negotiations, commitment, and executions as phases form a cyclical process 
that is constantly evaluated (Figure 10). The terms overlapping and recurring 
refer to the dynamic nature of networks and, I will also discuss these processes 
later in this chapter. 

 

 

Figure 10. The cyclical process of collaborative action (Ring and Van de Ven, 1992). 

Despite being cyclical and overlapping, the framework still suggests an order 
for the phases in the process of networking. The process starts from negotia-
tions and through constant, or at least systematic, evaluation of performance 
evolve to create the output the network is set to produce. (Ring and Van de 
Ven, 1992) Evolution is in fact necessary for the collaborative action to form a 
process of networking. (Inkpen and Currall, 2004) The evolution occurs 
through events, actions, and activities in a sequential or a cyclical process, 
where development and evaluation evolve from the initial conditions inside 
each of the participating organizations to an outcome that contributes to each 
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of the participating organizations by simultaneously achieving the shared goal 
of the network and the individual motivation of each of the participating net-
work to join the network. (Doz, 1996; Ring and Van de Ven, 1992) 

Figure 11. The progress of the process of networking as phases. 

However, I assume that even if networking can be described as a dynamic and 
cyclical process, there is a certain system and order in how the events, actions, 
and activities should progress in phases. This is depicted in Figure 11, where 
the dynamic nature of the process is indicated with arrows going to both direc-
tions, and a phase is depicted to include a cycle of negotiations, progress, and 
constant evaluation. 
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4.2.1 The role of prior conditions in networking 

After discussing networking as a process, my attempt here is to find the justifi-
cation for the phases of the process of networking. I begin from discussing the 
conditions in an organization prior to collaborative action and how these con-
ditions affect the latter phases of networking. I call these initial conditions 
prior conditions. These conditions take place before collaborative action be-
tween the members. (Inkpen and Currall, 2004) The relationship between 
prior conditions and the later phases of networking are shown in Figure 12. 
The fact that prior conditions determine and shape collaborative action is seen 
as the motivation for including prior conditions in the phases, meaning that 
the two parts of networking are the internal conditions of an organization and 
collaborative action, where the members of the network work together. 

 

 

Figure 12. The role of prior conditions in networking. 

To start networking, a birth of an idea and the motivation to collaborate are 
required inside one or several organizations that will eventually be the mem-
bers of the network. (Ring and Van de Ven, 1992) Ideally, the identification of 
a challenge that needs a network is done by the potential network members 
together, and no single actor takes the initiative to form a network. (Mandell 
and Keast, 2009; Håkansson and Snehota, 1995) However, an organization 
needs internal motivation and a goal for the process of networking, since net-
work members do not solely work to achieve the shared, collective network 
goal but also their individual organization’s goals. (Mandell and Keast, 2009) 
This notion suggests that there are internal requirements and conditions for a 
single organization to be motivated and able to collaborate; these internal and 
unique conditions form the prior conditions. (Doz, Olk and Ring, 2000) 

When an organization decides to begin networking, it has either previous ex-
perience or existing preconceptions about potential partner organizations, 
which is what forms the initial inter-organizational trust towards those organi-
zations. (Möllering et al., 2004) Experience from previous relationships has an 
effect on the motivation of all the actors to affiliate with the network, since the 
previous relationships determine the level of (initial) trust and the actors’ will-
ingness to enter into collaborative relationships. (Doz, Olk and Ring, 2000) 

The level of initial trust is essential in networking, since it determines the 
easiness of developing a network and making a network work effectively. (Doz, 
Olk and Ring, 2000) This trust that exists before the network members begin 
the actual collaborative actions should lead to networking. This requires a pro-
cess of learning from and trusting each other (see, for example, Möllering et 
al., 2004) and can result from a risk assessment about possible opportunistic 
behavior and the capability to meet the requirements of collaboration. (Doz, 



Networks and networking as process 

46 

Olk and Ring, 2000) Depending on the results of the risk assessment, the level 
of initial trust can be low, and therefore, room for suspicion can exist. (Inkpen 
and Currall, 2004) 

The prior conditions that precede the actual collaborative action are relevant 
to the form and effectiveness of the whole process of networking (Ring et al., 
2000), fostering or blocking learning, and leading the collaborative action to 
the cycles of trust development. (Doz, 1996) Control decisions can be a result 
of a managerial strategy and be made inside the organizations prior to collabo-
rative action, although they will later influence the development of trust be-
tween the collaborating members in the network. Also, expectations of the 
possible members of a network influence how each organization prepares for 
networking, what they expect to receive, and what kind of control mechanism 
can be used during the process. (Inkpen and Currall, 2004) Later, the causality 
between trust and control is more multi-directional. (Inkpen and Currall, 
2004) 

4.3 The phases of networking 

Here, I will describe the part of the process of networking where the chosen 
members of a network start joint collaborative activities. While prior condi-
tions described conditions inside individual organizations and how these con-
ditions influence the latter phases of networking, here I will discuss the col-
laborative action of the network and how this action evolves in phases. The 
line between prior conditions and joint collaborative activities however is not 
this clear, since prior conditions can include various levels and types of col-
laboration and joint activities aimed to lead towards shared activities of sys-
tematic networking. My attempt is to understand the actions of members in 
forming and maintaining a network in a process that is the progressive order 
and sequence of events in the network’s existence over time. (Van De Ven and 
Poole, 1995) Further, my attempt is to conceptualize the suggestion of events, 
actions, and functions in the development and maintenance of a network into 
the phases of networking. (Van De Ven and Poole, 2005; Doz, 1996; Heikkinen 
and Tähtinen, 2004; Mandell, 2001) 
   To begin with, during the literature review, I made a notion that many re-
searchers highlight the formation phase of the network and to a great extent 
disregard the development of the solution to the challenge that the network 
has been created to solve. One exception is innovation network research, 
which again tends to concentrate on the development phases of innovation 
and does not place that much emphasis on the development of the network 
itself. (For example, Heikkinen and Tähtinen, 2004) Although looking into the 
development phases is a step in the right direction, I believe that innovation 
network research to a degree still fails to systematically examine the develop-
ment and maintenance of networks. 
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4.3.1 Trust and commitment as building blocks of networking 

Based on the literature research, I suggest that trust, commitment, control, 
goal-setting, and the understanding of the social processes of networking are 
the key elements of networking. The literature seems to especially emphasize 
the roles of trust and commitment in constructing the network. (Inkpen and 
Currall, 2004; Heikkinen and Tähtinen, 2004; Morgan and Hunt, 2004; 
Järvensivu et al., 2011) What calls for trust between the collaborating actors is 
the prevailing uncertainty of networks, even if the members of a network do 
not necessarily rely only on trust in coordinating collaborative actions in net-
works. Uncertainty can potentially prevent networking from evolving, when it 
is combined with vagueness of the results of the collaboration and a lack of 
trust. All these three factors, together with the dynamic nature of inter-
organizational networks, accentuate the need for high commitment. (Ring and 
Van de Ven, 1992, 92) 

Also, the nature of trust itself creates certain dynamics in all collaborative ac-
tivities. Understanding trust is essential to the development of networks, since 
trust is dynamic, as trust varies and changes, can be lost, peaks, and can be lost 
again. Zand (1972) writes that trust is a gradual phenomenon which creates 
more trust. Information disclosure, the acceptance of influence and exercise of 
control are constructs that have a feedback relationship to both trust and mis-
trust. (Zand, 1972) 

When it comes to the first research sub-question of how the process of net-
working should be organized, the existing research seems to suggest that trust, 
commitment, and their creation are essential to the success of the process. At 
the beginning of the process of networking, there is only little need for the reli-
ance on trust, because the beginning involves little risk, but trust (initial trust) 
and collaborative objectives create the climate for and shape interaction be-
tween the members of the network. In evolved relationships, learning and 
trust (evolved trust) co-evolve. (Möllering et al., 2004) This leads to the sec-
ond characteristic of trust, which is the level of trust. For example, Zand (1972) 
has showed that in the process of learning, high initial trust supports the dis-
closure of information and the acceptance of influence as well as reduces con-
trol. It follows from the fact that the other members see trusting as a sign of 
trustworthiness that increase their level of trust and open action. This again 
reinforces the first members of the network trust into a self-reinforcing phe-
nomenon that supports the process of networking. (Möllering, 2004) 
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Figure 13. The iterative cycle of developing the network through learning, trust, and commit-
ment (modified from Möllering et al. 2004). 

The literature suggests that commitment is tied to trust; both trust and com-
mitment have been identified as critical factors regarding network perfor-
mance. (Powell, 1990; Kenis and Provan, 2006) While Möllering et al. (2004) 
suggest that at the very beginning of collaboration, the members contribute to 
the activities based on their initial trust, in order for networking to progress 
from prior conditions, the network has to allocate time and resources to the 
creation of not only trust but also commitment. The initial trust should evolve 
to the level of trust that enables commitment through learning from each oth-
er.  This shift from initial to evolved trust can be interpreted as the process of 
learning about and trusting other members of the network and, as such, as one 
of the sub-processes of constructing a network. (Inkpen and Currall, 2004) 
This is depicted in Figure 13. 

4.3.2 The setting of the goal 

Setting the goal is something that the network should aim to achieve at the 
very beginning of their collaborative activities. The social production processes 
inside the network have to reach the point of a joint goal at the beginning of 
the collaboration (for example, Agranoff and McGuire, 2003). Setting the goal 
can serve as a learning process and act as a social control mechanism by provi-
ding the members of the network a forum for creating a better understanding 
of each other and helping to establish collective goals, norms, and values. 
Through goal-setting, a network can even make some structural arrangements, 
which in networks can act as formal control mechanisms and set boundaries 
for network members’ behavior in the network activities. (Das and Teng, 1998) 
What should be achieved during the process of goal-setting is that the mem-
bers of the network discover each other and recognize the differences in their 
prevailing structures, processes, and routines as well as understand the chal-
lenges of repeating and integrating these into a network. (Agranoff and Mc-
Guire, 2003) Still, during the process of networking, the members of the net-



Networks and networking as process 

49 

work have to overcome these differences (Doz, 1996), so that the process and 
the outcome can be efficient and equitable. (Ring and Van de Ven, 1992) 
 

4.3.3 The setting of rules, tasks, and tools 

Since in the researched public sector, the networks operate in a hierarchical 
context, it is essential to emphasize the fact that the reliance on trust can be 
restricted by existing legal systems and role responsibilities of each participa-
ting organization. (Ring and Van de Ven, 1992) Therefore, from the beginning, 
collaborative action in networks has to be guided by at least a minimum set of 
rules and provided with coordinative tools and a certain level of communicati-
on. (Agranoff and McGuire, 2011) 

The set of rules, coordinative tools, and communication all highlight the 
need for conditions that motivate the willingness to step out of the organiza-
tional roles, foster initial positive expectations, and enable the collaborating 
members of the network to improve on the prior conditions, including initial 
trust. (Doz 1996) This can, according to Doz (1996), be achieved through de-
fining the tasks of collaboration, the routines that originate from the participa-
ting organizations, a design for interface, and individual expectations about 
the collaboration. Collaboration in networks should not rely on organizations’ 
positions, instead, networking requires information-based empowerment. 
(Agranoff and McGuire, 2003) 

4.3.4 The social processes 

Information-based empowerment accentuates the role of the social processes 
in networking, as the members of the network need to negotiate and agree on 
the positions and roles in the network, where the individual organizational 
positions and roles do not (necessarily) apply. Ring and Van de Ven (1992) 
point out that during the process of networking, personal relationships beco-
me increasingly important over the role relationships; psychological contracts 
supplement the formal legal contracts that are set at the beginning of the pro-
cess, and formal agreements increasingly reflect the informal understandings 
and commitment. 

Also, trust can be tied to the importance of social processes, since trust 
should be built up by facilitating interpersonal interactions in a systematic but 
careful manner. (Ring and Van de Ven, 1992) This is because trust rises from 
the network members’ assessment of each other and, through learning, evolves 
into a positive effect on the members’ willingness to participate in collaborati-
on. (Inkpen and Currall, 2004) Ring and Van de Ven (1992) emphasize that 
personal relationships should be fostered, since they have the potential to sha-
pe and modify the evolving structure of collaboration (network). Within the 
social processes, alongside a trusting atmosphere, the network should be able 
to create a feeling of “fair dealing” between the members of the network. On a 
personal level, this translates to the willingness to reconcile one’s own interest 
with the need to maintain social relationships. On the organizational level, the 
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feeling of fairness comes from receiving benefits proportional to the invest-
ment placed in the collaborative action. (Ring and Van de Ven, 1992) 

4.4 Summary of networking as a process 

Here, I will conclude the process discussion of networking and propose an 
order for the presented actions and the phases of networking. Firstly, I want to 
stress that the process is a dynamic, iterative process, where different phases 
follow each other. Based on the existing literature review, what constitutes a 
phase is still a bit unclear, although network management discussion suggests 
that the phases of the process include creation, maintenance, and disseminati-
on of a network. Secondly, based on the literature review, I suggest that we 
should include the conditions created inside an organization to support or 
hinder the collaborative action to reach the level of systematic networking.  

Thirdly, when it comes to the phases of networking, in addition to including 
prior conditions of the process, we know that joint development should start 
from the development of the network. We can also argue that this develop-
ment of the network means development of trust to the level that allows com-
mitment, setting of the joint goal, and deciding on the control mechanisms. 
The role of social processes in networking can be regarded important, whilst 
their role is most critical at the beginning. Learning is a part of the social pro-
cesses and has an important role in the creation of trust and allowing com-
mitment. 

Fourthly, I suggest that when the network has reached the level of trust that 
allows commitment, it is ready to concentrate most of its time on the develop-
ment of its goal. This development is here referred to as the development of 
the context, serves as the motivation for the actors to engage in the collabora-
tive activities, and should follow the development of the network. While net-
working is a dynamic process and trust – a dynamic concept, the key elements 
of networking require constant attention and maintenance during the deve-
lopment work towards the joint goal all the way to the utilization of the soluti-
on the network has created. 

 

 

Figure 14. The division of systematic networking into four different phases. 
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Figure 14 shows the presented parts of the process of networking. The order of 
these phases is based on the literature review. The role of the action research 
process is to find determinants to each of the phases, which give more light 
into what each of the phases consists of and what marks the beginning and the 
end of a phase as well as how the whole process evolves. In Figure 14, I have 
highlighted the fact that prior conditions are a product of the organizational 
conditions and are unique to each organization. In the figure, prior conditions 
are followed by the second phase, where the development of the network final-
ly takes place. The process chart in Figure 14 also shows that second and third 
phases can be partly overlapping, and the actions of these phases are not al-
ways clearly separable from each other, even if the third phase is more clearly 
concentrated on the development of the solution, which has been determined 
as the goal of networking. In the fourth phase, the action returns to the or-
ganization, and the network or the goal of the development is integrated in the 
service production.  
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5. Managing networking in the hierar-
chical context 

My second and third sub-questions are about the kind of management needed 
in networking, how this management can be separated from the actions of 
network management, and the enabling of these processes.  Answering these 
questions helps us understand and offer a solution to the paradox of public 
management. In this chapter, I will continue on the paradox of public network 
management by discussing the differences and similarities between hierarchi-
cal organizational management of public organizations and network manage-
ment and then the dual challenge of public management of comparing these 
two management styles. 

In an attempt to understand network management and the role of the public 
manager in enabling networking, I will discuss to what extent hierarchical ma-
nagement differs from network management and how much, if at all, network 
management contains features from hierarchical management. In addition to 
the understanding of the differences of the management types, the network 
management functions, the requirements of the network management, and the 
participation, and roles of the public manager in networking and how the ma-
nagement requirements evolve during the process of networking are all rele-
vant to this discussion. 

5.1 Managing networks and hierarchies 

Public management research has paid some attention to the comparison of 
networks and hierarchies and discussed the management of both. Several re-
searchers have come to the conclusion that hierarchical tradition of public 
management is something different from network management. (Agranoff and 
McGuire, 2001; MiIlward and Provan, 1998; O’Toole, 1997; Herranz, 2007; 
Mandell, 2001) In fact, already in 1990, Powell suggested that while networks 
are different from hierarchies and markets, their management should be as-
sumed different from managing hierarchies. In their paper, Järvensivu and 
Möller (2009) propose that while networks, markets, and hierarchies are all 
value-creating systems and can be defined through actors, resources, and acti-
vities, the management of each of these value-system types is different but 
comparable. 

Agranoff and McGuire (2001) and Mandell (2001) have also come to the 
conclusion that network management is different from the management of 
hierarchies, and hierarchical power cannot be used in networks as such. Ag-
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ranoff and McGuire (2001) present the idea that management of hierarchies 
differs from the management of networks, for example, in collective vs. hierar-
chical idea generation, knowledge-based power balances and disparities, and 
in role-based actors who collaborate in networks based on shared learning and 
social capital. Mandell (2001) has argued that governmental and organiza-
tional management, as well as network patterns, all require fundamentally 
different forms of management. 

Agranoff and McGuire (2003) state that networking requires a new type of 
management, which they call information-based management. The basis of 
this information-based management is not the organizational roles, but the 
knowhow and the capabilities required by the network and are possessed by 
the members of the network regardless of their organizational position and 
status. Network management embodies attributes from hierarchical manage-
ment and, for example, trust and control are both parts of successful network 
management, even though earlier research suggests that different types of 
control and control mechanisms have a place in networks in comparison to 
hierarchies. (Das and Teng, 1998)  

In networks, the relationships between actors can be based on superior-
subordinate relations, commitment, and trust, and in addition, the interde-
pendency of social actors are all highlighted in networks. The network mem-
bers can have a combination of different kinds of relations and relationships 
with other members of the network. (O’Toole and Meier, 2004) It is these dif-
ferent kinds of relations between network members that give rise to the new 
managerial requirements that cannot be met solely by hierarchy-based mana-
gement. (O’Toole and Meier, 2004; Meier and O’Toole, 2007) 

The discussion of the types of management relates to the management capa-
bilities, which are different in networks and in hierarchies. (Agranoff and Mc-
Guire, 2001) Regarding the Finnish context, Heinämäki (2012, 65) stresses 
that while municipalities are shifting more and more towards network-type 
service production, the management requirements and capabilities are shifting 
from a hierarchy-based formal position to informal social interactions, where 
respect and position has to be earned. Most public management research 
seems to adopt the view that successful networking requires management that 
is based mainly on trust and commitment, while the manager remains respon-
sible for the management of the hierarchical organization. These researchers 
regard networks as their own organizational form. (See, for example: Agranoff 
and McGuire, 2001; Mandell, 2001; Rethemayer and Hatmaker, 2008) 

5.2 Classifications of network management 

Researchers have used different classifications in their attempt to understand 
the complex phenomenon of network management. Three of such relevant 
classifications are presented in Table 1. Rathemayer and Hatmaker (2008) 
divide network management research into four different perspectives. They 
also define network management as a process that can be classified as either 
game-network type management or as network management functions. The 
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functions perspective was created by Agranoff and McGuire (2001). Network 
management can also be classified according to how management reacts to the 
environment in short- and long-term perspectives. According to Hicklin et al. 
(2008), within both perspectives, a network can be either reactive or proactive. 
Table 1 also presents the view of network management from Kickert and Kop-
penjan (1997), according to which, network management can be seen as struc-
turing the network based on internal or environmental changes and require-
ments.   

Table 1. Classifications of network management. 

CLASSIFICATION  SOURCE 
1. Four perspectives 
to network man-
agement 

a)Network governance 
b)Network management as information 
and knowledge management  
c)Network management as atool of 
implementation 
d)Network Management as a process  
     -Activating  
     -Framing  
     -Mobilizing  
     -Synthesizing 

-Rathemayer and Hatmaker, 
2007 
 
 
 
Agranoff and McGuire, 2001 

2. Network man-
agement as reacting 
to the environment 

a)Short-term strategy regarding the 
environment  
     -Reacting to changes in the environ-
ment 
     -Exploiting and manipulating oppor-
tunities that arise in the environment 
b)Long-term strategy regarding the 
environment and the network Reacting 
to negative schocks Restructuring net-
work or the conditions they are situated 
in  

Hicklin et al, 2008 

3. Network man-
agement as chaging 
the structures of the 
network  
 

a)Structuring existing network and 
improving cooperation within these 
structures 
b)Restructuring the network according 
to internal and external changes 
c)Changing internal conditions of the 
network  
 

Kickert and Koppenjan, 1997 
 

Here, I will discuss the important and relevant aspects of the classifications 
presented in Table 1. In my work, I want to emphasize network management 
as a process, where achieving consensus between the network members is 
emphasized. This process view is different from the governance school ap-
proach, which stresses that decision and implementation are not separate, 
establishes the interplay between the policy and collaboration networks, and 
presents the implications of this interplay on network management in the pub-
lic sector. (Rethemayer and Hatmaker, 2008) 

One could say that no network is an island. The classifications refer not only 
to the interplay of implementation and policy networks but also to the envi-
ronment of these networks. Regarding the environment, Table 1 shows two 
different short-term strategies that can be chosen: the reaction to negative 
environmental shocks and exploiting opportunities in the environment. The 
table also shows another perspective to the changes in the environment, which 
emphasizes long-term strategy and refers to such factors as reacting to negati-
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ve shocks, positive opportunities, actions of restructuring networks, and the 
conditions networks are situated in. (Hicklin et al., 2008) 

While Kickert and Koppenjan (1997) emphasize structures in their definition 
of network management and state that it is structuring the existing network 
and improving the conditions of cooperation within an already existing struc-
ture, they add that this restructuring includes activities such as reacting to 
changing internal and external environments by removing or adding members 
and resources to the network. This reacting to environmental changes includes 
internal activities and changing internal conditions of the network. 

The function view of network management falls within the process perspec-
tive of the network in Table 1 and is possibly the best known of the presented 
views. What I find problematic in the existing understanding of the function 
view is the fact that it emphasizes the role of the organizational manager, and 
researchers who have adopted this view tend to assume that an organizational 
manager adopts the role of the network manager. (Agranoff and McGuire, 
2001, 2003) Some public management researchers have also started to questi-
on this assumption. (Rethemayer and Hatmaker, 2008) 

One of the main criticisms towards the prevailing network management 
function view is questioning the role of the organizational manager, which 
suggests that we should ask who should manage the network in an organizati-
on, and what kind of a role should a public manager be left with in networking. 
One could claim that the network function approach alone is not sufficient in 
providing an understanding of how this process is most efficiently enabled in 
hierarchical organizations. This also relates to the discussion of the level of 
participation, which will be discussed later in this chapter. 

5.3 Definitions of network management 

We have already established that network management is different from ma-
naging hierarchical organizations in that there are different requirements for 
these two management types and questioned the participation and roles of the 
public manager in managing networks. We have also taken a look into the dif-
ferent classifications of network management. Here, we will go deeper into the 
analysis of the definition of network management in order to understand the 
possible participation and roles of the public manager in the process of net-
working. 

A relatively loose definition of network management comes from Williamson 
(2001), who writes that network management is a way of organizing service 
production through networks. Powell (1990) and Borgatti and Forster (2003) 
have added that network management is a way of organizing independent ac-
tors that work together regularly and base their cooperation on trust and 
commitment. In other words, network management can be seen as organizing 
the process of networking. To get a deeper understanding of network mana-
gement, I maintain that management in networks and hierarchies is compara-
ble and borrow from Järvensivu and Möller (2009, 7) in defining management 
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as “a function that by definition has to be carried out in every organization 
that wants to exist …”. 

Some researchers have come to the conclusion that network management 
can be mandated not only to a single person, but also to a group of people, or 
the network in its entirety can attend to the managerial actions (see, for exam-
ple, Järvensivu and Möller, 2009). However, I tentatively suggest that having 
an appointed network manager assigned to perform the managerial actions 
especially benefits networks in the hierarchical context, such as elderly care, as 
a part of the municipal social and health care service production in Finland. 
Further, I argue that managerial actions can be separated from the actions of 
networking and network management can be seen as organizing and facilita-
ting the process of networking. Organizing entails the actions that need to be 
done inside the network to enable and support this process, which is somet-
hing that all members of a network do by suggesting, requesting, requiring, 
performing, and adapting activities. (Ford, Gadde, Håkansson and Snehota, 
2003) 

I further define network management as the actions done by an appointed 
network manager or managers to ensure the creation and maintenance of the 
network and achieving the goal of networking. Network management is also 
ensuring that the network achieves mutual understanding of the fact that wor-
king together is more effective than working outside a network and delivers 
benefits to all members (Nambisan and Sawhney, 2011), I would also add the 
conditions that support networking. The mutual understanding and suppor-
ting conditions can be achieved through the facilitation of synergistic interac-
tions, by shared values and working together, through the creation of shared 
goals and cooperative culture (Mandell and Keast, 2009), as well as by using 
the right type of control and finding the proper set of formal and social control 
mechanisms that support the process and do not have a negative effect on the 
created mutual trust. (Das and Teng, 1998) 

5.3.1 Network management function perspective 

Network management functions, which were originally presented by Ag-
ranoff and McGuire (2001), bring clarity to the discussion of the process of 
networking and the management thereof by clearly stating what the manage-
rial functions that need to be attended to in networks are. These network ma-
nagement functions and the more specific network management tasks relate to 
the requirements of managing networks in regards of what needs to be ac-
hieved to ensure a functioning network. Table 2 describes the four network 
management functions and the corresponding tasks. (Agranoff and McGuire, 
2001; 2003; Mandell, 2001) 
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Table 2. Network management functions and tasks according to Mandell, 2001. 

MANAGEMENT 
FUNCTION 

DEFINITION 
OF THE FUNC-

TION 

RELEVANT MANAGEMENT TASKS 

 
ACTIVATING 

 
 

Forming mem-
bership and 
accessing re-

sources 

1.Identifying and selecting relevant network actors 
 2.Gaining an agreement with the key network members 
to devote necessary skills and resources to the cause 
3.Adjusting a structural arrangement that reflects the 
complexity of the membership and tasks achieved 
4.Adjusting and enhancing network dynamics through 
the strategic introduction of new members to the net-
work and deactivation of non-productive members  

 
FRAMING 

 
 

Shifting orien-
tation from 

single to collec-
tive 

1.Establishing and influencing the operating rules, val-
ues, norms of the network creating new terms of en-
gagement 
2.Altering the perceptions of the network members 
through the introduction of new information and ideas 
3.Understanding and examining the perspectives of the 
other members of the network 
4.Supporting  

 
MOBILIZING 

 
 
Securing com-

mitment to 
whole collective 

identity 

1.Establishing a common mission or vision 
2.Securing member agreement in termsof the scale and 
scope of action and  
3.Creating coalitions and interest groupsas underlying 
supporting infrastructure 
4.Supporting network champions in their endeavour to 
model behaviour and sell ideas and identifying sponsors 
who will provide legitimacy and line of credit 
5.Driving the relationships to achieve outcomes 

 
SYNTHESIZING 

 
 

Building and 
maintaining 

relationships 

1.C hecking the levels of engagement and contribution 
2.Monitoring that actions and behaviours reflect net-
works principles  
3.Establishing and enforcing a network culture as well as 
developing a communication and information sharing 
4.Removing obstacles and establishing processes to 
enable members actions and working through conflicts 
5.Continually monitoring to ensure that diverse needs 
and resourcesof the memberscontinue to be directed 
towards a common strategic purpose. 

 
Table 2 describes each of the four network management functions based on 
the descriptions from Agranoff and McGuire (2001) and Mandell (2001). Acti-
vating as a network management function, according to Agranoff and McGuire 
(2001), means identifying the participants and their resources to form a net-
work membership and to ensure access to the required resources. Framing 
translates to shaping interactions in networks by establishing and influencing 
the operating rules, norms, and perceptions prevailing in the network or, as 
Mandell (2001) describes, “shifting the orientation from single to collective.” 
Motivating is about inspiring and committing network participants and rele-
vant stakeholders to the collective identity. Synthesizing includes creating and 
enhancing the conditions for favorable productive interactions among network 
members.  (Agranoff and McGuire, 2001) 
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Activating 
Activating can be defined as the forming of relationships and accessing the 
required resources. This function especially stresses the social skills of a net-
work manager (see, for example, Äyväri, 2002) and the ability to identify and 
work with proper actors who deliver the right resources. (McGuire, 2002; Rit-
ter, 1999; Ritter, Wilkinson, and Johnston., 2002) Activating takes place either 
when the network is being formed or in a situation where the composition of 
the network has changed, and as a result, there is a need for a change in the 
composition of the network. That is to say, activating is important to the effec-
tiveness of the network and may require strategic changes in the structure and 
the dynamics of the network. (Agranoff and McGuire, 2001) 

The strategic changes in the hierarchies or in the network may equally re-
quire both activation and deactivation of the members of the network to enga-
ge members who have the resources required in the network. (Rethemayer and 
Hatmaker, 2008) Forming relationships and activating the right actors are 
important to networking, and I would stress the fact that engaging all relevant 
stakeholders and mapping their resources, skills, and knowledge is an essen-
tial part of the activating function. As seen in Table 2, Mandell (2001) also 
refers to the structural arrangements of the network in relation to activating as 
a network management function. 

 
Framing 
Framing as a managerial function is about creating a sense of interdependency 
between the network members and trust towards networking to ensure that 
collective network activities are possible. To ensure these, the actions should 
follow the created rules of interaction and the accepted decision-making pro-
cedures. (Agranoff and McGuire, 2001) According to the framing function, 
network members should understand and accept that they achieve more 
through the network than they would independently. (Rathemayer and Ag-
ranoff, 2008; Mandell, 2001) Therefore, framing is the actions the network 
manager performs in facilitating the creation of a shared purpose and vision by 
offering the network new ideas or suggesting decision-mechanisms. (Agranoff 
and McGuire, 2001; Kickert and Kopperjan, 1997) However, the manager is 
also required to secure a working consensus on behalf of the whole network, 
while allowing members to contribute and to also fulfil their own motives to 
participate in the process of networking. (Mandell, 2001; Agranoff and McGui-
re, 2001) 

During framing, a managerial task is also to establish and influence a net-
work’s operating rules, values, and norms as well as alter the perceptions of 
the participants (Table 2). Learning capability (Lorenzoni and Lipparini, 1999) 
is essential to a network manager in the function of framing, as networks re-
quire a change from control towards participating. In networks, the right type 
of control can facilitate, but the wrong type of control in a wrong situation can 
inhibit collaborative actions. (Agranoff and McGuire, 2001) 

 
Mobilizing 
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Mobilizing refers to affecting human relations such as motivating, inspiring, 
and ensuring commitment. (Agranoff and McGuire, 2001) Mobilizing as a 
network management function emphasizes commitment, which is defined in 
Table 2 by stating that mobilizing is the securing of commitment to the collec-
tive identity of the network. Learning to cooperate, be adaptable and flexible 
are all required from the network management in facilitating and organizing 
networking according to the mobilizing function. This is because this process 
is also a process of bringing together separate entities to form a collective unit 
with shared goals through the creation of a common vision and purpose as 
well as shared ownership of the network. (Keast and Hampson, 2007) 

In fact, Mandell (2001) names the ability to influence members to participate 
in networking as one of the main requirements of a network manager. Mobili-
zing is also the managerial task that aims at ensuring the support from the 
originating organizations of the members of the network. While the balance 
between these organizations and the network is important, mobilizing includes 
the activities of ensuring support for the network management from the ma-
nager’s primary organization. (Agranoff and McGuire, 2001; Rethemeyer and 
Hatmaker, 2008) 

 
Synthesizing 
The fourth network management function, synthesizing, translates to ensuring 
the favorable conditions to transferring collaborative actions into a process of 
networking (Rethemayer and Hatmaker, 2008) through building and main-
taining relationships (Table 2) and continuously checking the levels of mem-
bers’ engagement and contribution. (Mandell, 2001) This phase is about the 
principles and culture of the members of the network, which are enforced 
through the development of communication and information sharing. (Man-
dell, 2001; Agranoff and McGuire, 2001) Therefore, synthesizing is referred to 
as developing new rules of interaction and cultural adjustments as well as 
changing the roles of the members of the network and their organizations from 
competitive to cooperative. (Kickert et al 1997; Agranoff and McGuire, 2001; 
Keast and Hampson, 2007) This network management function mainly re-
quires coordination capability (Äyväri, 2002, 166, Lorenzoni and Lipparini, 
1999) to answer to the managerial requirement of being able to create a net-
work culture and to blend many cultures, needs, and goals into effective com-
munication and collaboration for a shared purpose. 

Although this network management function perspective, originally created 
by Agranoff and McGuire, has gained ground among network management 
and public management researchers, the functions have also received criti-
cism. Rethemyer and Hatmaker (2008) are among those who have criticized 
the function perspective, and they list some weaknesses in the functions. Two 
of these weaknesses are of special importance regarding the proposed frame-
work of this study. First, the functions are claimed to fail to take into account 
the process-nature of network management in explaining how the network 
management requirements and tasks change and develop over time. Second, 
the management functions are based on the assumption that the public mana-
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ger from the sector- or department-level adopts the role of the network mana-
ger, an assumption which I have already questioned earlier in this chapter. 

I claim that this assumption of the public manager as the network manager 
is due to the lack of understanding of the role of the public manager, and I 
would like to point out that mobilizing in particular is built on the underlying 
assumption that the public manager from the sector- or department-level 
adopts the role of the network manager. I have already pointed out the criti-
cism towards this assumption and my framework is built to place special at-
tention to this function view and the public manager’s role in influencing the 
creation of trust and commitment inside the network and the participating 
organization. 

5.3.2 The roles of trust and control in managing networks 

Here, I discuss the concepts of trust and control in networks to understand the 
differences of these two control types and the contribution of the differences to 
the paradox of public management. This refers to the fact that management in 
an organization is based on the use of formal control, while social control has a 
more important and critical role in the management of networks. The question 
is then to what extent is a public manager from higher levels of organization 
able to adapt to the different needs of trust and control as well as change the 
types according to the need of the different phases and situations during the 
process of networking. 

When it comes to control and trust, I stand for the point of view that even if 
trust and control coexist in networks, it is essential to remember that trust 
should be the main enabler of collaborative actions, when a systematic process 
of networking is desired (Mayer et al., 1995), and that trust goes beyond cont-
rol, since the more trust there is, the more control the network members allow. 
(Nooteboom, 2007) Another view is that the use of control is a sign of mist-
rust, and according to Mayer et al. (1995), control mechanisms, such as cont-
racts, changing decision-making processes, internal processes, reward sys-
tems, and structures, only compensate or substitute for the lack of trust in 
networks. While Nooteboom (2007) is in line with the statement that trust and 
control are to some extent substitutes, Das and Teng (1998) have been able to 
confirm that the right type of control helps in building mutual trust. 

Inkpen and Curral (2004) suggest considering trust as a control mechanism 
in networks, even though that definition has also been found insufficient, be-
cause trust has its limits, and beyond those limits, control may be needed. For 
example, in the beginning of networking, there may not be trust, which the 
collaborating actors can rely on, and therefore, control mechanisms are nee-
ded. (Inkpen and Currall, 2004) According to this view, trust and control are 
complementary; when trust ends, control comes in to enable joint efforts. (Das 
and Teng, 1998) However, Das and Teng (1998) add that trust and control are 
not only complementary but also supplementary. Möllering et al. (2004) bring 
forth an idea that when the members of a network have a sufficient level of 
trust, they allow some level and certain type of control. Inkpen and Currall 
(2004) twist this to the managerial side and state that when a network has 
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reached a certain level of trust, the members have learned from each other, 
and the overall conditions of the network have reached the evolved level, a 
network manager does not want to use as much control. 

When it comes to the types of control, I have earlier referred to formal and 
social control and stated that in networks, social control to some degree repla-
ces formal control. Both of these types of control contribute to the level of 
trust. Formal control is predictable and regular (Inkpen and Currall, 2004) 
and means rules, goals, procedures, and regulations, while social control trans-
lates to values, norms, and to a culture that encourages desired behavior. (Das 
and Teng, 1998) Social control is long-term and takes time and effort to build 
and still remains uncertain and ambiguous. 

Even more strategic to the level of trust and overall confidence towards net-
working is the use of formal control. The use of formal control is found to more 
likely have a negative effect on the level of trust. Formal control is about in-
fluencing people and creating boundaries of behavior, and therefore, it can 
reduce autonomy. (Das and Teng, 1998) Strategic control is another type of 
control and implies the establishment of collaborative objectives and perfor-
mance guidelines. Collaborative control builds on the established strategic 
control. (Inkpen and Currall, 2004) Formal and social control are parts of both 
of these latter types of control. 

Another important notion is that trust and control are related to the type of 
collaboration and the aim of the collaborative activities. A certain type of col-
laboration requires and allows certain type of control mechanisms. Also, the 
situation within networking at hand dictates the type of control mechanism 
that can be used without eroding the existing level of trust. (Das and Teng, 
1998) 

5.4 The participation and roles of the public manager in networks 

The paradox of public management challenges sector- and department-level 
public managers, since networks mean rethinking, creating new environments, 
and stepping out of the established organizational roles. (Mandell, 2001) Seve-
ral public management researchers agree that the public manager has a role in 
networks and can adopt different approaches to how the public manager parti-
cipates in networks within this role. Some researchers hesitate to claim that 
the public manager should adopt the role of the network manager. The idea of 
assigning someone without managerial authority in the hierarchy to the post of 
network manager has also been presented (for example, Rethemayer and 
Hatmaker, 2008). Herranz (2008) has suggested that the public manager can 
also remain relatively passive in networks, while some researchers do not 
question the role of the public manager as the network manager and also as-
sume that the public manager is an active member in networks (see, for exam-
ple, Agranoff and McGuire, 2001). 

Indeed, it might be beneficial for the public manager to participate in the 
process of networking to gain influence and control the service production, as 
they could, if they were organizing and producing the services themselves. 
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(Herranz, 2008) The participation in these processes is however restricted by, 
for example, the fact that the use of formal control mechanisms may have a 
negative effect on the effectiveness of the process. (Das and Teng, 1998) When 
authority and power are determined by action and expertise, the public mana-
ger has to deal with substantial informal power and influence from other net-
work members. One could say that in networks, no one is in charge, but at the 
same time, all participants might be subordinates, who follow the rules of their 
originating organizations. (Mandell, 2001) This suggests that public managers 
could indirectly influence the network through the persons participating in a 
network, especially them being their subordinates. To sum up, the public ma-
nager has means to affect networking both through active participation and 
from the managerial role outside the network. 

5.4.1 Active and passive roles of the public manager 

From the roles of the public manager inside and outside a network, I proceed 
to discuss the public manager’s participation in networks through the four 
active managerial approaches to networks introduced by Herranz (2008). 
These approaches are reactive facilitation, contingent coordination, active 
coordination, and hierarchical-based directive administration. Herranz draws 
mainly from the work of Klijn et al. (1995), who have proposed a two-fold defi-
nition of active/passive approaches in public-sector network management. The 
organizational manager’s passive role outside the network has been discussed 
by Goldsmith and Eggers (2004), who have proposed that the public manager 
can also participate in networking as an outside consultant. 

To return back to the continuum presented by Herranz (2008), I highlight 
that reactive facilitation emphasizes the role of social interactions over di-
rect control. Reactive facilitation is about creating the kind of conditions where 
collaborative actions can take place. (Herranz, 2008) Within this role, the pub-
lic manager has relatively little control over the network, which can be prob-
lematic in the sense that the public manager can remain responsible for the 
outcome of the network, when the outcome of the organization is tied to the 
network. 

A public manager who adopts a contingency coordination approach to 
managing networks actively monitors the network and adopts an active coor-
dinative role when the network’s situation requires or when the organization 
benefits from more active coordination of networking. (Herranz, 2008) Mana-
gement, according to this approach, mainly influences the members’ percep-
tions (McGuire, 2002); and the final outcome, the service, is determined by 
the network’s interest, resources, and opportunities. (Herranz, 2008) Accor-
ding to this approach, the understanding of the right control mechanisms at a 
given time and the level of trust, existing and needed, are essential to a mana-
ger, because too strict and the wrong type of control can even decrease the 
effect of control and, in addition, decrease trust among network members. 
(Das and Teng, 1998) This approach is close to power strategizing, which in-
cludes control of information, the ability to exercise influence, and authorize 
action when needed. (Gray, 1989) 
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While, according to reactive facilitation, a manager enables networks 
through social interactions, in active coordination, social interactions are 
used together with procedural and incentive mechanisms, and the aim is to 
have a direct influence on the delivered services. Within this approach, a ma-
nager can use both instrumental relationships as well as create and even ma-
nipulate horizontal (network) relationships to the benefit of the organization. 
Even if this approach is more active than the two others, the public manager 
has less of and a different type of control over the network compared to a sing-
le actor service production. (Agranoff and McGuire, 2003; Herranz, 2008) 

Goldsmith and Eggers (2004) suggest that the public manager should have a 
bigger role in designing the network, including the identification of possible 
partners, involving stakeholders in the network activities, analyzing opera-
tions, determining and communicating the expectations of network members, 
assembling the pieces of the network, strategizing the maintenance of the net-
work, and finally, in activating the network. Some of these actions could be 
achieved most efficiently through the use of authority and some through the 
use of social connections, which, in my opinion, suggests that it is not so clear 
that the public manager is the right actor to manage all these actions. 

Hierarchical-based directive administration is another active ap-
proach and is based on the idea that managing networks and managing hierar-
chies requires the same skill-set and is the same in theory, and networks 
should be coordinated primarily through authoritative procedural 
mechanisms. (McGuire, 2003) This again is based on the notion that both the 
network and the hierarchy must have the right people and resources, a clear 
purpose and strategy as well as productive and purposeful interaction. (Her-
ranz, 2008) 

While the public manager can either take an active or passive approach to 
networking, the adopted role can also change, and a public manager can parti-
cipate in some phases or situations and remain outside of others. (Mandell, 
2001; Goldsmith and Eggers, 2004; Hampson, 2007) The participation can 
change, since management behavior varies across time and space. (McGuire, 
2001) 

The public manager can, at the beginning of the process of networking, have 
an active participative role in networking through the creation and modificati-
on of internal structures of the network. (Klijn et al., 1995) Mandell (2004) is 
in line with this thought and goes even further by stating that at the beginning, 
the manager has to use organization-based authority to both choose the mem-
bers who have required resources and to build legitimacy for the network. Al-
so, Goldsmith and Eggers (2004) suggest that participation of the public ma-
nager is strongest at the beginning and add that then, the use of hierarchical 
status and power is most likely to enable these processes; while Das and Teng 
(1998) suggest that learning and trust should be emphasized at the beginning. 
One rationale behind this is that the existence of trust influences both how 
control is perceived by the network and to how much control has to be used in 
a network for the network to achieve its goal.   
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5.5 Summary of managing and enabling networking 

Here, I will summarize the theoretical discussion in both of the theoretical 
chapters and add on the earlier summary of the process of networking. The 
main contribution of this chapter comes from understanding how much and to 
what extend the paradox of public management draws from the differences 
between hierarchies and networks and their management. One of the main 
differences is the type of control that is effective in hierarchies versus in net-
works and the kinds of effects control can have in networks. Both the control 
discussion as well as the presented approaches to managerial participation in 
networks suggests that the sector- and organizational-level public manager can 
participate in networking both as a member of the network and outside the 
network from the hierarchical position. This is depicted in Figure 15, which 
makes a clear distinction between the process of networking, the management 
of networks, and the enabling of networking. 
 

 

Figure 15. Enabling the process of networking in relation to networking and network manage-
ment. 

Figure 16 combines the two theoretical chapters and presents the process of 
networking with its four phases in conjunction with the process of networking, 
network management, and the enabling of the process of networking by the 
public manager. The figure situates network management inside the action of 
the network, inside the process of networking. The process and the network 
management functions develop during the process, and the managerial re-
quirements are different in each of the phases. Based on the literature review, 
we have already established that the beginning of the process of networking 
happens inside an organization and prepares the organization and the mana-
ger for the collaborative activities, which here are the three latter phases of the 
process and something the members of the network perform together. 
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When we examine the public manager’s role in the networks and enabling 
networking, we talk about a manager from the sector or department level. Ma-
nagers from this level have the responsibility to manage the hierarchical or-
ganization and have control over the service organization and production. 
In Figure 15, enabling systematic networking is seen as a very broad construct 
that can encompass active participation of a public manager in networking, as 
well as in the network management, even in the role of the network manager. 
But this enabling can also be done without being an active participant in the 
network, just by influencing the network externally by creating enabling condi-
tions inside the organization. The literature review did not provide a clear 
answer to whether the public manager should be the network manager or how 
the enabling participation and roles of the public manager change during net-
working.  
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6. Methodology 

The purpose of this dissertation is to add to the existing understanding of net-
working in the public sector service production and of the roles and actions of 
a public manager in networking. To understand the paradox of public man-
agement in operating in both networks and hierarchical organizations, I have 
chosen the context of publicly organized elderly care in Finland and to study 
the creation of inter-organizational networks in elderly care service production 
in municipal organizations. The studied elderly care service organization is a 
current and encompassing context, which entails social and health care ser-
vices. The Finnish elderly care service organization on the municipal level pro-
vides a context in which it is increasingly collaborating through networks, 
while still remaining hierarchically organized. Previous research has acknowl-
edged the attempt to create networks within hierarchal structures, and in 
Finland, this kind of governance is referred to as new network-type govern-
ance. (Heinämäki, 2012) 

6.1 Research Strategy 

The phenomenon studied in this dissertation is complex due to the complexity 
of the events, the different time scales within processes, the dynamics of the 
processes, and the temporary connections in the events studied. (Van de Ven 
and Poole, 2005) An in-depth analysis of this type of complex phenomenon 
requires a qualitative methodological approach, which is designed to reduce 
the complexity and is useful in indicating relationships within the collected 
data. (Eisenhardt, 1989) Further, qualitative data allows an understanding and 
inclusion of the context in the analysis and the description of the study. This 
description of the context in turn provides the reader with essential informa-
tion of the interpretation of the events described in the three cases. (Van de 
Ven and Poole, 2005) 

My approach to the qualitative research is a case study, since this ap-
proach provides a full and deep description of the complex situations that can 
occur in organizations and network processes within and between organiza-
tions. (Easton, 2010) I have conducted a multiple case study to compare and 
contrast three cases to gain rich results and to compact my theoretical focus. 
(Yin, 1984; Van de Ven and Poole, 2005) The three cases have been chosen to 
potentially produce contradictory views to enabling systematic networking due 
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to the public manager’s different levels of participation and different types of 
roles in networking. Based on the pre-understanding, the prediction is that the 
public manager’s actions and roles within networking can have both positive 
and negative effects on the process depending, for example, on the phase of 
the process, the commitment, or the existing level of mutual trust between the 
network members. 

Within public management research, in the quest for a better understand-
ing of the network processes and their dynamics and change, there has been a 
call for longitudinal research. (Agranoff and McGuire, 2001; McGuire, 2002; 
Brass et al. 2004; Provan et al 2007; Agranoff and McGuire, 2011) Here, a lon-
gitudinal approach is needed to depict the process of creating and maintaining 
a network and the impact of managerial actions, participation, and roles 
within this process. The aim of the longitudinal approach in general is to see 
how the change unravels as a sequence of events over time. (Barnett and Car-
rol, 1995; Pettigrew, Woodman, and Cameron, 2001)  Also, longitudinal re-
search allows creating a better, logically consistent model of the studied proc-
esses and enables a rich understanding of the contextual setting, which in turn 
is essential to understanding the results. (Halinen, 1994) Content and process 
and their interconnections through time are a necessity in exploring a process 
of change. (Pettigrew, 1989) The content, context, and the processes are de-
picted in Figure 16. 

 
 
 

 
 
 
 
 
 
 
 
 
 
 

Figure 16. The content, context, and processes of the study. 

To answer the call for longitudinal and participative research, I have con-
ducted an action research study, which has allowed different types of data col-
lection methods during a predetermined period of time. Action research is also 
a suitable method in both creating and studying organizational change. 
(Wooddell, 2009) Longitudinal process research benefits from a participative 
research approach, such as action research, since participative research allows 
explicit and direct observation of the processes in action. (Tsoukas and Chia, 
2002; Van de Ven and Poole, 2005; Khanlou and Peter, 2005) Goduscheit, 
Bergenholtz, Jorgensen, and Rasmussen (2008) assert that the applicability of 
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action research to inter-organizational network development is substantial. 
The contribution of action research in general is the possibility to be closely 
connected to the practices, the ability to gain diverse knowledge and to provide 
an understanding of how to make the existing practices more efficient (Gus-
tavssen, 2008; Heikkinen, Rovio and Syrjälä, 2007), i.e. have an impact on the 
studied community and in the society at large. The impact on society is the 
contribution of the critical approach towards the existing practices. (Altrichter 
et al., 2002) 

I conducted dialogical action research that allows me as a researcher to 
acknowledge dialogue between the researched community and myself. Dia-
logical action research is suitable for the research purpose of this study, since 
it has the potential to reveal social structures, traditions, as well as power 
structures of the researched community, all of which could not be revealed 
through plain interviews, since people either hesitate to reveal or are unaware 
of underlying practices and power relations. (McNiff, 1995) The dialogue is the 
interface and the tool that combines theory and the world of praxis and the 
practitioner's way of seeing everyday life. (Mårtensson and Lee, 2004) Maurer 
and Githens (2010) point out that the interaction with praxis and the partici-
pation in the occurring activities are the keys to understanding the phenome-
non and the context of interest. Dialogical action research forces the re-
searcher to include the context in the analysis. (Hyötyläinen, 2005, 32) 

Participation and close observation of praxis are crucial in developing 
theories by creating new concepts to describe what actually happens in organi-
zations and how the organizations are structured. (Barley and Kunda, 2001) 
Dialogical action research was also chosen to enable the questioning of exist-
ing management values and practices as well as the pre-existing goals of the 
study. (Maurer and Githens, 2010) Only by questioning pre-determined values 
and goals were the researchers and practitioners able to create the change that 
was needed in the praxis. From the beginning, all parties had to agree that the 
existing beliefs, values, tacit assumptions and mental models would be exam-
ined critically to allow changing the existing practices that, in this case, stem 
from the hierarchical nature of the praxis. (Maurer and Githens, 2010) 

In dialogical action research, the researcher does not attempt to teach sci-
entific theory to the practitioner but, instead, attempts to speak the language 
of the practitioner, who is seen as the expert regarding the organization and its 
challenges, in order to create a dialogue. (Mårtensson and Lee, 2004) Con-
ducting action research is challenging, as it requires the researcher to be able 
to temporarily abandon the social and historical context of his scientific back-
ground and, therefore, also the convention, terminology, and logic adopted 
through academic education and experience. In other words, a dialogical ac-
tion researcher does not have the luxury to remain within the context and the 
culture they are used to. (Mårtensson and Lee, 2004) In dialogical action re-
search, the researcher has to analyze the knowledge learned through dialogue 
with the practitioner and reflect on the learning through a scientific attitude. 
According to the hermeneutic understanding, dialogue does not only exist be-
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tween the practitioner and the researcher, but also between the scientific the-
ory and the praxis. (Maurer and Githens, 2010) 

 
This research process has the aim to be theory-practice balanced, so that 

theory orients the development of the practice and during the processes of 
planning, acting, and reflecting (i.e. analysis), practice focuses and develops 
the theory. This kind of a balance is typical to dialogue-based action research 
projects. (Drummond and Themessl-Huber, 2007) Therefore, this action re-
search process is not merely an intuitive set of observations and ideas, but a 
systematic way to collect and analyze data through experiment and the se-
lected theoretical lens (see Barton and Haslett, 2007). 

6.2 The Driving Change in Welfare Services for the Aged project 

The Driving Change in Welfare Services for the Aged project (DCWSA project) 
is the main data collection project of this study. The project was a combined 
development and research project funded by the European Social Fund, Uusi-
maa Center for Economic Development, Transport and the Environment as 
well as the participating municipalities – Espoo and Vantaa. The project’s du-
ration was from February 1st, 2008 to April 30th, 2011. 

6.2.1 Project organization 

The project was implemented by the two participating municipalities, Espoo 
and Vantaa, and Aalto University School of Business (Aalto) as well as Laurea 
University of Applied Sciences (Laurea). The development work in the project 
was carried out by the researchers (Aalto), senior and principal lecturers (Lau-
rea), students (Aalto and Laurea), and around 120 municipal employees from 
different levels of the organizations, mainly in the municipal elderly care, and 
by senior trainers, who were volunteers trained by Laurea and the partnering 
municipalities. The roles of the researchers from Aalto were designed to de-
velop the networks together with the practitioners by bringing in knowledge 
on networks and their management. Laurea’s role was to provide expertise in 
the field of health and social care, especially elderly care. 

The main responsibility for the project and its organization lies on the 
shoulders of the home care managers from the department level and on the 
representatives from Aalto and Laurea. There was also a separate steering 
committee for the project, which in the hierarchy of the project, was situated 
above the municipal actors in the home and disabled care within the elderly 
care department. The steering committee included members from the munici-
pal organizations up to the departmental level. 

In the project structure, each of the created development networks had a 
group of key members that took the responsibility of the development network 
and reported to both the public managers and to the steering committee of the 
project on a regular basis. This group of members was called a key member 
network, and it consisted of actors from the research institutes and managers 
from the municipalities. The representatives from the municipal organizations 
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had the role of the network manager in each of the development networks, and 
the role of the researchers and developers was to support the network manager 
regarding the theoretical understanding of networks and their management as 
well as the practices of managing a development network. These network 
managers were from different levels of the municipal organization, but mainly 
from the sub-departmental level or above. Only in the INFORMAL network 
was the manager from the areal unit level in the home care sub-department. 

In the municipality of Vantaa, the active network members were from all 
levels of municipal organizations, whereas in Espoo, the members represented 
mainly sector-, department-, and unit-supervisor-level employees, leaving the 
customer care level un-presented. In addition to these, active members for 
each of the developed network stakeholders were identified to be regularly 
informed of the development done by the network and invited to seminars 
held by the project. Also, in Vantaa, other development networks in the project 
were considered stakeholders and regularly informed of the development done 
by the networks. Customers were also seen as stakeholders, but in most of the 
networks, network members failed to create a regular and continuous role for 
these customers in the development, mainly due to the rejection of the idea by 
the municipal authorities. 

The project organization consisted of the project steering group, the eld-
erly care steering group of Vantaa, the key network members, and seven sepa-
rate networks in the municipalities Espoo and Vantaa. In Espoo, there was no 
separate steering group for the project, since the project was designed to be in 
the hands of the few managers from the department level. The steering group 
of the project met a couple of times per year, and the steering group of Vantaa 
– several times a year. The people from Aalto and Laurea also met regularly to 
reflect on the development of each of the development networks and to plan 
future development as well as to evaluate the current development. 

6.2.2 Project Practices 

A network coordinator hired to the project in Vantaa had an important role in 
the project. She was present in all meetings, both in the project and the elderly 
care organization in Vantaa. From her position, she reflected on how each of 
the networks in Vantaa progressed and whether any overlap existed in the 
work of the development networks. The project management, together with 
the researchers and the developers from Aalto and Laurea, designed the yearly 
seminars for the organization of the whole project. 

Throughout the project, the actual development and work in the networks 
was performed by the key member network and the active network members, 
which included the developers from each of the networks. In Figure 17, this 
work is indicated in the middle of the figure as workshops and network work-
shops. The key member network met a couple of times a month, first to plan 
the coming workshops and then – to facilitate these workshops. Facilitation 
and coordination of the networking activities was mainly the responsibility of 
the key members of each network. Later, as the process evolved and the pro-
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ject came closer to the end, network members from the municipalities took on 
the responsibility of coordinating development and facilitating the workshops 

. 

 

Figure 17. The organization and practices for the networks. 

The network members were designed to meet one to three times a month in a 
workshop, where the development mainly took place. Some of these work-
shops were network workshops, which means that selected stakeholders were 
invited to participate and contribute to the development. In each of the net-
works, independent work was also done outside the workshops. Independent 
work was designed to further the development and to involve the originating 
organizations of the network members in the development. For example, in 
one of the networks, the members were assigned to contact and invite those 
absent in one of the workshops as well as update them on the latest informa-
tion on the development in the network. Some of the networks were further 
divided into sub-networks that took the responsibility of one of the designed 
development targets. The sub-networks met regularly, including outside the 
workshops. 

6.2.3 The development networks in the DCWSA project 

As mentioned earlier, in both of the participating cities, several networks were 
created. In Vantaa, four networks were created, and in Espoo – three. In the 
following, I will shortly present the municipalities and explain the idea of each 
of the networks. 

The networks in Vantaa 
Vantaa is the fourth most populated city in Finland with a population of 
208,310 (January 31, 2014). The city encompasses 240.34 square kilometers 
and is divided into seven districts. All seven districts have their own areal 
home care and other health- and social-care-related services, although the 
municipal health and social care is steered centrally and is sector-based. In 
Vantaa, the networks were developed to increase the equality between the dif-
ferent districts and inter-sectorial collaboration in all districts. The overall aim 
of all the networks was the creation of such services that would contribute to 
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the municipal strategy of enhancing elderly peoples’ ability to live at home. 
Networking was seen as the means to respond to the increasingly complex cus-
tomer needs and diminishing resources to organize and produce the services. 
(Vantaa, 2016) 

 
VIKSU - Age political program 
GERO - From day services to gerontology center 
HOME - Home care renewal 
INFORMAL - Developing supporting services for caregivers 

The networks in Espoo 
Espoo is a municipality in southern Finland, west from the capital Helsinki. 
Like Vantaa, Espoo also belongs to the Helsinki Metropolitan area. 12 percent 
of the population is 65 years old or older, while the total population of Espoo is 
about 255 000. Among Finnish cities, Espoo is a high earner, with a tax in-
come of 4774 per capita (in 2010). Espoo is also a growing city, with an esti-
mated population growth of up to 300 000 by the year 2030.  The city of 
Espoo consists of five larger and two smaller city districts. (Espoo, 2015) 

As in Vantaa, in Espoo, health and social care is divided into districts. 
Elderly care services in Espoo aim to support living at home through preven-
tive and participative services and guide as well, by offering a selection of dif-
ferent services. In cases when living at home is not possible, Espoo offers a 
selection of solutions to care outside the home; however, from elderly of over 
75 years old, about 90 percent live at home, and 1400 elderly in total who live 
at home receive 24-hour home care available. Examples of services provided to 
elderly on top of general health and social care services are senior guidance 
service, eight service centers that offer services to elderly, free municipal gym 
and sport for elderly over 68 years old, and different kinds of group exercises 
that support physical and mental wellbeing. (Espoo, 2015) 

 
COLLABORATION - The network of home and disabled care 
ACUTE - Network for acute care for elderly 
GERO - Geriatric specialist teams 

6.3 Pre-understanding through the ActiveNet project 

From the beginning of 2006, researchers conducted an interview study in the 
municipalities of Espoo and Vantaa. The interview study was called ActiveNet 
(2006 to 2008), and it played an important role in selecting the context of the 
dialogical action research study and helped create the pre-understanding of 
the field of elderly care in the public sector. I am presenting the ActiveNet pro-
ject here, because pre-understanding is essential in action research, especially 
in dialogical action research. (Hoholm and Araujo, 2011) ActiveNet also had an 
important role in creating trust between the home care organization and the 
researchers and in helping the researchers to create an understanding of the 
praxis. This included learning the language suitable for dialogue that later, 
during the dialogical action research, would serve as the interface between 
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science, that is marked by theory and the scientific attitude, and the world of 
the practitioner, that is marked by praxis and the natural attitude of everyday 
life. (Mårtensson and Lee, 2004) 

In the ActiveNet project, four cases (different types of development pro-
jects) were studied, and later, based on the findings, home care was chosen as 
the main topic of the action research project. The networks in ActiveNet were 
chosen from both public and private sector, and the aim was to understand 
what kinds of networks were created to achieve the development goals in each 
of the cases. 

The main data collection method in the ActiveNet research project was in-
terviews. The interviews started with meetings with the managers of elderly 
care organizations in both of the municipalities that participated in the Ac-
tiveNet and, later, in the action research project. Together with the managers, 
the researchers determined the networks to study and from whom to begin the 
interviewing process. In each of the four studied networks, the interviews were 
aimed at creating an open dialogue and establishing an open trustful relation-
ship between the interviewer and the interviewee. (Holstein and Gudrum, 
1995) This kind of an interview follows a structure where there is a main ques-
tion, the required probes, and follow-up questions. (Mårtensson and Lee, 
2004) Each interviewee was also asked who should be interviewed next or the 
names came up in the conversation during the interview. This follows the idea 
and the principles of so-called snowball sampling. All interviews were re-
corded and transcribed by professionals from the recorded tapes. Nvivo was 
used as the analysis tool to identify reoccurring words, establish how many 
times networks were brought up by the interviewees, and to identify different 
actors in each of the cases. 

Interviews were conducted with the managers of elderly care in both mu-
nicipalities, specialists in the elderly care, home care workers and their super-
visors, elderly care workers working for the church, employees from third-
sector organizations, and informal care givers in both municipalities. Through 
the study, I became more familiar with the organization of home care in the 
public sector. I understood the role of existing structures in the municipal or-
ganizations and learned about the role of these organizations in the Finnish 
elderly care service production. For example, I understood what the role of 
municipal organizations is in supporting informal care provided at home by 
the close relatives of elderly. 

During the project, I interviewed elderly people who were living at home 
and were taken care of by their close relatives or were taking care of their close 
relative, often also elderly. I visited their homes to better understand the con-
ditions they were living in and their relationship to the municipal service pro-
duction, as well as the services they needed to acquire from the private or 
third-sector service providers, in addition to the services provided by the pub-
lic sector. I feel that this experience of interviewing customers is what played 
the most significant role in helping me understand the results of the whole 
research project and the need for change. These interviews also gave me the 
motivation to continue studying elderly care and look for a more participatory 
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research method. I felt that the knowledge customers had was essential to the 
creation of change that would serve the practitioners in the field; and during 
ActiveNet, I felt my first urge to find a method that ensures a balance that 
makes improvements possible both in the practice and in scientific knowledge. 

The results from the interviews were regularly discussed with the elderly 
care managers, reported to the investors of the research project and to the sci-
entific community in several conferences in Finland and abroad. One of the 
most important arenas for discussion about the interviews and the results of 
the analysis were workshops held regularly with the managers of both of the 
municipalities and the representatives from Japanese and other Finnish uni-
versities. The results from the interview study indicated that only in one of the 
studied cases were there signs of an actual existing network. This network was 
between research institutes and private companies and situated in one physi-
cal location. The cases from the public sector, between municipal organiza-
tions, showed little signs of a network-type of collaboration. The signs that 
were looked for included, for example, jointly decided and agreed goals for 
development, existing negotiation practices and trust and commitment to-
wards other members of the network. Also, the interviewees mainly referred to 
networks and networking when they were talking about their own social net-
works they had built in their own area to help them serve their customers and 
cope with workloads. 

In a 2007 seminar in Sendai Japan, the manager of elderly and disabled 
care from the municipality of Vantaa gave a response to a presentation about 
the findings of the ActiveNet study and expressed the need for a change. The 
presented study concluded that within the service production for the elderly, 
there are no identifiable networks in the form that the researchers originally 
used to defined a network. (Järvensivu and Nykänen, 2008; Nykänen and 
Järvensivu, 2008) What the manager expressed is that they knew there were 
no networks, and they understood that networks were needed to respond to 
the current and future service need. He turned to the researchers and asked 
them to help elderly care achieve this change into a more collaborative service 
production within elderly care service production. He presented us with the 
question of how they could achieve that. This question marked the beginning 
of the dialogical action research project. 

6.4 Data collection and analysis of the collected data 

After presenting the participating municipalities, giving an overview of the 
project organization, and presenting the idea and the role of the ActiveNet 
project in creating the necessary pre-understanding before the dialogical ac-
tion research process, I will here explain how the data was collected and ana-
lyzed as well as how the knowledge developed through the dialogue during the 
dialogical action research process in the DCWSA project. 

In case studies, theory-based selection and other predetermined criteria 
selection can be used to select cases instead of the use of statistical factors. 
(Eisenhardt, 1989) In this study, the selection process was done in four phases, 
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starting from choosing the phenomena to the selection of the actual network 
processes to report in this dissertation. The phases include content, context, 
processes, and the processes chosen to be reported in this dissertation. 

Table 3. Research types and methods. 

RESEARCH TYPES RESEARCH TOPICS AND METHODS 
Interview study to gain pre-
understanding  

 4 networks 
 Open theme interviews 
 Snowball sampling 
 To understand the studied phenomenon 
 To determine the change needed 
 Who are the studied community 
 What kinds of networks exist 

Several data collection 
methods during the action 
research  

 3 networks 
 Researchs’ diary 
 Memos from meetings and workshops 
 Workshop programs 
 Group work  
 Recordings and videos 
 Photos 
 Feedback 

Evaluation of the change at 
the last phase of the project 
and after the project 

 Group interviews year before the end of the 
project and at the end of the project 

 Key actor interviews half a year after the re-
search project 

 

During the action research process (Driving Change in Welfare Services for the 
Aged), eight networks were studied, and several data collection methods used 
(Table 3). Workshops were the main forum for both the development and the 
dialogue of the participative research. During these workshops, group work, 
recordings, videos, and feedback forms were used to capture the development 
of the change. After the action research process, the change was evaluated by 
conducting key actor and group interviews. 

6.4.1 Context of the study 

The context was selected for the following four reasons, which also explain 
why networking in the two municipalities presents a representative phenome-
non to study the process of networking, network management, and the ena-
bling of these by the public manager in the departmental level. 

Firstly, getting access to public organizations in the scale that was possible 
with the two municipalities is both unusual and valuable. Secondly, both of the 
participating municipalities were large enough to provide multifaceted data 
and enable the creation of several networks. Thirdly, apart from the size and 
the challenge of organizing the service production for the increasing number of 
elderly citizens, the two municipalities have a very different management cul-
ture, which suggests more versatile data of the phenomenon as well as more 
diverse cases. Fourthly, the managers of elderly care on the department level 
were very motivated to participate in the research project and to provide the 
needed resources. For example, the researchers participating had access to 
internal meetings, were provided with all the relevant materials, regarding the 
elderly care service production in the elderly care organizations, had the possi-
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bility to interact with the personnel, and collect data in ways dialogical action 
research requires. 

6.4.2 Content of the study 

The selection regarding the content of the study was made together with the 
department-level managers of elderly care and it was the basis for the deter-
mined change that was the goal of the dialogical action research process. (cf. 
Gummesson, 1991) In this research project, the change was defined as the 
process of moving from a rather unorganized, ad hoc-type of col-
laboration into a network-type, systematic collaboration between 
different, at this stage, mainly municipal organizations. This included 
both creating networks between relevant organizations as well as increasing 
the level of network and network management knowledge in the participating 
organizations. The main objective was to create services that would support 
elderly people’s living at home. For example, in the Vantaa municipality, the 
following three objectives were written down, whereas in the Espoo municipal-
ity, only the third objective was chosen as the focus of the project. 
 

1. The creation of an age political strategy, which would engage the whole 
municipality to take the responsibility of the elderly in supporting the 
quality of their lives. The strategy should also engage all organizations 
in all of the sectors in the Vantaa municipality and be discussed with 
municipal citizens. 

2. New collaborative procedures between different municipal organiza-
tions as well as service innovations to support elderly living at home 
meaningfully and for as long as possible. This objective seeks to find 
more efficient ways to correspond to the increasing amount of elderly 
customers that also have more complex problems, while the municipal-
ity is struggling with economic and personnel-related problems. 

3. Increasing the personnel’s knowledge regarding networks and network 
management, as well as of what the other organizations do in the dis-
trict with the same customers, understanding of how to create net-
works in different levels of organization, and network management. 
This includes taking responsibility for their own work and empowering 
the customer-level personnel to create their own networks to support 
them in providing customer-oriented services. 

6.4.3 Research process 

On the basis of their paradigms, pre-understanding, and given access to em-
pirical data via their role as a change agent, action scientists develop an under-
standing of the specific decision, implementation, and change process in cases 
they are involved in. They generate a specific theory, which is then tested and 
modified through action. (Gummesson, 1991, 178) Science in action research 
comes from the research process, where theory, action, and analysis follow 
each other in a cyclical process. (Gummesson, 1991) This action research proc-
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ess entails three levels of iterative cycles: one of the whole project network, 
ones of the each individual network, and one of the researcher. 

The process of the dialogical action research is illustrated in Figure 18. 
The process had eleven main actions in total. These actions belong to the indi-
vidual development networks, the project network, or to the researcher. To 
mark the beginning of the research process done by the researcher, the actions 
of the researcher are on the left side of Figure 18. In the middle, I have placed 
the actions of the project network, and on the right – the main actions of the 
project, which are the individual and iterative cycles of planning, acting, and 
reflecting of all the seven development networks. 

 

 

Figure 18. The iterative action research process. 

The action research process started with me, as the researcher, getting familiar 
with the context, developing understanding of the existing practices, and 
choosing the theoretical frameworks and concepts of the study (1. Planning). 
Understanding of the theories and concepts came mainly from the previous 
project (ActiveNet), during which, the pre-understanding of the social and 
health care service system and organization of elderly care was created. Ac-
tiveNet had an important role in this, since it has been stated that only after 
sufficient pre-understanding is created does the researcher have the required 
understanding to start formulating and designing change together with the 
community. (Gilchrist, 2004) 

As an action researcher, I was to be part of the process until I would report 
the research results (11. Acting). During the action research process (from 1. 
Planning to 11. Acting), I was in charge of the theoretical framework and the 
theoretical concepts and steered the development of the individual networks to 
the desired direction. The steering refers to the role of the researcher in re-
flecting and evaluating the empirical experience in the public management 
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theories of networks and network management. In this role, I continuously 
wrote conference papers and other articles to reflect and adjust my empirical 
understanding of the relevant theories and vice versa. Also, I followed the it-
erative cycle of the project network and the chosen individual network proc-
esses to develop theory in an iterative, cyclical, and non-linear manner. Ana-
lyzing the theories and the framework happened during the research process, 
and the theories used were revised several times alongside the research proc-
ess. (Gummesson, 1991) In action research, continuous writing always has an 
important role in revising the theories and analyzing the empirical findings. 

However, in action research, the role of the researcher is not solely to docu-
ment the real-time processes that occur, instead, the researcher has an impor-
tant role in actively generating empirical data for the research purposes and in 
solving problems that occur. (Hoholm and Araujo, 2011) In network research, 
this role may also include legitimizing the formation of the network by bring-
ing the members of the network together and the role may even expand to 
solving occurring challenges and conflicts, such as the conflicts between the 
organizational and network roles (see, for example, Goduscheit et al., 2008). 

For the researcher, the emphasis in action research shifted towards the pro-
ject network and the planning of the project. The project network included 
actors from the research institutes and municipalities, who planned the project 
and defined its goals together (2. Planning). For the municipalities, it was 
mainly the elderly care management that was involved in the planning of the 
research process and in determining the actual points in the organization 
where the change should occur, for example, home care, informal care collabo-
ration between home and disabled care. Therefore, one could claim that this 
project started with pre-determined goals, which is closer to the traditional 
action research ideology than the ideology of dialogical action research proc-
ess. (Maurer and Githens, 2004) However, in the interviews conducted in the 
ActiveNet project, the personnel of home care, as well as the customers, 
brought up the same need for change. 

One of the first tasks of the project network was to initiate and plan the indi-
vidual networking processes. This included inviting potential members to join 
networking (3. Acting). After the first members were selected and engaged in 
the project, they were given the responsibility to take the first actions in plan-
ning the iterative cycles of action of each of the individual network they be-
longed to (4. Planning). Already at this phase, the main emphasis of action was 
on the individual networks. 

The role of the researcher at this point was to bring in the selected theories to 
have discussions with an open dialogue without trying to teach the members of 
the networks about the existing different understandings regarding networks 
and network management. Based on the dialogue regarding the theoretical 
and practical understandings, the individual networks together with the pro-
ject network were able to design the action and outline the goal of the action in 
their networks. 

To continue with the action in each of the individual networks, the acting in 
the first cycles of these networks meant, for example, the creation of the net-
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work, and later – concentration on the development of the context (5. Acting). 
In the later rounds of the cycle, acting, on the other hand, meant maintaining 
the network and implementing the solution created in the originating organi-
zations. Reflecting on the individual network level meant the evaluation of 
acting and comparing the results to plan within each of the networks sepa-
rately (6. Reflecting). In the later rounds of the cycle, the network planned 
adjustments to the structure and to the goals of the network. This process of 
individual networks will be explained in each of the cases separately. 

From the individual iterative cycles of each of the created networks, the pro-
cess regularly returned to the project network, since it reflected the planning, 
acting, and reflecting cycle of each individual network twice a year (7. Reflect-
ing). The role of the project network was to plan and suggest new action based 
on the reflection both regarding the action of the project network itself and in 
the individual networks (8. Planning). During this planning, the researchers 
can choose new theories and frameworks based on the reflection and even the 
goals of the networks can be adjusted when needed (9. Acting; 10. Reflecting).  

6.4.4 Collecting data during the research process 

Action research in general is a mixed method approach (Maurer and Githens, 
2010), and during this research process, the data was collected through multi-
ple empirical, sources including interviews, different types of documents, ob-
servation, and active participation. Following the systematic theory develop-
ment and the iterative cycle of the dialogical action research, the analysis of 
the data was done in cycles throughout the process, reflected upon, and finally, 
new action was designed based on the analysis and the findings from the pre-
vious cycle. This happened in all three levels of iterative action (Figure 18). The 
emphasis on the importance of research methods and data collection varied 
during the research process, which meant that at some point, the main data 
collection method was the dialogue with the practitioners, while at some other 
point, for example at the end of the process, the main data collection method 
was conducting key actor interviews. How data collection and analysis 
changed during the process and how different actors took the responsibility of 
different kinds of data collection methods and analysis is shown in Table 4. 
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Table 4. Data collection and analysis during the research process. 

 Planning phase Acting phase Reflecting phase 

Researcher - Earlier research on the 
topic, both academic and 
research done by the practi-
tioners 
- Meetings with key actors 
and specialist from elderly 
and home care 
-Memos from meetings  
-Network and network 
management theories 

-Active participationand 
dialogue in workshops  
-Regular meetings with 
management and project 
management 
-Participation in key net-
works 
-Individual feedback from 
members of networks 

-Memos and meetings with 
practitioners 
os and  
-Regularly kept diary  
-Reports from practitioners 
from other phases of action 
research 
-Action plans from the project 
and individual networks 
-Conference papers 
-Network and network man-
agement theories, later 
public management theories 

Project 
networks 

-Meetings with researchers 
and experts in the field 
 -Dialogue with employees 
-Participation in the steering 
committee meetings 

-Meetings with key actors 
of project network 
-Participation in work-
shops 
-Participation in key net-
works in each network  
-Presenting the reflections 
and results of international 
collaborations 

-Seminars for the project 
network 
-Steering committee meet-
ings 
-Memos from meetings  
-Seminars 
-Internation collaboration 

Individual 
networks 

-Meetings with researchers 
and developers from Lau-
rea 
-Feedback from steering 
committee meetings and 
elderly care managers 
-Theoretical understanding 
of networks and their man-
agement 

-Group work in workshops 
-Feedback forms from 
workshops  
-Open dialogue about 
feedback  

Dialogue during group work 
and with colleagues 
-Discussions and presenta-
tions in seminars  
-Participation in Vantaa 
steering committee meetings 

 
The beginning of the dialogical action research project included discussions 
through a dialogue between the researcher and the practitioners to determine 
how the identified challenge of the lack of collaborative practices between or-
ganizations could be solved through a change process and how the actors 
should proceed with the change. This is typical to the dialogical action re-
search, especially while it recognizes the role of the knowledge of the practitio-
ner in the praxis and its part in assessing and diagnosing the empirical situa-
tion, which the researcher is planning to intervene. (Mårtensson and Lee, 
2004) Because of the pre-understanding from the ActiveNet, the process 
quickly moved to planning the action itself. This kind of planning of action is 
critical in dialogical action research and requires very careful planning of the 
techniques that allow both the dialogue and documenting it. (Maurer and 
Githens, 2010) 

The idea was to plan an employee-driven change, where the employees of the 
elderly care organizations would take the responsibility of working with the 
researchers, instead of continuous participation of the management of elderly 
care. As explained earlier, the hierarchical nature of the researched organiza-
tion, however, meant that at this point, the practitioners were represented by 
the management, and the researchers gave them a role in designing the re-
search and especially in creating the measures to evaluate the desired outcome 
of the change. It is a challenge in dialogical action research to overcome the 
extensive managerial participation, which managers easily adopt, since in dia-
logical action research, a manager may actually risk authority, as this type of 
research questions the existing practices and structures, including the power 
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structures. From the researchers’ point of view, it was also important to ensure 
that the change process would follow the process and rules of dialogical action 
research. This meant designing the process with the intent to bring about 
change and improvement in the prevailing practices together, emphasizing a 
learning cycle typical to action research processes, including the phases of ac-
tion, feedback, and reflection. (Wooddell, 2009) 

The data collected at this phase of the research project included interviews, 
discussions and memos from the meetings with the practitioners. Experiences 
from the meetings were analyzed in the researcher's journal and in the meet-
ings between the researchers and the developers from Laurea (Table 4). 

Collecting and analyzing the data about networking 
During the action phases of the dialogical action process (see Table 4), one of 
the main goals of the project was to create networks and a theoretical model of 
networking that would serve the practice on all eight case development net-
works. The analysis of the process of creating networks was guided by the ex-
isting theories of developing a network and the phases identified by earlier 
research. In the selected theories, the number of phases seemed to vary be-
tween three to four, and in the project, four different phases were selected as 
the starting point. After collecting data for a sufficient time – about a year – 
the researchers who participated in the project began the analysis of the col-
lected data, which included memos from meetings with the management, 
workshop agendas and memos, results of the individual assignments as well as 
researcher diaries about the incidents and progress of the development of the 
networks. 

The first task was to gather all the data collected so far and read it with spe-
cial attention to the functions of the network, the managers of the networks, 
and the managers of the public organizations. This idea of looking into the 
functions came from Agranoff and McGuire (2001) and their well-known the-
ory of four network management functions. The idea of the networking proc-
ess based on the pre-understanding from the ActiveNet project and the chosen 
theoretical models of networking process is shown in Figure 19. This model 
guided the development of the new theoretical model of networking based on 
the dialogical action research data. At this phase, the idea was that there would 
be a network and different actions that would either take the network further 
in the process or force it to go back and repeat previous actions until the net-
work reaches the desired results. 
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Figure 19. The initial conceptualization of the networking process. 

Three researchers read the collected data independently and made their own 
notes about the functions they found important to the process of network de-
velopment. In the first meeting to conceptualize the process, the researchers 
placed the identified functions in a timeline. The next step was to agree on the 
important functions and group them into phases. The first network process 
description was made on a white paper on the wall with the functions written 
on post-it notes. Already at this phase the functions were identifiable to be 
either the functions of the network or the functions of the management. After 
the researchers agreed on the functions and the phases of the process, they 
photographed and transferred the process description into electronic form to 
be able to present it to the developers from Laurea and the practitioners (see 
Appendix 1). These discussions further developed the description of the pro-
cess of networking. 

At this point, the network development process was called the networking 
process and included four phases. The first phase concentrated on identifying 
a challenge and inviting the potential network members to solve the challenge. 
The next phase included finding a shared understanding and practices to guide 
the collaboration. The third phase was identified as the systematic working 
towards the identified goal, and the last phase was seen as the implementation 
phase. This model of networking was also presented to the practitioners, ma-
nagers, employees, and stakeholders and discussed in several workshops to 
collect feedback. The first version of the process was then modified again. 

What I have described here regarding the development of the conceptuali-
zation of the process of networking belongs to the active phase of the research 
process, that was guided by continuous dialogue and reflection with the practi-
tioners. After this active dialogical action research process and change, there 
was still the reflection phase for me as a researcher (Figure 18). During this 
reflection phase, I continued analyzing the collected data and feedback about 
networking and reflected these findings in the theoretical discussion on net-
working process (Table 4). My decision to concentrate on public management 
research in my dissertation forced me to adjust my understanding of the net-
working process, and in the end, I decided to rename the phases and describe 

NETWORK IN THE PHASE 1
There is a challenge and a 
manager understands that 

a network is needed to solve 
This challenge

NETWORK IN THE PHASE 2
Building a joint goal and 
practices for the network

NETWORK IN THE PHASE 3
The network functions 

and develops and evaluates
the progress

NETWORK IN THE PHASE 4
The network continues to work

together, the results 
achieved by the network are 

implemented to the organizations  

ACTION 
IN THE PHASE 1

ACTION 
IN THE PHASE 2

ACTION 
IN THE PHASE 3

ACTION 
IN THE PHASE 4

The action 
yields in 
desired 
results 

The action 
yields in 
desired 
results 

The action 
yields in 
desired 
results 

The action 
yields in 
desired 
results 

The action does 
Not yield in 

desired 
results 

The action does 
Not yield in 

desired 
results 

The action does 
Not yield in 

desired 
results 

The action does 
not  yield in 

desired 
results 
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the phases differently than what we had done during the active phase of the 
dialogical action research process. The main difference to the earlier unders-
tanding of the phases was the names of the phases and highlighting the role of 
the first phase in the process as something that mainly happens inside an or-
ganization, but affects the rest of the process. This new understanding of the 
first phase as an important part of the whole process, although mainly done 
inside an organization, was one of the key findings regarding the role of the 
public manager in networking processes and, therefore, in presenting a soluti-
on to the paradox of public management. 

In creating the final description of the process of networking, I went 
through the earlier versions of the process during the active phase, the net-
work member interviews, where the process was discussed by the selected 
members of each of the individual networks, the researcher diaries, and me-
mos from both meetings with the management and from all relevant 
workshops. During this phase the key actors were also interviewed to depict 
which of the changes had actually remained with the organizations and what 
kind of role networks had in the organizations after the active phase of the 
dialogical action research process. The key actor interviews were especially 
important to the understanding of the fourth phase of the networking process, 
since this phase was largely in the hands of the practitioners themselves and 
continued after the active phase of the research process ended. 

 

Collecting data and analyzing the role of the public manager 
At the beginning of the research process, the researchers assumed the public 
manager to have a strong active role in networking. This came mainly from the 
existing network management literature, which often assumed this role for the 
public manager, but also from the elderly care managers' strong role in the 
ActiveNet project and at the beginning phase of the dialogical action research 
process. During ActiveNet, the discussions were mainly held with these mana-
gers, which emphasized the role of management in the creation and the mana-
gement of networks.  

At the beginning of the dialogical action research process, managers also 
had a very important role, which fed the assumption of the public manager 
from the elderly care department as the network manager. Discussions and 
dialogue with the managers of elderly care were the main data collection met-
hod at the beginning. From early on however, the two municipalities took a 
very different approach to the management of the networks. In Vantaa, the 
manager of the elderly care made it clear that he would not manage the net-
works, but would assign this role to the most suitable persons in his organiza-
tion. In Espoo, the elderly care manager expressed the desire to manage the 
networks and also to invite the manager of the health care department to ma-
nage one of the networks. He assigned the management of one of the networks 
to the manager of home care. At the beginning of the research process, the 
researchers did not have a role in assigning the network managers or sugges-
ting the type of role or participation the elderly care managers could adopt in 
the networks. 
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Observation and active participation in the very differently managed net-
works started to raise the question of the role of the elderly care and other or-
ganizational managers in managing the networks. In networks where the el-
derly and health care managers adopted the role of the network manager, the-
re was a considerable amount of resistance towards the development. Dialogue 
with the members of these networks showed that the strong role of the or-
ganizational manager raised the question of the real motivation behind buil-
ding the networks. The members of the networks managed by the elderly and 
health care manager told the researchers directly that they felt the networks 
were built only to promote the ideas of the managers, that the decisions were 
already made, and the networks had no real say in how the organizations or 
the services were developed. These dialogues with the members of the net-
works is what brought up the need to understand the role of the public mana-
ger better and also to question the effect of remaining the same during the 
whole process of networking. My role as the researcher was to reflect on this 
and revise my theoretical framework. Therefore, I began to read more about 
public management and the paradox of public management. During the action 
phases of the dialogical action research process, I started to bring up this pa-
radox to the practitioners to gain a better understanding of the role and the 
participation of the public manager in enabling networking in the kind of hie-
rarchical context that elderly care service organization in the municipalities 
was. 

The enabling effect of the public manager from the department or sector 
level of elderly care became my main interest at the later phase of the research 
project, after the process of networking was depicted, and the network mana-
gement functions were established. I started to pay special attention to the role 
of the public manager and the feedback from the members of the networks. I 
also compared the feedback from different networks and looked at the results 
of the development of the networks. I noticed that the members of networks 
where the public manager did not adopt the role of the network manager ex-
pressed a feeling of empowerment. Also, during all the interviews in the mid-
dle of the project, at the end phase of the project, and after the active phase of 
the project, the members felt more empowered and trusted compared to the 
networks where the public manager adopted and kept the role of the network 
manager throughout the process of networking. Also, individual networks 
where the public manager of the elderly or health care department managed 
the network had a much shorter lifeline than the networks that were managed 
with lower level managers. 

All these findings from the active phase of the dialogical action research 
process motivated me to question the role of the public manager in actively 
managing the networks and lead me to the suggested final results, which in-
clude different levels of participation and roles the public manager can adopt 
during the process of networking. 
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7. Process of networking in three case 
networks 

The idea behind creating the development networks for the service production 
in this project has, from the beginning, been to bring continuity to the munici-
pal development with the aim of the networks functioning after the research 
project was finished and, to some extent, their existence being embedded or 
integrated in the hierarchical structure. While the composition of these net-
works was most likely to change after the project, the core relationships were 
hopefully to stay the same, and some type of collaboration between the actors 
to continue. 

This empirical part of the dissertation describes three processes of networ-
king and illustrates how the hierarchical organization influenced and shaped 
networking, how the public manager participated in these networks, what kind 
of roles and participation the manager adopted, and what kind of impacts the-
se actions had on networking. I also pay attention to the internal and external 
incidents that have had an effect in the networking and have either required 
managerial actions or were created by managerial interaction or a lack of it.   

7.1 The developed networks 

The networks presented here include an inter-organizational development 
network, an inter-organizational professional service and development net-
work, and an inter-organizational network for service organization and pro-
duction. The studied networks have been developed based on a need identified 
in the municipal organizations, and the networks operate mainly inside the 
municipalities, still spread over different municipal sectors, departments, and 
units. The networks created were: 

Vantaa Municipality  
1. VIKSU - Age political program 

Viksu is a collaboration with another project in Vantaa and managed by 
the Mayor of the City of Vantaa. The development of the program en-
compasses all the municipal organizations, citizens in the municipality, 
and third- and private sector, making this the largest and only truly in-
ter-organizational network in the DCWSA project. The program aims at 
envisioning how the welfare services for the elderly can be guaranteed 
in the municipality and how the program should act as the general gui-
deline for public, private, and third-sector service organizers as well as 
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all the citizens of the municipality. This network is designed so that it 
will regularly discuss the developed ideas with the public in order to 
make it a property of the whole municipality. The home and disabled 
care manager (department-level) is an active member in this network, 
but is to remain in the role of a network member, instead of the net-
work manager. 
 

2. GERO - From day services to gerontology center 
The basis of this development network is the renewal of day care for 
the elderly, which was done in 2008, and within this network develop-
ment process, the aim is to follow how the new model is taken into ac-
tion, support the knowledge of day care personnel, and further develop 
the day care model. This network is linked to the strategic goal of the 
elderly and disabled care organization for years 2008-2010. As the ge-
neral aim of this network is to develop day services to ensure a better 
fit with customer needs, the network concentrates on developing net-
work knowledge and knowhow and on increasing collaboration in pro-
ducing day services that are to be organized into gerontology centers. 
The organizational manager of elderly and disabled care, sector-level, 
is not actively involved in this network, but attends some of the larger 
network workshops. 
 

3. HOME - Home care renewal 
The basis for the development of this network is in the ActiveNet study, 
that aimed to map the prevailing networks in home care and came to 
the conclusion that there was only little of such collaboration that 
would fit the description of networking. The aim of the development is 
to ensure that the service processes are seamless, create measures of ef-
fectiveness and quality of home care, and increase the productivity of 
home care. The HOME network further develops the home care or-
ganization’s existing collaborative practices with other municipal or-
ganizations. The public manager of elderly and disabled care is not ac-
tively involved in this network, but attends some of the larger network 
workshops. 
 

4. INFORMAL - Developing supporting services for caregivers 
The aim of the informal care development is to create new services for 
the informal care givers with the perspective of prevention and ensu-
ring living at home for as long as possible. The network focuses on the 
development of services outside financial support, enhancing the pub-
licity and general knowledge of informal care, and developing different 
forms of peer support services. The public manager of elderly and disa-
bled care is not an active participant in this network. The network ma-
nager comes from the areal home care on the customer level. 

Espoo Municipality  
1. COLLABORATION - The network of home and disabled care 
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This network is initiated by the home care managers and negotiated 
between the managers of home care and disabled care. The network 
aims at developing the services for shared customers and increasing 
the understanding of the provided services by both organizations in or-
der to provide more integrated services to the customers. The network 
also aims at improving the communication and collaboration between 
the manager and supervisor levels in the organizations, making custo-
mer-level employees more aware of each other’s services, and creating 
more collaboration on the customer level. The network manager in this 
network comes from the sub-department level, and the manager of el-
derly care is not an active network member, but supervises and steers 
the work of the network from the hierarchical position as the elderly 
care manager. 
 

2. ACUTE - Network for acute care for elderly 
The development of the acute care started before the beginning of the 
DCWSA project, and the project joined in the development in 2008 
and continued with the network through 2009. The network for acute 
care is an inter-organizational network that spans over many public, 
private, and third-sector organizations. The aim of this development 
network is to build an Espoo-wide network that will develop and ma-
nage the process of acute care for elderly patients. The manager of the 
elderly care is the manager of this network and works closely together 
with the health care manager from the sector level.   
 

3. GERO - Geriatric specialist teams 
There was some existing development that was continued in the 
DCWSA project, and the goal for the network came from this earlier 
development. The network aims to renew the way the geriatric teams 
function and to clarify their meaning and role in social and health care. 
This is done by keeping the ultimate goal of supporting living at home 
for as long as possible in mind. The network also aims at creating a 
support network for the geriatric teams, that will continue after the de-
velopment project finishes. The sector-level manager of elderly care ta-
kes turns with the health care manager in acting as the network mana-
ger. 
 

Inside the municipality, the initiative for the creation of these networks came 
from the management of elderly care departments, and later, these networks 
spread to other municipal organizations and to some third- and private sector 
organizations. In most of the cases, the networks were created to solve a chal-
lenge in the initiating organization and to respond to the need to find new ser-
vice solutions for the elderly care customers as well as new ways of producing 
these services. 



Process of networking in three case networks

88 

7.2 Project organization and practices 

Here, I will explain how the project was organized. In the hierarchical context 
of municipalities, there are several layers and groups of actors that are relevant 
to any network operating in this context (Figure 20) 

 

Figure 20. The organization of the project. 

In the project, the large number of actors and the complicated service or-
ganization and production was approached by creating a working method and 
structure that allowed a smaller amount of so-called active members of the 
network, but at the same time involved a larger number of actors that partici-
pated in the network activities when needed. The number of these network 
members varied from around 10 to 50. The key members were those who took 
responsibility for creating the network and facilitated the practicalities of the 
network. These members were from different levels of the municipal organiza-
tion, from the sector-level management to the employers working with the 
customers.  

The larger group of actors was “activated” when the network required its re-
sources and was referred to as active stakeholders. They were not only stake-
holders, since they participated in the network activities; still they were not 
actual members of the network either, as they did not need to commit to active 
participation or take responsibility for the networking as the actual members 
of the network had to. To this group of actors were part of, for example, the 
representatives from the research institutes and the management level of the 
participating municipalities. These members shared the main responsibility of 
the project itself and included leaders from the research institutes, the steering 
and executive board for the project, and the municipal managers. 
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The project plan took all the aforementioned groups of actors into account in 
planning the action in the various levels of the project. The networks had the 
authority to decide the organization of their networking process within the 
guidelines developed for the project. Facilitation and coordination of the pro-
ject was to be done by the project management group and the steering group of 
the project, while the coordination of networking was mainly the responsibility 
of the key members in each of the networks. The network members from the 
municipalities were designed to later take this responsibility and, in some net-
works, also the responsibility to coordinate the development and facilitation of 
workshops. 

 

Figure 21. The the development in the workshops in the home care network (Espoo). 
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Figure 21 shows the development process of the home and disability care net-
work (Collaboration). The figure describes how the network regularly held 
workshops, divided itself into sub-networks to take responsibility of a deve-
lopment target, and organized a network workshop where the members of the 
network invited relevant stakeholders from their organizations. The figure also 
shows how the network reported development before the end of each year and 
started each year with a plan for the following months until summer break. 
The project organization stopped following the network and the development 
process in August 2010, and the responsibility of the network and all develop-
ment work was transferred to the municipality and both elderly care organiza-
tions. 

7.2.1 Development entities in the participating municipalities 

Much of the characteristics of Finnish social and health care organization and 
production have been described earlier in Chapter 2. Here, I will explain the 
participating municipalities and the circumstances that lead to the action re-
search project and formation of the networks as well as illustrate the level of 
hierarchy in the health and social care service production in the elderly care 
department in both of the municipalities. 

Development entity in the Vantaa municipality  
In the Vantaa municipality, participation in the action research project was 
relatively extensive within elderly care, and most of the collaborative activities 
were carried out by the elderly care organization. An exception was the age 
political program, which was planned to encompass the whole city and to be 
an inter-organizational network that would span over all the relevant organiza-
tions and the citizens of the municipality. Due to the spread of this network, 
the initiating elderly care organization asked the mayor of the city to manage 
this network. In Vantaa, the main actors in the project were from the social 
and health care sector, elderly care, disabled care, and health care. The created 
networks also span leisure services, voluntary work, third-sector, and private 
service producers. 

Figure 22 shows the organization of the social and health care sector in the 
municipality of Vantaa and how elderly and disabled care is one of the four 
departments in the social and health care sector. To understand the develop-
ment in the networks, it is essential to understand how health care is separate 
from the elderly care organization. 
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Figure 22. The organization of the social and health care sector in Vantaa. 

To illustrate the spread of development in the Vantaa municipality, Figure 23 
displays the project themes and the development targets. A theme in the figure 
represents a network that is formed to develop the theme throughout the pro-
ject. Further, the dashed lines portray the nature of this project as a dynamic 
project, where the development changes and the ownership of a development 
theme might change. 

 

 

Figure 23. Municipal development themes and their development goals. 

In figure 23, the lines show how the specific development targets were trans-
ferred from their original theme to another. The need for change of ownership 
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regarding the development targets was observed in the joint seminars or by 
the municipality’s coordinator, who took part in each of the networks’ activi-
ties. For example, caregiver physicals were originally developed in the network 
“From day services to a gerontology center” (GERO), but later transferred to 
“developing the supporting services for caregivers” (INFORMAL). Similarly, 
caregivers’ service center was, at the beginning, developed by two networks 
separately, but later developed together in joint workshops. 

The development entity in the Espoo municipality  
In the Espoo municipality, development work was concentrated on creating 
service networks and creating management practices for these networks. The 
development targets were not decided beforehand, only the fact that the deve-
lopment work would be done in the home care department. The researchers 
from Aalto commenced the project by having open discussions with the elderly 
care manager both about what networks could bring to the organization and 
what kind of change the elderly care organization would benefit from. Based 
on these discussions, the home care department was chosen as the project par-
ticipant. It was felt that this department was under a lot of pressure and had a 
role in the service production that emphasized the importance of collaborati-
on. The practitioners from the home care department were to decide the deve-
lopment targets within the framework given by the manager of the elderly care 
organization. 

In Spring 2008, Aalto researchers and the home care department’s mana-
gement level negotiated and chose more concrete development targets and 
potential network members with whom to develop the networks. The first 
network was created between home care and the disabled service organization 
in order to create more systematic collaborative procedures between these two 
organizations. The first actions to create this network were taken already in 
Spring 2008. These actions and the networking process will be described in 
this case chapter as the networking process of home and disabled care (COL-
LABORATION) 
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Figure 24. The development entity in Espoo. 

In Autumn 2008, two additional networks were initiated between home care 
and health care around acute health care for home care patients (ACUTE) and 
supported living in home through preventive care (GERO). The acute care 
network was active for a year (2009), after which, the development work was 
done in an inter-municipal collaboration network outside the project. Figure 
24 gives an overview of the development work in Espoo elderly and health care 
organizations. The action research process was to touch all this development 
by bringing in network management knowhow to the development projects, 
some of which were already functioning, when this project started in Espoo. 
The main work within the action research project was done with basic services, 
in which home care organization belongs. 

7.3 VANTAA: HOME - Home care renewal network 

The home care renewal network (HOME Network) was initiated by the elderly 
and disabled care department manager, who, based on his experience and ear-
lier research results (see Järvensivu and Nykänen, 2008), decided that elderly 
and disabled care service organization would benefit from participating in the 
DCWSA project and from the network and network management knowhow the 
participation offered. The potential benefit for the home care unit came from 
being able to create a new type of service solutions to the home care service 
production as well as from creating more systematic network-type collaborati-
ve practices. At the beginning of the development project, the elderly and disa-
bled care manager formulated the two-fold aim of the processes of networking 
for the HOME network: 
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- Create formal collaborative networks to create new services. 
- Create formal and informal coordination networks to integrate services 

in certain areas of the municipality by creating possibilities for the per-
sonnel of the municipal organizations to known each other. 
 

While the planning of this network started at the beginning of 2008, the net-
work organized the first workshop as late as September 2008. This relatively 
long planning period was mainly due to the placed importance of the deve-
lopment of home care and the approaching re-organization of the home care 
unit. The manager of the elderly and disabled care department wanted to con-
firm that the development would address the critical issues of the new home 
care organization as well as ensure that the network would have members 
from all relevant layers of the elderly care department. The participating sub-
department and different levels of units are shown in Figure 25. 
 

 

Figure 25. The participating sub-department and units in the HOME network. 

Figure 26 provides an overview of the process of networking of the HOME 
network and shows how planning of the process ended in September 2008, 
when the first workshops were held. The first workshop marks the beginning 
of the construction of the network phase. The figure also suggests that collabo-
rating for the solution phase, where most of the efforts were concentrated on 
the development of the services of the home care, instead of constructing the 
network, started in February 2009. The final phase was the implementation of 
the results into the elderly and disabled care department and home care unit 
and was followed from the beginning of 2010 until April 2011. 
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Figure 26. The timeline of the HOME network in Vantaa. 

The creation of this network and the development work done by this network 
was at this point planned to take place in workshops, larger network 
workshops, and in smaller sub-network meetings. The members would also be 
encouraged to do individual work between the workshops and participate in 
seminars for the duration of the whole project, including all the networks and 
meetings between the home care organizations of the two participating muni-
cipalities, Vantaa and Espoo. In each of the workshops, time was allocated to 
open discussions, and also, something as simple as coffee breaks would be held 
to allow members of the network to get to know each other and form ties to 
facilitate the creation of mutual trust and commitment.  

Different kinds of discussion methods were used to facilitate discussion and 
ensure that all the members of the network would have the opportunity to ex-
press their opinion. The need for the facilitation of trust and commitment bet-
ween the members is well expressed in the research journal: “In their or-
ganizational work, it was expressed [that] such times were rare and the mem-
bers of the network were spread around the municipality, without having 
facilities or opportunities supporting them to get to know each other.” 

As networking as a whole lasted a relatively long time, it became evident that 
the composition of the network would change, and several changes did occur 
during this process. Unfortunately, there were several changes in the key net-
work as well, and only the researcher from Aalto remained the same 
throughout the whole process. The actual network manager, which always ca-
me from the municipality, changed three times. The first manager retired at 
the end of 2009, followed by a temporary network manager. This temporary 
network manager came from a higher organizational level, and during her ti-
me, the network had direct access to the elderly care steering group, which was 
the direction with the final say in the matters regarding the network. The last 
network manager was new to the municipality and was from the sub-
departmental level. 

Evaluation was an incremental part of each of the networks in the DCWSA 
project and in the HOME network; the evaluation of the development and the 
network itself gained momentum during the year 2009. The HOME network 
and the achievements during networking were evaluated and reported twice a 
year both to the DCWSA project steering group and to the elderly and disabled 
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care steering group. As part of the evaluation, the constant evaluation of the 
network and the development work done was carried out through a short 
standard questionnaire, that participants filled in after every workshop. The 
answers were always discussed in the next workshop, and adjustments were 
made according to the feedback. In this network, especially due to the chan-
ging of the network manager, the manager of elderly and disabled care was 
kept very well-informed about the progress of this network and the changes in 
the composition of the network. 

7.3.1 Planning the process of networking for HOME network 

A considerable amount of work was done in the departmental level of the el-
derly and disabled care organization, before the actual collaborative actions 
were able to begin. Figure 27 shows how much of the work was done in the 
departmental management level during the planning phase. The actors in this 
level were the steering group and the manager of elderly and disabled care. 
 

 

Figure 27. The main actions during planning the process of networking phase in HOME network 
in Vantaa. 

The strong involvement of the departmental-level management is demonstra-
ted by the fact that at the very beginning, the main actor from the municipality 
was the public manager of elderly and disabled care. The manager worked to-
gether with one of his sub-ordinates and the developers from Laurea, and, la-
ter, with researchers from Aalto in designing the project and presenting the 
project to the elderly and disabled care steering group for official acceptance. 
It became evident that in this early phase of planning the HOME network, the 
participation and support from this manager was essential to the creation of 
the network. 

 
As the organizing organization, the elderly and disabled care department 
showed high commitment to the creation of the HOME network. At the begin-
ning the commitment was mainly visible in the actions of the elderly and disa-
bled care manager and a specialist from the same department. The manager de-
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voted his and the specialist’s time to the initiation of the DCWSA project and 
asked for required mandates for the whole project and the HOME network. This 
means that the manager brought up the project and his support in different offi-
cial meetings, which was required for the participation of the rest of the organi-
zation and the collaboration with other municipal organizations as well as get-
ting the required funding and allocation of work time to participate in network-
ing.   

Researcher’s note from the research diary 
 

When the collaborative activities finally started, the responsibility of the deve-
lopment of the HOME network shifted from the elderly and disabled care ma-
nager to the developers, researchers, and the project coordinator from the ho-
me care unit, who later had a major role in this network as the link between 
the network (HOME network) and the hierarchy (elderly and disabled care 
department). Later, the elderly and disabled care manager from the depart-
ment level had little direct contact with the network, but remained the chair-
person of the DCWSA project steering group and the elderly and disabled care 
steering group and, thus, had influence as well as control when the HOME 
network needed it. 

Prior to the construction of the network phase, even before the selection of 
the network members, the development themes were identified by the develo-
pers, researchers and the manager of the elderly and disabled care. The poten-
tial themes of the development were also discussed and worked on in a muni-
cipality-wide seminar that opened the DCWSA project and was concentrated 
mainly on the current issues and future needs of the home care service produc-
tion in the municipality. After that, the key members of the network, the home 
care supervisors, and some stakeholders defined the development themes in 
meetings that were held in different regional home care units around the mu-
nicipality. This was done during late spring 2008. Finally, the steering group 
of the elderly and disabled care, which had accepted the project, coordinated 
future networking by defining the development themes further and by sugges-
ting with whom the network should collaborate. At this point, the themes in-
cluded: 

 
- Functional home care processes 
- Utilization of networks 
- Development and more effective use of service measurements 
- Improvement of productivity. 

 
Identifying the network members 
 

The researchers expressed that they considered it important to involve employ-
ees from all relevant organizational levels in networking, not just actors from 
different organizations. This was followed to a certain degree, but the regional 
home care units were represented mainly through regional home care supervi-
sors. 

Researcher’s note from the research diary 
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During the first phase of the process of networking, the manager, the develo-
pers, and the researchers identified the possible organizations and the poten-
tial network members to collaborate with. Only the network manager was as-
signed to the network among the elderly and disabled care personnel at this 
point. The manager of elderly and disabled care decided who would be the 
network manager by assigning a manager from the home care unit level to that 
role. The other potential members of the network, who were identified to pos-
sess the needed resources, were contacted either by the DCWSA project mana-
ger and the project coordinator or the public manager from the department 
(the public manager) or the sub-department level, depending on the organiza-
tional status of the person invited. 

 
The choice of the network manager caused concern among the project person-
nel, including the newly hired network coordinator, whose task, as an employee 
of the municipality, is to coordinate between the different networks and be-
tween the department and sub-department levels and the HOME network, 
which mainly represent unit-level personnel. Regarding the network manager, 
the concern is more about the personal qualities of the manager than of her or-
ganizational role. There seems to be relatively many people with whom the 
manager is not getting along, or people who are not getting along with her. 
Some people are expressing their concern about this manager's ability to create 
the needed trust towards herself as the network manager or towards the net-
work in the other levels of the elderly and social care department. 
 

   Researcher’s note from the research diary 
 

Although the department-level manager did not directly invite the majority of 
the members to the network, the manager’s view of the importance of creating 
and participating in networking was elaborated to the elderly and disabled 
care organization as a whole and in addition to the selected members and their 
direct supervisors in other organizations, for example, the health care depart-
ment. The elderly and disabled care manager met the health care organizati-
on’s department-level manager to discuss common challenges as well as the 
existence of shared customers in the care of elderly citizens in the municipali-
ty. The meeting was organized to motivate the health care department to parti-
cipate in the development of the care for the elderly in the municipality 
through committing to the process of networking and other collaborative acti-
vities. The discussion with the elderly care manager convinced the manager of 
health care of the importance of collaborating, and the manager was commit-
ted to supporting the health care organization’s participation in the HOME 
network. 

What I want to emphasize from this phase, which here is called the planning 
of the process of networking, is that the managerial influence and participation 
was high, and managerial participation was crucial in securing the attendance 
of the employees of these organizations in networking. The collaborative ac-
tions between these two organizations, the elderly and disabled care and 
health care, would not have been possible without face-to-face negotiations 
between the departmental-level managers of these two organizations. 
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7.3.2 Constructing the HOME network 

“Here, one really gets to know people. It makes a difference with how one con-
tacts them.” 
 

HOME network evaluation interview 2009 
 

The initiating group that consisted of the researchers, a developer, the elderly 
and disabled care manager, and the specialist identified the need for change 
and the home care unit as the main participating organization as well as deci-
ded to approach the health care organization about participating in the colla-
borative actions. The development goals and the further identification of more 
precise challenges to solve in the HOME network were done with a broader 
composition of actors from the elderly and disabled care department. The aim 
of identifying more precise challenges was to understand what kind of process 
of networking, the composition of the network, and development targets 
would benefit the home care unit the most, both in inter-organizational and 
inter-personal levels. 

 
At this point, the first network members were invited to the network. These 
first members of the HOME network were the unit-level regional home care 
supervisors. During late spring 2008 (May and June), these supervisors met 
with the researchers and discussed the challenges in home care service pro-
duction in order to find the development targets. As a result, this group of ear-
ly network members identified five challenges that should be addressed by the 
HOME network: 

 
- The first challenge was directly related to the collaboration of per-

sonnel with different organizations and the commencement of care 
from the customer’s point of view. Looking at the complexity of service 
production from this point of view revealed that there were several ser-
vice producers from different sectors providing services to the elderly, 
but the customers were very often the only ones aware of the service. 

- The second challenge was related to the first one and highlighted 
the fact that the care of the elderly often did not include the relatives of 
the elderly. Although the relatives were invited to be involved in the 
development of the care plan (always made with upon first contact with 
a customer), the group felt this plan alone does not sufficiently engage 
relatives into the care of the elderly. 

- As the third challenge, the group named the fact that home care was 
resourced to provide only a certain type of care, while the elderly often 
had a broader set of service needs. This was especially relevant in re-
gards to the social care-related needs. I would also suggest that this 
was partly due to the lack of economic and human resources and partly 
because of the strategic decision to not produce integrated care, where 
all aspects of wellbeing would be taken into account. The group also 
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stressed that home care produces reactive care, instead of proactive ca-
re. 

- As the fourth challenge, the group articulated that job satisfaction 
was low in the home care sub-department. 

 
When it comes to the change to be pursued by the HOME network in the home 
care service production, the shared understanding was that both on the inter-
organizational and the inter-personal level, many of the aforementioned chal-
lenges could be solved by collaborating in a more systematic way and by lin-
king networking with the strategy of the elderly and disabled care department. 
Following that understanding, it was proposed that the home care unit would 
strengthen the relationships with the organizations in each of the municipal 
regions. At this point, the collaboration with health care centers from the 
health care department was already chosen as the priority. It was understood 
that this would create areal networks in all districts, which would help create 
shared practices between the organizations and, at the same time, create op-
portunities for the customer care-level personnel to get to know each other. 
       Figure 28 describes the main collaborative and managerial actions during 
this phase and shows that even in the second phase of the process, the role of 
the management level is considerable. Both the manager of the elderly and 
disabled care and the steering group of the department played an important 
role in commencing the construction of the network. The steering group evalu-
ated the proposal for the network and had a role in defining the goals of deve-
lopment. The department-level manager of elderly and disabled care showed 
support for the network, as well as participated in negotiations with other or-
ganizations, to collaborate in the theme of home care development. In this 
phase, the unit and customer care levels began their work in the project, while 
the sub-departmental level stayed away from the active development work in 
the HOME network. 
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Figure 28. The main actions during constructing the network phase in the HOME network in 
Vantaa 

When the necessary planning was done, and the key network was ready to 
invite potential members to the first workshop, the network manager took the 
responsibility of personally sending the invitations to attend the first 
workshop. These first invited members of the network were from unit and cus-
tomer care levels, mainly from the elderly and disabled care organization. The 
first workshop was held in September 2008. In this workshop, network mem-
bers familiarized themselves with the existing knowledge about previous and 
ongoing home care development and research results in the municipality. 

 
“In our project, the goals are clear.” 

 
HOME network evaluation interview, 2009.  

 
The network was mandated to transform the development themes into concre-
te goals, and from the first workshops on, based on their own experience and 
the initial plans, the members of the network began the development of an 
action plan for the HOME network and defined the broader themes into conc-
rete development goals. The network evaluated the composition of the network 
at this stage and reflected on the composition of the development themes of 
the network. The network decided on the practicalities, including how often 
the network would meet and what the medium would be for communication 
between the network members and towards different stakeholders. As sugges-
ted in the initial schedule developed by the researchers and developers, the 
network decided to meet once a month on average, do independent assign-
ments between the workshops, share information on a continuous basis, and 
organize network workshops for bigger audiences. 

In November 2008, after a couple of workshops, the steering group of the 
project asked the network to redefine their action plan, instead of approving 
the one the network manager and the project coordinator presented for the 
steering group on behalf of the network. The motive for redefining the action 
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plan and giving the network new guidelines for development came from the 
new organizational strategy of elderly and disabled care that was published 
earlier that month. The HOME network’s following reflection and readjust-
ment of the goals was a point where the role of the network coordinator was 
emphasized as the link between the network and the organization, especially in 
this network, where the network manager came from a relatively low level of 
the hierarchy, and the department-level manager of elderly and disabled care 
knowingly remained outside the network. 

 
From early on, the network coordinator became a very influential member in 
the network, especially since the appointed network manager was not able to 
create a mutual trusting relationship with the members of the network. The pro-
ject coordinator is taking a lot of responsibility, and as she works closely togeth-
er with the manager of the elderly and disabled care, she is the one appealing for 
required authorizations from the hierarchical organization, even if she lacks au-
thority in the hierarchical organization. This is made possible by her long expe-
rience working in the organization and the mutual respect between her and the 
manager of elderly and disabled care. The coordinator is not only the link be-
tween the organization and the network, but she is also taking responsibility of 
being the link between the networks created in the DCWSA project in Vantaa. 
 

Researcher’s note from the research diary  
 

Regarding the early development in this network, this was one of the last net-
works in the project to begin collaboration, and due to this fact and the recent 
organizational change, there was a lot of pressure to commence with the deve-
lopment goals and to define them as more precise development targets as well 
as assign responsibilities. During the first months of the development, a consi-
derable amount of collaborative action was therefore placed on defining the 
goals and targets of networking, which resulted in some of the network mem-
bers openly expressing feeling a lot of pressure to connect the fast paced or-
ganizational work and work in the HOME network. They expressed that net-
working required not only time, but also new types of resources, taking on new 
responsibilities outside the role and the responsibility assigned in the or-
ganization. Another source of pressure was the hierarchy, where a lot of de-
cisions about the network were made on behalf of the network. An example of 
this is redefining of the goals done by the steering group, which the network 
members found unsettling and expressed a negative effect on their trust to-
wards networking as a means to develop services in this kind of municipal hie-
rarchical context. 

 
“At the beginning of this process, I was thinking that this will dry out in its 

own impossibility!”  
 

HOME network evaluation interview 2009 
 

The pressure and seemingly lowering trust towards the network’s ability to 
fulfill its purpose in the hierarchical context made the key network understand 



Process of networking in three case networks 

103 

that neither the originating organizations, nor the chosen network members 
were properly informed about the role of the network and the fact that the 
chosen members represented their organizations in the network. It was also 
not clear to the members of the network that the manager of elderly and disa-
bled care aimed at making this kind of collaborative action in networks part of 
normal work and not networking be something separate and extra on top of 
the everyday work in the organization. 

 
While working on the construction of the network, the HOME network has been 
able to generate an atmosphere that supports open discussions and provides the 
members of the network an opportunity to get to know each other. Despite the 
pressure to produce results, the network has been allowing time for the creation 
of trust and commitment. Open discussions and the drama method have been 
good examples of the means to support trust-building and commitment. The 
drama method was used in a situation where the members expressed their lack 
of faith in networking as a development method, in being frustrated with the 
pressure from both the organization and the network, and where the key mem-
bers themselves were still going through a learning process regarding their roles 
and responsibilities in networking.  

 Researcher’s note from the research diary 

7.3.3 Collaborating for the solution for the HOME network 

We have to arrange a workshop about network management to all those manag-
ers, whose subordinates participate in the networks. Otherwise, this won’t work!  

 
Researcher’s note from the research diary 

 
The collaborating for the solution phase started in February 2009, when the 
first network workshop for a larger audience was held. The phase continued 
until Fall 2010, when the development gradually shifted from the project net-
work to the home care unit. The separation of the construction and collabora-
tion phases is not clear in this networking process. At times, the development 
work took over the construction of the network, but during this phase, efforts 
were made to finalize the composition of the network. 

Figure 29 depicts the main actions of this phase and the interaction with the 
elderly and disabled care organization and the HOME network. We can see 
that all the levels of the home and disabled care department were involved in 
this phase and that the steering group participated in the process by discussing 
and suggesting joint activities with the health care department. The figure also 
shows how, during this phase, the network manager changed, and a new tem-
porary network manager from the sub-departmental level took over the role. 
This meant that during this period, the network temporarily spread to the sub-
departmental level in the hierarchical organization. The main action during 
this phase, however, happened in the unit and customer care levels. 
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Figure 29. The main actions during collaborating for the solution phase in the HOME network in 
Vantaa 

Members of the network who mainly came from the customer care level de-
fined the final development goals, arranged all the workshops, and divided the 
network into sub-networks to take care of the development targets that were 
formulated during this phase. Also, the continuous evaluation and done repor-
ting of the network’s results and performance twice a year were performed by 
these members. The network manager and the project coordinator had con-
tinuous discussions with the department-level manager to keep him informed 
of the development and issues in the development and in networking. 

At the beginning of this phase, the network started working on the prioriti-
zed development theme, the collaboration with the health care department, by 
holding two network workshops. In addition to these workshops, during 
spring 2009, the network also continued its work on the development goals in 
their own workshops and turned the goals into more concrete development 
targets. 

The home care organization’s steering group redefined the goals for the net-
work twice, by stressing the importance of documenting the shared process of 
patient care as well as the technology development plan for home care. Based 
on the work done by the network and the suggestions from the steering group, 
the following three final development targets of the network were: 

 
- The creation of collaborative activities with health centers and rehabili-

tation 
- The improvement of patient data documentation 
- The development of a technology plan for elderly care 

 
To achieve the targets set with the help of the steering group, the network di-
vided itself into three sub-networks, which each took responsibility for a speci-
fic target. These sub-networks began their work in Spring 2009 by each crea-
ting a development plan, which they would follow and update alongside net-
working. The sub-networks were to develop their themes both in the 
workshops and between them. A sub-network consisted of a member from the 
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HOME network’s key network and a couple of other members from the HOME 
network. In constructing these sub-networks, the aim was to create a mix of 
members from different participating organizations and levels of hierarchy. 

In this case description, I will mainly follow the development of the main 
theme, which was the collaboration with health center and health center reha-
bilitation personnel. The sub-networks developed the two other themes inde-
pendently, and their ideas were discussed and redefined in the workshops on a 
regular basis and finally accepted by the steering group. Key network members 
and the network coordinator kept the project and the manager of elderly and 
disabled care informed about the development done in these sub-networks. 

After summer break in 2009, networking continued with a shared project 
seminar, where all the networks from the Espoo and Vantaa municipalities 
participated and presented their achievements and future plans for the deve-
lopment. The goal of this seminar was not only to present the networks but 
also to find the possible overlap in development work, regarding the whole 
project in Vantaa especially. In several conversations during different events, 
the seminar participants brought up that in the municipal context, this kind of 
an overlap was relatively common, and one of the factors why the developers 
in the municipality were somewhat frustrated with all development work they 
had earlier participated in. After the seminar, the development work concent-
rated on the decided development targets, and the sub-networks continued to 
take responsibility for their own specific goals. During Fall 2009, there was 
relatively little involvement from the hierarchy’s municipal side, although 
changes in the municipal organization reflected on the composition of the 
network. 

In addition to the seminar and the two types of workshops, the project inclu-
ded meetings with the home care organization of the municipality of Espoo. 
These meetings proved to be challenging, when it came to the empowerment 
of the personnel and sharing of the responsibility within the network, since the 
network manager used her organizational authority and decided to exclude 
network members from these meetings. The manager’s decision was that only 
the unit manager and the areal home unit managers should participate in the 
meetings between the home care organizations of the two municipalities. This 
meant that the customer care level of the network was excluded not only from 
the meeting itself, but also from planning the meeting as well as the later mee-
tings between the home care organizations of these two municipalities. 

During 2009, the development in the HOME network faced some difficulties, 
and challenges rose from the personal characteristics of the network manager. 
For example, the information flow within the network was limited to a group 
of members, while others were left out. At times, decisions that concerned the 
whole network were made solely by the network manager, and the rest of the 
network members were only informed about these decisions. 

During 2009, most of the work was concentrated on the development of the 
targets, while the development of the network was more and more in the back-
ground. Also, the changes in the home care organization impeded the momen-
tum of the network. In an evaluation interview during 2009, a network mem-



Process of networking in three case networks 

106 

ber expressed the state of the development well: “We have had these big (or-
ganizational) changes, which are heavy for the personnel. But we have al-
ready taken small things into use that we have developed here. I don’t think 
we are going to pursue big changes and changing everything at once. It’s 
really easy to adapt to small changes, when the changes support existing 
work, in a way [that] helps and makes work easier. Good changes in small 
doses, they are easy to adapt to and take into use little by little. A big change 
is such a hard physical and mental burden to the personnel.” (HOME network 
valuation interview, 2010) 

Collaborating with the health care organization 
Most of the development efforts during the collaborating for the solution pha-
se were put into collaboration with the health care department. During Fall 
2008 and early spring 2009, before the first network workshop, possible joint 
activities between the elderly and disabled care and the health care organiza-
tions were negotiated in several meetings between the public managers as well 
as in steering group meetings. Also, to help the progress of networking, the key 
network of the HOME network invited a representative from the health care 
center personnel to participate in the workshop planning process to ensure 
that the health care organization’s needs would be taken into account in the 
planning of the workshop. Also, the health care center manager in the sub-
departmental level was contacted about the collaboration of these two or-
ganizations by the network manager and the project coordinator. 

Based on the negotiations with the health care organization, the network de-
cided to divide the network workshops and the health care organization’s per-
sonnel into a series of two separate network workshops. The first network 
workshops were held in February 2009 with the health center and in April 
2009 with the health care rehabilitation personnel. The department-level ma-
nagers from both of the participating organizations were present in both of 
these workshops as well as in the later network workshops. In the first actual 
workshop with the health care organization, the organizations decided on 
themes (Table 5) for joint collaboration activities, and later, their development 
and follow-up became the responsibility of the joint steering group that met 
regularly. 
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Table 5. Development themes with health care in the HOME network in Vantaa. 

DEVELOPMENT THEMES WITH HEALTH 
CARE CENTERS 

DEVELOPMENT THEMES WITH 
REHABILITATION 

The requirements and forms of joint activities 

Utilizing shared customer/ patient data base 

Development of shared knowledge 

Development of the care process for the shared 
customer 

The processes of shared customer/ patient care 

Development of shared know-how 

Shared network 

Shared care, service and rehabilitation plan 

Filing of customer/ patient information and 
utilization of each other’s information 

 
In this network workshop held in February, the new network manager from 
the sub-department level took a very active role, which caused some tension 
between those members of the network that were from the elderly and disa-
bled care department. In the workshop, the elderly and disabled care manager 
stressed that the development and collaboration between elderly and disabled 
care and health care has to fit in the organizational strategy of elderly and di-
sabled care, and this should in fact guide all development. At the same time, he 
also expressed his support for the collaboration. 

Later during networking, one of the planned network workshops was de-
layed, because the health care organization was going through layoff-
negotiations, which brought so much stress to the organization, that the ma-
nagement of health care manager felt that the personnel had no energy or re-
quired motivation to participate in the network activities at that time. The 
network felt disappointed, although understanding, and reacted to the cancel-
lation by organizing a normal internal workshop, where the development the-
mes were further worked on for the following network workshops with the 
health care organization. 

Network management during collaborating for the solution phase 
While there were several changes and challenges in the network management 
during this process of networking, I want to pay special attention to the net-
work management, as I feel that the experience from this network is important 
to the understanding of network management and the roles and participation 
of the public manager in networking. This network had three network mana-
gers in total during the research process (2008 – 2011). The first change hap-
pened at the end of 2009, when a new temporary network manager started 
participating in the workshops to replace the first network manager and to 
introduce herself to the network and learn about networking. This change and 
the participation concerned the first network manager, who came from the 
unit level, since the next network manager came from the sub-department 
level. 
 

This network suffers from the changing of the network manager, but also from 
the personality and negative relationships of the first network manager with 
some other personnel of the elderly and disabled care department. The first 
network manager brought her personal conflicts to the network and that chal-
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lenges the collaboration with the sub-department-level manager, who is impor-
tant to the network already due to the authority she possesses in the organiza-
tion. While there are on-going inter-personal conflicts that affect the process of 
networking, there seems to be uneven communication between the key mem-
bers of the network and the rest of the network. Several conflicts have emerged 
due to these facts and rivalry about the roles and authority of the managers 
within the organizational hierarchy. 
 When this sub-department-level manager became the temporary network 
manager, the lack of communication between the new and the previous network 
manager became evident at the beginning of her position as the network man-
ager. The temporary network manager was not well-aware of the practicalities 
and the philosophy of the network, and therefore, at the beginning, her ideas 
clashed with the network’s operating principles of shared decision-making and 
open communication. 

Researcher’s note from the research diary 
 

The temporary network manager from the sub-department level in the elderly 
care organization took the role of the network manager from the beginning of 
2010. While she took over this responsible role, she prioritized the reflection of 
the work done in the network in regards to the new organizational strategy of 
elderly and disabled care for that year. Also, as a very innovative person, the 
temporary network manager had many innovative development ideas and 
wanted the network to take on pursuing these ideas. The network members 
and the key network, however, felt that this conflicted with the principles of 
the network, which is why the municipality’s network coordinator and the pro-
ject manager from Laurea discussed the matter with the temporary network 
manager and were able to keep the focus of the development on the original 
themes. They achieved this by stressing the advice from the elderly and disa-
bled care manager in both following the agreed line of development and giving 
the power of decision-making of what the network does to the network itself. 

The conflict that had begun in the hierarchy between two managers in diffe-
rent levels of organizational hierarchy spread to the network. When the two 
managers were both working with the network, it became evident that there is 
only a fine line between organizational work and work in networks, especially 
from the managerial perspective. Conflicts and interpersonal problems follow 
the networks and create even bigger problems there than in the hierarchy, as 
the conflict effected everyone's trust towards the network management. 

After solving the interpersonal conflicts and ensuring that the temporary 
network manager understood the idea of networking, the network was able to 
benefit from the participation of the sub-department-level manager. The net-
work had direct contact to the sub-department level of the elderly and disabled 
care organization, which brought the network closer to the manager of elderly 
and disabled care again and also gave the network the feeling of having more 
influence and authority in the service production. A network coordinator was 
still needed in the network, but the network had more direct communication 
with the management of the elderly and disabled care. Having a network ma-
nager from the sub-department level with a higher level of authority also 
meant that a member of the network was able to make promises and decisions 



Process of networking in three case networks 

109 

about the issues that rose during a workshop or a network workshop. This gave 
the network an increased feeling of influence and the possibility to create solu-
tions that would be taken into use in the organization. 

7.3.4 Implementing the solution and the network practices to elderly 
care department 

 “The municipality is so big; it’s a challenge to employ the strategies and prac-
tices to different units.”   

 
HOME network evaluation interview 2010 

 
Although the implementation of the created practices and solutions was gra-
dual and continuous since the beginning of the process of networking, the ac-
tual implementation phase started in January 2010, when the municipal actors 
took the responsibility of organizing the network and the normal internal 
workshops as well as of the overall implementation of the solutions to the ho-
me and health care organizations. Indeed, the network was designed so that all 
the relevant actors would be involved in the process of networking from early 
on, if not as actual members of the network, then as stakeholders, who would 
be regularly informed of what the network achieved. The idea was also that the 
stakeholders would be continuously encouraged to comment on what the net-
work did and how the ideas would be applicable in all relevant organizations. 
This involvement of all the relevant stakeholders in turn was designed to di-
minish the challenges of the implementation. 
 
 
 

 

Figure 30. The main actions during implementation of the solution in the HOME network in 
Vantaa. 

The active following of the implementation phase continued until the end of 
the project in early spring 2011. Figure 30 shows the main collaborative ac-
tions of this phase; in this figure, we can see how many of these actions hap-
pened in the department level of the organization. During the discussions with 
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the managers and personnel of elderly and disabled care, it became evident 
that in this kind of context, decisions of a certain level and importance have to 
be taken to the management for approval. During this phase, the steering 
group, for example, decided to continue collaboration with health care de-
partment, and the manager of elderly and disabled care continued the collabo-
ration with the health care. 

During this phase, the role of the network manager from the unit level of the 
elderly and disabled care department was to represent the network and pre-
sent the development results in different official instances to the hierarchical 
organization. At this point, there was a new home care unit manager, who 
slowly took the role of the network manager and ownership of this phase to-
gether with the network. 

 
“The management has issued that we, the personnel, can also do things, and 
we don’t have to ask permission for everything. The practices can be changed, 
but this requires a shared agreement.”  

 
HOME network evaluation interview 2010 

 
From the beginning of 2010, the role of the customer care level was, as they 
were empowered to, to arrange more areal network workshops and present the 
results of the process of networking to the different stakeholders in general. 
These network workshops were organized around the theme of the implemen-
tation of the results and creating permanent collaboration practices between 
the organizations as part of the normal work of these organizations. During 
Spring 2010, members of the network took the responsibility of organizing two 
workshops independently, without the support from the project organization. 
This meant that from the key network, the municipal member, the new net-
work manager, facilitated the planning and the organization of these 
workshops. 

While the organization started taking more responsibility of the implementa-
tion during Fall 2010, the development work took place simultaneously at the 
network and the municipal organization. Several of the ideas developed during 
networking were already implemented in all the three participating organiza-
tions: Home care, health care centers, and rehabilitation. 

During Fall 2010, several of the main actions that can be seen in Figure 30 
took place. Firstly, the management-level collaboration between the home care 
and health care organizations was secured by committing to regular joint stee-
ring group meetings. These meetings were written down into the organiza-
tional strategic document, which can be determined as a way of putting strate-
gy into action or practice in this kind of hierarchical municipal context. Secon-
dly, home care and health care organizations agreed to hold workshops on a 
regular basis in each of the seven areas of the municipality. The idea behind 
this agreement was to facilitate the creation of customer care-level cooperative 
networks in each of these areas. All of these development ideas gained ground 
in the strategic documents of each organization, and some of the organizations 
even created shared strategy documents as a result of this research project. 
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After the project, the collaboration was part of the home care organization’s 
normal activities, although in a new format that was seen suitable and doable 
with the existing resources of the home care unit. For example, in February 
2011, the steering groups of the participating departments met and agreed to 
continue the work by making descriptions of several of the service processes 
regarding shared customers and by creating the shared strategy document.   

In addition, the home care organization took the responsibility of arranging 
more network workshops with health care center personnel in areas, where 
workshops were not arranged during the project. Another result from the 
HOME network is the fact that the actors who participated in the project as the 
members of the network were empowered to design the way they collaborate 
as part of their work and most importantly were aware of the existence of this 
power. 

To conclude the development process and the results, I quote a member of 
the HOME network, who surmised the achievements of the network well in the 
evaluation interview at the end of 2010: “When you listen to this evaluation, it 
becomes evident that there is a huge amount of things, small steps of prog-
ress. When we were starting this in Peltolantie premises in Fall 2008, I was 
wondering, “What is this thing?”. But now, I can see that in a couple of years, 
there has been so much joy and enthusiasm in the development work. Results 
have been achieved.” 

 

7.4 VANTAA: INFORMAL - Developing supporting services for 
caregivers 

 
In workshops where outsiders have participated mainly from different non-
profit organizations, I have realized how many different actors operate in the 
field that can join us in our work or are working in the field all the time. You 
don’t normally know anything about them. Everyone is doing their own small 
piece, and it is really good that these big events spread knowledge.  
 

INFORMAL network evaluation interview 2009  
 

The INFORMAL network for developing services for the caregivers of elderly 
living at home started operating at an early phase of the action research pro-
ject. Its original aim was to find new innovative ways to support the then-
current informal care services. The three themes of development of the IN-
FORMAL network came from the management and the earlier development of 
informal care in the municipality. At the beginning, the themes were: 

 
- Development of non-financial support for caregivers 
- Better communication towards the providers of informal care 
- Increasing the possibilities for peer support 
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The general development themes of the DCWSA project further aligned with 
the development, and there was an understanding among the elderly and disa-
bled care department and the project organization that this network should 
create services that are preventive in nature and support independent living at 
home. As the themes still remained on a relatively abstract level, the network 
was able to re-work the themes into more concrete development themes and, 
finally, into goals, although the steering group of elderly care realigned the 
goals and changed the scope of the development twice during the process of 
networking. Alongside the development of the themes, the network spent a 
considerable amount of time constructing the network itself, including crea-
ting trust among the members of the network towards both the other network 
members and networking as a way to develop service production in the muni-
cipal context. 

From the beginning, the INFORMAL network systematically collected feed-
back after every workshop and discussed the collected feedback in the follo-
wing workshop. This gave the members of the network a feeling of being heard 
and having a say in how the network operated. Figure 31 gives an overview of 
the networking in the INFORMAL network, which started December 2007 and 
continued until April 2011. The collaborating for the solution and implemen-
ting the solution and network practices phases were overlapping, but there was 
a relatively clear transition from the planning phase to constructing the net-
work, and from there, to the collaboration for the solution phase. 
 

 

Figure 31. The process of developing informal care services in INFORMAL network in Vantaa. 

The elderly social care unit is the home organization for employees who issue 
informal care support. The members of the network were chosen from home 
care organization, even if the network ended up including actors from several 
different units inside the elderly and disabled care organization. The units, 
which participated in the networking activities of informal care development, 
were: Day activities, home care, short-term care, social work, and 24-hour ca-
re. Figure 32 shows from where in the elderly and disabled care department 
hierarchy the network members came from. One noteworthy fact is that in this 
network, the members, including the network manager, came from the custo-
mer care level. 
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Figure 32. The members of the INFORMAL network in Vantaa 

Before going to the process of networking, I will illustrate how informal care-
related services spread over different organizations and how customers receive 
services from several different municipal, third-, and private sector actors on a 
continuous basis. Firstly, the recipients of informal care support may be entit-
led to day care services and additional financial support in addition to infor-
mal care support. Secondly, caregivers are entitled to a certain amount of free 
days, during which the municipality takes over the responsibility of caring for 
the elderly either in an institution or as a home care service. 
To fully understand how informal care is spread over different organizations, 
we need to look at the process of informal care. This is depicted in Figure 33, 
created by the INFORMAL network at the beginning of the development pro-
cess in order to identify issues and specific points of development. 
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Figure 33. The process of informal care by the INFORMAL network. 

The figure (33) shows how the elderly and disabled care organization’s strategy 
guided the decision process of the informal care support. The decision made in 
the municipality can lead to a positive or a negative result regarding informal 
care support. A positive decision leads to supported informal care, while a ne-
gative – to unsupported care. Even those who are not granted supported in-
formal care can attend day care services, get unofficial support, such as help 
from volunteers, and be entitled to living in a service house. The main diffe-
rence between the supported and unsupported informal care are the different 
financial support instruments and the right to part-time care either in a muni-
cipal institution or at home as home care. 

Together, Figures 32 and 33 give a good overview of the informal care servi-
ces in the municipality of Vantaa, which is helpful in understanding where the 
network operates and why the network chose the specific development goals. 

7.4.1 Planning the processes of networking for INFORMAL network 

The beginning of networking in the INFORMAL network follows the early 
phases of the HOME network. In both of the networks the project got accepted 
in the same way and in both networks the department level manager decided 
on the development themes. Similarly, the elderly and disabled care manager 
had an important role during this phase in commencing the development and 
earning acceptance as well as showing his own motivation to develop informal 
care through networks. The concentration of the activities to the management 
level of the organization is shown in Figure 34, which depicts the main actions 
of this phase and the parts of the organization in which the actions took place. 
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Figure 34. The main actions during planning the process of the networking phase in the IN-
FORMAL network in Vantaa. 

As the informal care and related services are spread over several organiza-
tional sub-departments and units, as is indicated in figure 34, the specification 
of more final development goals required the collaboration of several different 
sub-departments and units within the elderly and disabled care organization. 

To begin with networking in the INFORMAL network, the DCWSA project 
organized a seminar on the topic of informal care in order to collect ideas and 
knowledge of all relevant actors in the municipality of Vantaa. The seminar 
brought up:  

 
- The need for regular health controls and support for elderly caregivers 
- The need to coordinate the municipal actors who provide services to in-

formal caregivers 
- The need to know and describe the customer care processes 

 
The researchers from Aalto University, a developer from Laurea, and the net-
work coordinator from Vantaa worked together on the seminar results to pre-
sent these to the INFORMAL network in the first actual network meeting. As 
all following development work, the results from the seminar reflected the or-
ganizational strategy of elderly and disabled care department. At that time, the 
strategy emphasized: 

 
 

- The following of national good practice guidelines for informal care 
- Creating criteria for buying informal care-related services. 
- Ensuring a better coverage of informal care in the municipality. 
- Providing a variety of supporting services in addition to the current 

service offering. 
- Creating quality recommendations to be used to increase the equality 

of the recipients of informal care in different areas of the municipality. 
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-  
Based on the results of the seminar and comparing the strategy with the muni-
cipal strategy regarding informal care, the group of key members from the 
network together with the network coordinator identified three challenges of 
informal care that should be addressed by this network: 

 
- Regarding informal care, there are various actors the customers have to 

contact inside the municipality to receive informal care services they 
are entitled to. 

- The caregivers’ understanding and knowledge of their rights to infor-
mal care and the service offering in the municipality are not sufficient. 

- The marketing and communication channels about the services to in-
formal caregivers and informal care recipients need to be developed. 

7.4.2 Constructing the INFORMAL network 

This is the point where the actual INFORMAL network started to form, as the 
group of key network members suggested a potential solution to the three 
identified challenges. This solution would be the theme sharing of information 
and knowledge in a network, that would concentrate on developing informal 
care in the municipality. Based on this initial development idea of the network, 
the key members began identifying potential network members, and this iden-
tification resulted in a network of members from different sub-departments 
and units within the elderly and disabled care department. The manager of 
elderly and disabled care chose the network manager from the customer care 
level among home care supervisors in areal home care units. At this point, the 
actors outside the elderly care organization were seen as stakeholders, who 
would be invited to the network workshops held regularly throughout the pro-
cess of networking and kept informed about the development done by the net-
work. 

The first meeting with the key members, including the newly appointed net-
work manager was held in June 2008. In this meeting, the INFORMAL net-
work took a look at the earlier development on the theme of informal care and 
proposed some timetables and practicalities for the development such as the 
occurrence of workshops and network workshops. 

In the beginning of Fall 2008, there was a shared feeling that the constructi-
on of the informal care development network was progressing well and was 
among the three most developed networks in the entire Vantaa municipality. 
The INFORMAL network held its first actual workshop with most of the net-
work members in September 2008. In this workshop, the chosen network 
members learned about each other and familiarized themselves with the ear-
lier development of informal care, as well as listened to a lecture on the under-
lying ideas and theories of networks and network management, the unders-
tanding of which was to be the basis of this network and the process of net-
working. 

At the beginning of fall, there was an incident that seemingly affected the 
trust and commitment of the network towards the network and the members’ 
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ability to make a change in the hierarchical organization. The network coor-
dinator, who also participated in the activities of the INFORMAL network, 
expressed worry, concerning the possible overlap of the development in the 
different themes of the DCWSA project in Vantaa and anticipated by openly 
expressing that, at a later phase of the development, some of the networks of 
the project in Vantaa would be merged and rearranged to fit the development 
themes identified in the DCWSA project. She also said that there might be new 
teams with a coordinating role between the established networks. 

 
 Bringing up the fact that the network would possibly be rearranged and 
merged with another network at a later point of networking, and the DCWSA 
project is questionable when it is made into an event where the network mem-
bers were to get to know each other and commence the process of trusting each 
other and trusting networking, as a way to develop services in the hierarchical 
context. The members of the network are supposed to commit to long-term col-
laboration and bringing up the temporary nature of the network is sending a 
signal of an outside authority that can disseminate the network or make deci-
sions on behalf of the network. The message from the network coordinator also 
highlighted the fact that possible changes can be made outside the network to 
prioritize the good of the entire project, not this particular network.  
      

Researcher’s note from the research diary 
 
Already after the first workshop, some of the stakeholders got involved in the 
activities of the INFORMAL network. The motivation for the involvement of 
the stakeholders came from the first individual assignment, which was given to 
the network members. The assignment was to discuss the development net-
work with their colleagues or people they worked closely with and ask them for 
ideas regarding the development of informal care. The results of this assign-
ment and later group work are shown in Table 6, where seven different ideas 
are classified into short- or long-term and practical or strategic. The number of 
members who did this assignment was less than half of all members, but at 
this early phase of networking, this was an expected result, since the members 
had not yet been able to create commitment towards the network or to accept 
their role in the network as representatives of their respective organizations. 
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Table 6. Development themes with health care in the HOME network in Vantaa. 

 
 

Only a month after the first workshop in October 2008, the network received a 
message from the steering group of the elderly and disabled care department, 
which stated that the focus of the development has broadened from the reci-
pients of official informal care support to all caregivers in the municipality. 
This was a positive message and was received by the network well, but the 
message included a more negative rule to guide the development. This rule 
directed that the developed solutions should not have any impact on budget, 
meaning that no additional funding could be allocated to the new services, but 
would have to be produced with existing resources. This was a big disappoint-
ment to the network members. 

Indeed, following this message from the steering group, in the October 2008 
workshop, the members of the network expressed their distress about the con-
tinuity of the developed services and the motivation and commitment to sup-
port the network by the management of their respective organizations. This 
worry had an impact on the overall motivation, which was still seemingly low 
in the November workshop, where the network was to plan their first network 
workshop on the theme of informal care and, thus, include more stakeholders 
to the development of informal care. 

 
Right from the beginning, the members in this network have been expressing 
their concern about the challenges of this kind of network to be able to change 
anything in the municipal service production. The overall attitude towards the 
network’s legitimization seems low, and members are expressing their reluc-
tance to participate and allocate their time to the network. The members of the 
network seem to be regarding participation in networking as a cost and are not 
able to see the potential benefits of having or being a representative of their own 
unit or sub-department in the network.   
 

Researcher’s note from the research diary 
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The network invited a selected number of personnel to the December 2008 
network workshop from other municipal organizations, some customers, part-
ners with whom the network members collaborated with on a continuous ba-
sis, and persons who were known to have deep insight in the field of informal 
care. Although the network manager took the responsibility of inviting these 
actors, a few network members invited their customers personally to the 
workshop and also arranged transport to the location and back home. 

In the December network workshop, the manager of the sub-department le-
vel held a speech from the perspective of the elderly care organization in Van-
taa. She pointed out that citizens were getting older, and the strategy to prepa-
re for this change was to increase the services provided at home, including 
informal care services. According to her, the municipality was emphasizing the 
ability of citizens to choose their services. The manager also highlighted that 
the elderly expected more variety and better quality of services, and that servi-
ce organization and production in Vantaa was steered by the national quality 
guidelines, which emphasized openness, participation, collaboration, and the 
overall change for the citizens to affect the services offered in a municipality. 
The manager also mentioned the economic situation in the municipality, 
which required a rapid change in the service structure and more effective ser-
vice production. Still, she wanted to emphasize that the creativity of personnel 
is encouraged in this situation. 

 
The management culture in Vantaa is open and encourages also the managers to 
openly discuss their feelings and ideas with the personnel. This was shown in 
this speech.  
    Researcher’s note from the research diary 

 
To illustrate the effect of the personal relations in this particular networking 
process, I bring forth an incident from the December 2008 workshop. One of 
the invited actors was the home care manager from the unit level, who also 
was the network manager of the HOME network. The network manager of 
INFORMAL network, who worked under this home care manager in the hie-
rarchical organization, invited her. A day before the network workshop the 
home care manager called the INFORMAL network manager to tell her that 
she has no time for the development of informal care and moreover no interest 
in it. The INFORMAL network manager found this very disturbing as the ho-
me care manager represented the municipality in a work group, which develo-
ped informal care in a consortium of municipalities and also had an important 
role in the municipal informal care service development. Due to the important 
role of the HOME network manager in the informal care in the municipality 
the INFORMAL network manager felt that the lack of support was more of a 
personal kind, an attack towards her as a person, and based on a need to have 
a network manager that represented some other level or unit of elderly and 
disabled care department. 

During the first fall of networking (2008), the key members of the network 
mostly learned how to work together and established a shared understanding 
of how the network should be managed. The INFORMAL network manager 
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did not get support from her own supervisors; in fact, the home care manager 
wanted to replace the network manager and make her a member of the net-
work without managerial responsibilities. The key network did not support 
this, nor did the network manager herself accept the idea. 

 
The manager of the INFORMAL network is from the customer care level, a su-
pervisor of an areal home care unit. This means that the network lacks legiti-
macy to make any decisions concerning the hierarchical organization and the 
network. The lack of hierarchical status clearly reflects on the behavior of the 
network manager, and she seems somewhat unsure of what she should do in the 
workshops and what kind of a role to adopt. The members of the network, how-
ever, are not showing a lack of confidence in the network manager, although 
they understand that she has limited resources and authority regarding making 
the needed decisions. 
 The network manager felt a lot of pressure about her role as the network 
manager of the INFORMAL network; this pressure resulted in a conflict be-
tween the network manager and one of the key network members. This conflict 
was discussed openly in a session where the DCWSA project manager and the 
network coordinator acted as moderators. The insecurity of the network man-
ager about her ability to manage the network had made her misinterpret the be-
havior of the others as a critique towards her as a person and as the network 
manager. In other words, because she did not trust herself and her ability to act 
as the network manager, she did not seem to be able to trust the others or their 
support.     

   Researcher’s note from the research diary 
 
The organization of the DCWSA project felt a lot of pressure at the beginning 
of 2009. The manager of the elderly and disabled care department emphasized 
the need for concrete results in a very short run, both personally and as the 
chairman of the steering group. The manager communicated his trust in net-
working at a time when the municipality was trying to cope with the upcoming 
increase of elderly by 125 percent in the following 15 years. 

This pressure was shared with the INFORMAL network, which was still wor-
king on defining the final goals of the development of informal care. The rea-
son the network was still working on the final goals was mainly due to the 
changes in the overall purpose of the network. However, the network felt pres-
sure to define the goals and start the development work, and the members of 
this network were reminded of being behind schedule compared to other net-
works in the DCWSA project. The network felt that it had tight guidelines for 
the development, since the goals were to fit the organizational strategy and to 
answer the challenges identified earlier (Table 7). 
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Table 7. Organizational strategy, identified challenges, and the final development goals for the 
INFORMAL network. 

The highlights of the 
municipal strategy for 

informal care 

Identified challenges 
in the service produc-

tion 

The development goals 
for the project 

-Following of established 
good practices of informal 
care 
- Creating criteria for buying 
services 
-Providing a variety of sup-
porting services in addition to 
current services 
-Creating quality recommen-
dations 

-Various actors to contact 
inside the municipality is 
challenging 
- Caregivers understanding 
and knowledge regarding 
their right to services and 
support 
 -The marketing channels for 
the services 

-Development of additional 
services 
-A guide to informal care 
services in the municipality 
-Informal care activity center 
-Health checks for caregivers 
over 65 
 

 
The first workshops during 2009 were used to work on the action plan of the 
network, to finally define the development goals, and plan the subsequent ac-
tions. The basis for the development was laid out in the network workshop, 
where the development themes were discussed and worked on in groups. As a 
result, the network had three development goals: 
 

- Development of additional new services. 
- Guide to informal care services. 
- Informal care activity center. 

 
Despite the pressure from the organization, the INFORMAL network decided 
to dedicate most of the February 2009 workshop to the creation of trust and 
commitment by using the drama method, which would help them get to know 
each other better. The use of this method was part of the getting to know each 
other activity, which shows in Figure 35 as one of the main activities in the 
network level (areal units and customer care). The figure also shows that most 
of the actions in this phase took place in the network level and how the stee-
ring group had an impact on the actions of the network on several occasions 
during this phase. 
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Figure 35. The main actions during constructing the network phase in the INFORMAL network 
in Vantaa. 

From the management level, the most influential and participative manager 
was the home care manager from the unit level, who openly showed her lack of 
trust towards the INFORMAL network manager working under her. The sub-
department level had little effect on this phase of networking in the INFOR-
MAL care network. 

7.4.3 Collaborating for the solution for the INFORMAL network  

The collaborating for the solution phase got underway when the development 
themes were chosen, the action plan – drafted, and the network started wor-
king on the three development themes. The main actions of the INFORMAL 
network during this phase are depicted in Figure 36. At the beginning of this 
phase, the network formulated a suggestion regarding the themes of the deve-
lopment. This suggestion was rejected by the steering group, and the INFOR-
MAL network had to start over with one of the development themes they had 
chosen. The figure also shows how the sub-department and unit levels were 
mostly absent from the development of informal care during this phase. 
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Figure 36. The main actions during collaborating for the solution phase in INFORMAL net-
work in Vantaa. 

At the beginning of this phase, in March 2009, the network organized a net-
work workshop to involve the stakeholders in the process of networking. In 
this network workshop, the attendance was low among the home care person-
nel, but the attendance among the actors from other municipal and third-
sector organizations was higher. This has come up in other networks, as well; 
that it is sometimes easier to think of other organizations when inviting actors 
to a network or to a single network workshop than your own organizations. 

After the network workshop, the network invited the department-level ma-
nager from elderly and disabled care to attend a workshop; this is seen in Fi-
gure 36. In this workshop, the members of the network shared their worries 
about the progress of networking in the INFORMAL network as well as the 
challenges in their own work. The key network members initiated this discus-
sion, because it was felt that the network members had a lot of stress, and all 
of them had not fully accepted their role in the network as representatives of 
their organization. It was coincidental that the elderly and disabled care ma-
nager would attend this workshop, but it happened that the elderly care mana-
ger responded to the worries of the members of the network and ensured that 
the network is important, and there is trust towards the network’s ability to 
create new services and find solutions to the existing challenges of informal 
care service production. The presence of the elderly care manager was brought 
up in many conversations in a positive way later during networking. 

After these workshops, during Spring 2009, the network concentrated on 
further developing the themes into concrete goals to achieve during this phase 
of networking. At this early phase of development, the network concentrated 
on the development of the informal care activity center by visiting a similar 
center in the neighboring municipality. Also, after the worry discussion 
workshop, the network members decided that they do not have the ability to 
write a full guide about informal care services in the municipality, as was ori-
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ginally planned. Instead, the group that had been given the responsibility of 
creating the guide preferred to write a brochure that would inform the elderly 
and their close relatives about the basic services and contacts to get more in-
formation about informal care services and other support in the municipality. 

At this point, all three development themes were worked on, and each theme 
was assigned to a responsible sub-network that would work independently 
and, at times, take the results of their development to the workshops, where 
the network would complete the development together. Even if the network 
felt it had made progress with development, the project’s network coordinator 
brought up pressure from the hierarchy to have more concrete results. The 
network coordinator suggested that the network would prepare a proposal for 
an informal care activity center, such as the one they had visited earlier in Hel-
sinki, although in a smaller scale, to the DCWSA network steering group mee-
ting. 

In their meeting in August (2009), the steering group of elderly and disable 
care did not approve the proposal for the activity center. The main argument 
was that the proposed center would take too much of the municipal person-
nel’s resources. A counter proposal from the steering group was that such a 
center could be carried out in collaboration with non-profit organizations. This 
August steering group meeting was held in a new manner. The earlier rejection 
of the INFORMAL network’s plan had raised a discussion about whether the 
steering group was working in too hierarchical a manner and whether, in order 
to show trust and commitment towards the networks, it should change the way 
it works.   

 
When it comes to the steering group of elderly and disabled care in Vantaa, it is 
evident that there are actors in a deciding role that have no active role in the 
project and in the networks. This creates some tension, when these actors still 
have strong opinions about the project as well as suggestions of how things 
should proceed from their point of view. In general, the role of the Vantaa steer-
ing group is very strong in this network, and it raised the question of whether 
this network truly achieves the independence and trust it should achieve in this 
organizational context. This is the reason why the project organization has to at-
tend to this issue, take initiative, and suggest a new, more participative steering 
group meeting. A more participative steering group would be one where a net-
work, which has a proposal for the steering group, is allowed to send a represen-
tative to the meeting to present the ideas of the network and then bring the 
news from the steering group directly back to the network. 
 

Researcher’s note from the research diary  
 
In practice, networks that had a proposal for the steering group were invited to 
present their proposal and to hear the arguments and the final decision from 
the steering group members. In addition to the new participants in the stee-
ring group meeting, there was a group work session, where the proposals were 
discussed and worked on. It seemed that this kind of work, where the different 
levels of hierarchy are present in decision-making, was challenging because of 
the different levels of analysis and different language of the parties involved. 
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As an observant in the meeting, I witnessed several misunderstandings bet-
ween the management level participants of the steering group and the person-
nel representatives. 

The result from the steering group meeting was discussed in the September 
2009 workshop. The network could accept the result, since they had had a 
representative in the meeting, and that representative, together with the net-
work manager, explained and described the discussion the proposal raised in 
the meeting and what kind of an argument was raised regarding the decision. 
The network allocated time in the workshop to create a new idea to replace the 
earlier proposal. The network coordinator, for her part, drove the network to-
wards a new concrete proposal that would meet the criteria expressed by the 
steering group. Later, the network manager promised to take the new proposal 
further in the hierarchical organization. 

By the end of the year 2009, the development themes finally found their final 
form and stabilized into concrete solutions to the identified challenges and the 
chosen development goals. In the INFORMAL network, the phases of deve-
lopment and implementation were somewhat overlapping; for example, the 
members of the network took responsibility for piloting the developed solu-
tions as they were developed. This was possible, because the network manager 
was the direct boss to these members of the network and could accept the use 
of resources, as long as the piloting did not have any other budget effects. For 
example, in November, Parkki (short-term care up to several hours) had star-
ted in one of the day care centers for the elderly in Vantaa. In addition, the 
recruitment of volunteers had started earlier, and the network manager con-
tinued to meet and recruit potential volunteers. Also, the informal care 
brochure was being developed. 

7.4.4 Implementing the solution and network practices into the informal 
care system 

In the INFORMAL network, the implementation phase started in Spring 2010. 
This phase involved all the levels of the hierarchical organization of the elderly 
and disabled care department, as is depicted in Figure 37. At this point, the 
original network had to be extended, since the original network members ca-
me from the customer care level of the organization and had no authority to 
make changes in the service production of the informal care services. 

In February 2010, the network held a network workshop to present their re-
sults and get feedback from different actors in the municipality. The aim of 
this workshop was to further develop the pilots and get more resources for the 
implementation of the pilots of short-term care for the informal caregivers in 
the municipality. 
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Figure 37. The main actions during implementation of the solution in the INFORMAL network in 
Vantaa. 

One of the main actions in preparing for the implementation of the developed 
solutions was to design a network workshop and invite local volunteers, third-
sector organizations, Vantaa employees, lecturers, and researchers from uni-
versities to attend the workshops. These actors were invited following the 
comments from the Vantaa elderly and disabled care steering group, regarding 
finding replacement resources to municipal employees for the pilot of short-
term care. In this workshop, the sub-departmental or department level were 
not present (Figure 37). 

What the network had achieved at this point was screening the situation of 
the informal caregivers in the municipality, the service process, the broadening 
of the scope of the development, the roles, and responsibilities of the actors in 
the informal care service production and taking the plan of further develop-
ment of informal care to the steering group of the municipality. At this point, 
the network allocated a considerable amount of time in planning the spread of 
the pilots to different districts in the municipality. Some possible solutions to 
this were delegating this to Laurea students and making it part of their studies.   

By the end of Spring 2010, the network completed the development of the in-
formal care brochure and evaluated the two other development goals, where 
the short-term care service was in the pilot stage. After this, the network was 
able to fully concentrate on the implementation and spreading of the results of 
networking to the rest of the municipality.  One of the related issues was inclu-
ding some of the stakeholders into the network and inviting them to become 
members of the network. 

Organizing network workshops was one of the main means the INFORMAL 
network to implement the results of their development. One workshop was 
planned for the end of the year 2010. In the workshop, the network concluded 
that they should collaborate more with non-profit organizations that represent 
informal caregivers. The network also wrote down the results at that point: 
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- Adding more information about informal care to the municipal inter-
net page. 

- Senior health care check-ups. 
- Short-term care service pilot. 

 
At the end of 2010, the implementation faced a challenge when a planned net-
work workshop had to be canceled due to a lack of interest. It was felt that the 
absence of the management level made the workshop seem redundant, even if 
the purpose of the network workshop was important. This purpose was to pre-
sent the results of the development done in the network and get legitimization 
for the implementation of the results, especially the pilots, within the elderly 
and disabled care. As mentioned earlier, the network manager was from the 
areal unit level and lacked authority to make decisions regarding the whole 
municipality. 

The network felt that the network workshop would have been essential and 
discussed possible reasons for the low interest of the management level to take 
part in the development and the implementation of the informal care services 
developed by the INFORMAL network. A feeling that was shared among the 
members of the network was that since the activities of informal care were 
spread over many departments, sub-departments and units, there is no one in 
charge and willing to take the overall responsibility. This meant that the res-
ponsibility fell on the network manager, who did not possess the required aut-
hority in the hierarchy. 

The implementation phase continued in 2011, when the INFORMAL network 
organized a new network workshop. The aim of this workshop was to discuss 
how the development results could be implemented into the hierarchical struc-
ture. The network wanted to create shared responsibility for the implementa-
tion of the results, and it was indeed able to invite the management level of the 
department and the sub-department of the elderly and disabled care organiza-
tion to this network workshop. 

The most important achievement of this network workshop was the creation 
of the idea of an informal care coordination group that would take the respon-
sibility for the implementation of the results of the INFORMAL network after 
the end of the research project as well as coordinating further development. 
The INFORMAL coordination network should take the responsibility of for-
ming the objectives, agreeing on timetables, roles, and responsibilities, resour-
ces to be made available as well as the distribution of information. The initiati-
ve to form the coordination group that would be led by the sub-department-
level manager was taken to the steering group by the network manager. 

In the network workshop, the developers also reported the current state of 
the implementation of both the results of the process of networking and the 
implementation of the INFORMAL network itself into the hierarchical or-
ganization. At this phase, the informal care activity center was piloted as a 
short-term care service, where an informal care recipient could be left for a few 
hours. This pilot was working in one area of Vantaa and was organized by vo-
lunteers. Also, the day services unit for the elderly was working directly with 



Process of networking in three case networks 

128 

informal care, and at this point, three service houses were considering provi-
ding similar type of short-term care solutions for informal care patients. It was 
also felt that the home care unit was more supportive of informal care at this 
point of the DCWSA project. An additional development result of the informal 
care development was a senior health clinic that was inspecting all elderly who 
were taking care of their close relatives. 

7.5 ESPOO: COLLABORATION - The network of home and dis-
abled care organizations 

 
It’s a really good thing that here (during the networking) one has met people, 
(who work with same customers) and therefore, in the future, dealing with them 
is easier when we have actually met and worked together.  
 

Espoo evaluation interview 2010 the developers in municipality Espoo 
 

The COLLABORATION network was part of the development within the 
DCWSA project in the municipality of Espoo. As explained earlier, in this mu-
nicipality, the main aim of the project was to create networks and increase 
knowledge regarding networks and their management among the management 
and personnel of the elderly care department. The COLLABORATION network 
between the home care sub-department and the disabled care department was 
aimed at creating a more systematic way to collaborate in a form of a network 
between the two organizations. The main motivation to create better collabo-
rative practices was the fact that the personnel of these two organizations wor-
ked with the same customers. Some years before the DCWSA project, there 
was an organizational change that disrupted the existing areal collaboration of 
the customer care-level personnel between these two organizations. The chan-
ge followed the overall tendency of the municipal organizations to move from 
areal to sector-based organization. Since this change interrupted the custo-
mer-level collaboration, it created a rather scattered municipal service produc-
tion from the customer’s point of view. 

 
In the sub-department and unit-level management, as well as the customer care 
level, they understand the need for the systematic collaborative activities. There 
are, however, many organizational steps in between, and now, we are still in the 
situation, where we do not know how to reach the people who could help us and 
share the responsibility of attending to the needs of the customer.  
 

Evaluation interview 2010 the developers in municipality Espoo  
 
When it comes to the nature of networking in this municipality, I want to point 
out that much of the development work was done outside the workshops and 
the network by the department-level managers; the managers did all the plan-
ning and most of the decision-making in this network. Already at the begin-
ning of this project, it became evident that the management culture in this 
municipality did not support empowerment of the personnel, and the mana-
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gers had the habit of keeping the control in their own hands by doing as much 
of the work as possible themselves. Even if the elderly care manager did not 
participate in the network’s workshops, he organized different types of mee-
tings for the management level, where the decisions about the network and the 
development done by the network were made. The following opinion from a 
manager expressed in an evaluation interview is a good example of the prevai-
ling management culture in the municipality: 

 
In my opinion, the network cannot set goals, because I think that it is part of the 
whole municipality’s strategy, whether the elderly are cared for in their own 
homes or not. The network does not have a say in this. That is decided by the 
political- and management-level officials in the municipality. Then, all actors in 
all levels can comment and give feedback to these strategic decisions. The 
managerial guidelines have to come from elsewhere than the network.  
 

Evaluation interview 2010, a manager in the municipality Espoo 
 
The members of this network came mainly from two organizations within the 
social and health care sector. The organization of social and health care in Es-
poo is shown in Figure 38, where the participating organizations are highligh-
ted with red circles.  Family and social care is a department-level organization, 
which is separate from the elderly care department. Home care in Espoo is a 
sub-department-level organization. In this project, the unit level of home care 
was strongly involved. 
 

 
 

Figure 38. The organization of the elderly and disabled care sector in Espoo 

To understand the later challenges in the collaboration in this network, it is 
essential to note the difference between the organization of elderly and disa-
bled care departments, which in Espoo are separate (Figure 38). The social 
care department is flat without sub-departments or units, while the elderly 
care department is divided into three sub-departments, and the home care 
sub-department that is participating in this project – further into three units. 
Also, social care is carefully restricted and guided by several national laws and 



Process of networking in three case networks

130 

policies, while in home care, the Finnish municipalities have more freedom to 
design how to organize and produce their services. Most of the members of 
this network came from the home care sub-department and the unit level of 
home care. A minority of the members came from the smaller disabled care 
department. These members included the department manager and social 
workers. 
 

 

Figure 39. The process of networking in the COLLABORATION network in Espoo. 

The first steps towards the collaboration between the home care sub-
department and the social care department were taken September 2007, and 
networking continued until Spring 2011, when the municipal actors organized 
seminars independently from the DCWSA project to further tighten networ-
king between the two organizations (Figure 39). The planning phase continued 
until April 2008, when the first workshop was held. In the COLLABORATION 
network, the planning phase was relatively long, since it lasted until April 
2008, when the constructing the network phase started. Also, this second pha-
se was relatively long, and the collaborating for the solution phase started only 
in January 2009, before the final phase of networking, which started Decem-
ber 2009.   

7.5.1 Planning the processes of networking for the COLLABORATION 
network 

Most of the work in this phase was done in the management level of the elderly 
care department. This is depicted in Figure 40, which shows what was needed 
in the beginning to start creating the network between these two organizations 
in Espoo. 
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Figure 40. The main actions during planning the process of the networking phase in the COL-
LABORATION network in Espoo. 

The basis for this network was laid out in September 2007, when the elderly 
care department’s manager and three members of his personnel met with a 
researcher and decided to concentrate on the development of home care in the 
DCWSA project. To begin the creation of this network, the sub-department-
level manager of home care, together with a unit-level home care manager, 
met with the researcher and defined the given development theme into the 
following three questions. 

 
- What kinds of networks are needed? 
- What kind of critical challenges can be identified? 
- How can the identified challenges be solved through networks and 

network management? 
 

The manager of elderly care was not present at the October meeting, but sent 
an email to those who were and expressed that even if he can see that the plan 
had gone forward, he expected to get a more detailed plan of how the deve-
lopment project will be integrated into the current and ongoing home care 
development. The elderly care manager also decided that the actors who would 
participate in the development would be unit-level managers from the home 
care organization. The managers were not asked whether they have any inter-
est in participating in the project, but were simply assigned to this role, which 
raised some resistance among the unit-level managers throughout the process: 

 
“Sometimes, it’s hard to organize time, and I feel guilty when I am away (from 
my normal work), and I get feedback that you are somewhere (else) again.”  
 

Evaluation interview 2010, the developers in municipality Espoo 
 
The planning of the COLLABORATION network continued in 2008, when a 
researcher and the sub-department-level manager of home care met and deci-
ded that the first development network would be between the home care sub-
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department and the disabled care department and would concentrate on the 
service production network of elderly customers. They also scheduled the de-
velopment and identified the tasks in organizing workshops and other related 
activities. As we can see from Figure 40, the manager of elderly care took the 
responsibility of presenting the project and the plan to the department-level 
manager of disabled care, while the home care manager took the responsibility 
of inviting actors from her own organization. To achieve this, the researchers 
from Aalto visited a meeting of unit-level home care managers and presented 
the idea of the COLLABORATION network together with the home care mana-
ger. In the March meeting, the home care managers made the official decision 
to start the development with the disabled care organization. 

After this, the following task for the home care manager, who was to take 
over the role of the network manager, was to meet the department-level mana-
ger from disabled care to express her personal desire to work together with the 
disabled care department in this network. This was done when the researchers 
and the home care manager visited the disabled care manager meeting, where 
the home care manager “proposed” the disabled care to participate in the 
DCWSA project by creating the COLLABORATION network together with the 
home care sub-department. 

7.5.2 Constructing the COLLABORATION network 

The first workshop was held in April 2008. Although a lot of planning was ma-
de before the first workshop, there was a delay at the beginning, because many 
of the representatives from the home care organization were not present. After 
some calls were made, two of the chosen representatives came to the workshop 
late, and two informed the workshop that they are sick and will not be able to 
attend. The low attendance among the home care unit-level managers caused 
concern among the members that attended the workshop. The members from 
disabled care brought up the fact that home care was represented by the ma-
nager level, while they are customer-level employees. These two events showed 
low confidence in the project, and the atmosphere was visibly suspicious. 

 
This kind of group work never brings any results; it is totally useless.  

 
Member of the network in the 1st workshop 

 
After the introduction, the network learned about the basic idea behind the 
network and the whole DCWSA project. It was highlighted that trust, open-
ness, and joint problem-solving would be required in order to create a success-
ful networking process. The discussion about the ownership of the develop-
ment work was held in this first workshop. Little by little, during this 
workshop, the attending members of the network understood that this project 
could offer a new and different way of developing practices and potentially 
show that there can be a new kind of continuity and concrete results in the 
project-type of development work in the municipality. The planned continuity 
of the network, as a more permanent way of working together, was seen as an 
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important motivation for commitment. The first independent assignment for 
the network was given at the first workshop, and it was to think of new poten-
tial members the network would need to solve the challenges in customer care 
identified during group work. Based on the suggestions, new members were 
invited to the network, as shown in Figure 41. 
 
 

 

Figure 41. The main actions during constructing the network phase in the COLLABORA-
TION network in Espoo. 

In this network, a considerable amount of work was done outside the network, 
in the key network member meetings, which included sub-department- or de-
partment-level managers and researchers (Figure 41). After the first workshop, 
the home care manager, together with one unit-level manager, met the resear-
chers and worked on the material from the first workshop. The elderly care 
manager decided to invite new members to the network, as suggested in the 
first workshop. 

In June 2008, the second workshop was held, and in this workshop, the mo-
tivation seemed high, and the members of the network expressed their appre-
ciation for having a platform for shared discussion between the home and di-
sabled care that had been non-existent since the latest organizational change, 
which broke the old areal collaborative practices. In this workshop, the net-
work worked on the joint customer processes to identify the development 
goals for the COLLABORATION network. At this point, the development was 
guided by a more abstract and broad development theme, which mainly inclu-
ded the development of a network, where both home care and disabled care 
would participate. 

After the two workshops and the key member meetings, the network sent in-
vitations to new potential members. The third workshop was again planned by 
a small group of selected members. In the planning meeting, the network ma-
nager, a social worker, and the researcher went through the first draft of the 
shared customer process and looked for challenges in the process. The muni-
cipal actors expressed that this network should not be concerned about the 
actual service process, because it concerns a bigger set of service providers and 
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that development would not be in the hands of this network. The group identi-
fied three challenges that are situated at the beginning and end phases of the 
described customer care process: 

 
- When a customer is in a hospital, not all the relevant actors are invited 

to a meeting, where the care and release from the hospital are planned. 
Similarly, in these situations, there is often confusion regarding the 
responsibilities and ownership of the customer’s case. 

- The making of the actual care and service plan and service decisions 
are separate actions, which lead to a shattered service entity. 

- The follow-up period of the received care, when the service providers 
should have similar alignment of service policies. 
 

The attendance in the October 2008 workshop was low, and an open discussi-
on on the matter resulted in the decision that the network members would 
take the responsibility of inviting the members, who were not present, to the 
next workshop and, at the same time, discuss the content of the workshop the-
se members missed. This assignment was discussed in the following workshop 
and the members, who were contacted about their absence, expressed that 
they felt important and had realized how their participation counted and affec-
ted the whole network. After this discussion, the development work about the 
customer processes and the challenges identified previously continued. The 
network discussed them from both the practical and strategic perspectives. 
Finally, in the November workshop, the network agreed on four different the-
mes of development. 

 
- Services for the marginalized customers, who fall outside the service 

network. 
- Directing the customers towards the existing services. 
- Creation and coordination of a shared care plan with other municipal 

actors. 
- The development of home improvement practices for the elderly. 

 
Within these themes, the network saw that flexible collaboration and unders-
tanding of the processes in their entirety was important. After the workshop, 
the network manager met with the manager of elderly care, and together, they 
decided that the network could continue as planned, which meant that the 
elderly care manager approved the development themes agreed upon in the 
November workshop. The commitment to the development grew strong during 
the first year of the development. A member of the network expressed this in 
the November workshop: It feels that unit-level managers should be everyw-
here. It helps that our own supervisor is committed to this and prioritized this 
on our behalf, and thinks this is important. Who is the source of commitment, 
and who holds the strings; it makes all the difference. 
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7.5.3 Collaboration for the solution in the COLLABORATION network 

In January 2009, the network divided itself into four sub-networks, and from 
this point on, the network concentrated on the development of the decided 
themes. The network prepared for this phase by looking at the development 
needs on short- and long-term, and strategic and operational levels and plan-
ned the work of the sub-networks. The four sub-networks were: 

 
- The home improvement network. This network consists of actors from 

around the municipality. 
- Development of service housing aims at calculating the real costs of 

home care compared to service housing or institutional care. 
- Customers that fall between the services, because they do not fill the 

service requirement, is the theme of the network managed by an elder-
ly person, who belongs to the elderly committee. This network works 
closely in collaboration with the managers of elderly and health care.   

- Planning the shared care plan (SAP) that was named as one of the de-
velopment goals of this network. 

 
In Figure 42, I have described the main events of this phase of networking and 
again showed in which levels of the organization these occur. What you can see 
from this figure is that a lot of actions have occurred at the management level 
of the organization, which includes the three departments in the social and 
health care organization. This fact shows how the managers of this network 
were involved in the development through keeping the decision-making of 
issues related to the development at the management level. What I have not 
addressed in the figure is the fact that the decision of the continuation of this 
network was done by the manager of the social and health care sector on a 
yearly basis. 
 
 
 
 



Process of networking in three case networks 

136 

 

Figure 42. The main actions during collaborating for the solution phase in the COLLABORA-
TION network in Espoo. 

At the beginning of the year, the network was concerned about the possible 
lack of commitment and support from the management level. It was seen that 
the involvement of the management level would be important for the network. 
The allocation of work time to the network activities was considered especially 
important. On a relative note, the network decided to relieve their burden of 
combining other work and work on networks by shortening the future 
workshops to two to three hours, from the original four hours. 

One example of the emphasis on the management level in the municipality 
Espoo is the incident of SAP development. In January 2009, another network 
was created in the municipality to solve the same challenge in the service pro-
duction, as a SAP sub-network inside the COLLABORATION care network. 
This network worked on the strategic level and consisted of managers in the 
department and sub-department levels. When the overlap was recognized, this 
management-level network suggested that the operational-level sub-network 
would be integrated into the strategic one. However, the sub-network itself 
saw no overlap between these two networks, since the networks were develo-
ping the theme on different levels and concentrating on different issues. All 
actors agreed that coordination between these networks would be needed. The 
home care manager decided to take the responsibility of the coordination bet-
ween the networks. 

 
The developers in this network are expressing their concern about their role 

in the development of elderly care services. They are feeling that there are sev-
eral development networks, but they are not invited to join or are even in-
formed about these networks. The general feeling seems to be that the manag-
ers are only interested in the strategic-level development, where they partici-
pate themselves, and the development close to practices done closer to the 
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customer level is not that interesting to the managers and not seen as impor-
tant. 
 

The developers in this network are expressing their concern about their role in 
the development of elderly care services. They are feeling that there are several 
development networks, but they are not invited to join or are even informed 
about these networks. The general feeling seems to be that the managers are 
only interested in the strategic-level development, where they participate them-
selves, and the development close to practices done closer to the customer level 
is not that interesting to the managers and not seen as important. 
 

Researcher’s note from the research diary 
 

After the discussion about the two networks and their potential overlap, a 
lunch meeting between the researchers and the managers of the social and 
health care sector was held to discuss the issues of the development entity in 
Espoo and how the ongoing development fit the municipal strategy in the mu-
nicipality of Espoo. In the lunch meeting, the issue of overlap between the two 
projects was brought up again. At the meeting, it became evident that there 
were issues in the SAP development in the municipality other than the overlap 
of the two networks, since another important group of people was excluded 
from the strategic level development. The group was the managers of home 
care in the areal level. The results of this development would, however, have a 
major impact on their everyday work. When this topic was brought up, the 
manager of health care did not see this as an issue, but the manager of elderly 
care saw this as a mistake and took the responsibility of inviting the home care 
managers to take part in the development of SAP. In the meeting, the mana-
gers also decided that from that point on, workshops would last three hours, 
instead of four, and that the new manager of social care would be invited to the 
workshops. 

By April, there had been several negative incidents that made the network 
decide to have a worry discussion during a workshop. One of the themes of this 
worry discussion was the absence of members in the workshops. The concern 
was that the absence was a sign of a lack of both trust and commitment. As one 
of the reasons for the lack of trust and commitment, the network identified the 
uncertainty of the results of this network to be implemented in the hierarchical 
organization. The network was also concerned about what happens to the net-
work when there are several independently working sub-networks that seemed 
to have taken ownership of the development goal of their sub-network. Some 
members of the network also felt that there seemed to be more commitment 
and trust within and towards the sub-networks than towards the COLLABO-
RATION network. Another major concern brought up was the economic situ-
ation of Finland and the municipality. 

Another concern within the network rose up during Spring 2009, due to the 
fact that the employees from the social care sub-department were not atten-
ding the network workshops. To tackle this concern, first the network and then 
the managers of the social and health care sector decided that the project 
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should try to find a solution to this concern and meet with the disabled care 
manager. This meeting was arranged before summer, in May. The manager of 
disabled care ensured that her organization is committed to the network, and 
the manager herself would start attending the workshops. The manager felt 
that the employees of her organization were overworked and had no time to 
allocate to the development. As the manager, she made the decision on their 
behalf. She felt that it was important to use the funding that the organizations 
had for the development, and that collaboration with home care was essential 
to her organization. 

 
The new disabled care manager, who joined the social care organization in quite 
a late phase of the development project, has a lot of ideas of how their services 
should be developed, and what kind of resources they need, and also have to 
give to the COLLABORATION network. It also seems that the manager feels 
that when she attends the workshops, she can better direct the development to 
get the kind of reports from the network that she needs to make decisions in her 
organization. One could say that the participation of this new manager is chang-
ing the nature of the networking. Her strong personality is directing the devel-
opment towards her organization’s need.  
 

Researcher’s note from the research diary 
 
In the meeting after the May workshops, the researchers and the managers 
decided on the development during the following fall. In the fall workshops, 
the network would further develop the shared customer processes, the case 
descriptions, and home improvements for the elderly, and in addition, to or-
ganize two seminars for the employees of the disabled and home care or-
ganizations. 

The first workshop after the summer holidays was held in August. In this 
workshop, the manager of disabled care brought up the lack of resources the 
organization had in the time of several new legislations that had effected the 
organization, and many of which increased the work load of the social care 
workers. The elderly care manager visited this August workshop without war-
ning. The network was somewhat confused about this appearance, but the visit 
was seen as a positive sign of interest on the elderly care manager’s part.  The 
manager expressed that for him, seeing the atmosphere the network collabora-
ted in was very important.  

 
When we, in the disabled care, are having a year of changes, I am the new or-
ganizational manager, and several social workers have changed as well. So, I’m 
somewhat sorry for them (the other network members) about the fact that the 
input from the manager and us, the social workers, might have been a little too 
small. From our organization, the participants can be mainly normal social 
workers. Certain social workers are, however, really committed.  
 

The disabled care manager in the August workshop 
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In October, the steering groups of disabled and home care met in a joint stee-
ring group meeting, organized by the managers of elderly and health care. The 
aim of the meeting was to clarify all development work done in the municipali-
ty. It was felt that there was a considerable amount of overlap in the ongoing 
development in the municipality, while the resources for all development were 
scarce. Therefore, it was expressed that the entity of development in the sector 
must be streamlined, and there should only be five development networks, 
instead of the existing twelve projects. This need to reduce the number of de-
velopment projects and form development networks gave rise to the discussion 
of the criteria to use in choosing which development projects should remain; 
for example, should the point of view of the customer be prioritized or that of 
the organization? To solve this issue, the steering groups decided to create a 
group among themselves that would take the responsibility of finding the right 
criteria and suggesting the projects to prioritize. 

In September, it was time to bring the home improvement sub-network’s re-
sults back to the whole network, discuss these results, and see how the net-
work could ensure that the results were embedded into the service organizati-
on of the social and health care sector. What was peculiar about this presenta-
tion of the results of the sub-network was that the network manager of this 
sub-network had not invited the other members of the sub-network to attend 
the workshop. The network manager explained that she had so much work at 
the moment, that there was no time to invite the members from this sub-
network. 

The results of the home improvement network emphasized that in this type 
of hierarchical service production system, the proposed home improvements 
would require a responsible coordinator, since the service is spread over seve-
ral organizations in different sectors, departments, and hierarchical levels of 
the organization. The suggestion was that the coordination could be achieved 
by forming a small unit, directly under the social and health care sector. The 
next step forward with home improvements was to bring it to the steering 
group meeting of home and social care. A group of four members of the net-
work, including the network manager, took the responsibility of preparing the 
suggestion for the steering group meeting. 

In November, the network organized two larger workshops for the employ-
ees of both organizations with the aim of increasing the employees’ knowledge 
of each other and of the understanding that they treat the same customers. The 
managers of home and social care shared the responsibility of facilitating the 
workshops. The home care manager promised to ensure that the lower levels 
of management from home care organizations invited their employees to at-
tend. 

 
At this point of the development, we, the researchers, are feeling that facilitating 
and managing this network is heavy. This feels heavy, especially in comparison 
to the networks in Vantaa. One reason for this could be the fact that in Vantaa, 
all networks have a responsible person from the municipality within the key 
network, while in Espoo, a lot of responsibility is on the shoulders of the re-
searchers. The network is taking less responsibility, and the willingness to make 
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decisions and commit is just not there. One reason for this could be that the 
managers are so eager to take all the responsibilities themselves, and there is no 
room for other members of the network to take responsibility. This is not only 
visible during the network workshops, but especially in the way the planning of 
the networking is done by the managers, especially the elderly care manager. 
 

Researcher’s note from the research diary 
 
By the end of October 2009, the researchers were informed that the develop-
ment in Espoo would continue in 2010. This decision was made by the mana-
ger above the social and health care sector and discussed in the steering group 
meeting of the social and health care departments in December. Before this 
meeting, a group of actors met to further develop the new network model dis-
cussed in the previous joint steering group meeting. This small group consis-
ted of one researcher, the managers of the health and elderly care depart-
ments, and one specialist from the health care organization. 

This kind of work in smaller groups and bringing a finished suggestion to the 
steering group was part of the normal hierarchical development in the munici-
pality. The suggestion followed this type of development and included smaller 
groups responsible for themes that were identified within the development in 
the participating organizations. There would be a larger network that would be 
responsible for the entirety of the development, into which the smaller groups 
would bring their finished results. 

The participants of the steering group meeting brought up the need for a 
network that ties the units together. This kind of network was seen as a forum 
for collaboration. The manager of health care emphasized the right measures 
for all action and customer services, as she saw these measures would show 
that something is accomplished in the unit level. The manager of elderly care, 
on the other hand, felt that the networks also need measures, not only the 
units. 

7.5.4 Implementing the solution and the network practices in the COL-
LABORATION network   

The implementation of the results of this network started in December 2009. 
It is to be noted that in this project, the aim was to implement the network 
itself as well as the results of the development. In December 2009, the network 
organized two network workshops that mark the beginning of the implementa-
tion phase. The network took the responsibility of network workshops already 
at the development phase and designed the workshop and group work to be 
done in the workshops. The implementation phase of the COLLABORATION 
network is described in Figure 43. 

The two network workshops, that mark the beginning of the implementation 
of the solution and network practices phase, were designed to be similar, and 
the participants had the freedom to decide which one they would attend. In 
total, these two network workshops reached about 130 actors from the muni-
cipality. What describes the challenges of the latter phases of this collaboration 
is clear only in the attendance of the disabled care manager from the social 
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care department in the first workshop. The participants of the first workshop 
raised their concern about the attendance of the social care department, since 
only the manager of the department was present in the workshop. The partici-
pants wondered how the collaboration between the two organizations could be 
possible, if only the personnel of the other organization attended the joint 
events. 

 
 

 

Figure 43. The main actions during implementation of the solution in the COLLABORATION 
network in Espoo. 

This concern of the participants of the workshops brought up a dialogue bet-
ween the participants and the manager of disabled care. The manager respon-
ded that the aim is to get a few social workers to participate in the network 
events regularly. She also expressed that she was motivated herself and would 
continue participating in the network activities, and moreover, that her parti-
cipation translates as the participation of the whole organization. She also felt 
that the development done in the network and the network itself had been be-
neficial to the disabled care organization. 

At this point, the researchers felt that the networking of the two larger net-
work workshops was gaining results. The researchers could hear the members 
talk about the network positively and, finally at this point, the understanding 
was that networking is part of normal work, a way to reach the organizational 
and personal work goals, not something separate from the everyday work in 
the hierarchical position. One home care employee described the benefits of 
the collaboration in the 2010 evaluation interview: “Maybe one concrete thing 
is that the social worker now has a face, is known, and is no longer some ins-
titution that makes these scary distant decisions somewhere. Also, they think 
and work for the best of a person (elderly). It is now easier to contact and 
even ask if they would go visit a customer’s home together with us.” 

After the two network workshops, the implementation of the results of this 
network continued as part of the everyday work, both in the home care sub-
department and in the disabled care department. The home improvement sub-
network’s suggestion was accepted by the municipal elderly care steering 
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committee and was found a place in the organizational structure. The sub-
network of the development of service housing was able to calculate the real 
cost of home care, and these results were widely published and discussed in 
the elderly and health care departments. What happened to the SAP sub-
network, that was part of this network, was that the other network in the 
higher level of the organization took over this network, and some parts of it 
moved into the other development group. 

During the implementation phase, the project organization in Espoo, which 
included the researchers and the managers of elderly, health and home care, 
together with a couple of other high-level managers met to plan the future of 
networking and the whole DCWSA project in Espoo. The idea these managers 
had was for each of them to take responsibility of a development theme and, in 
an interval of a few months to half a year, to meet with a wider network to dis-
cuss the development done by this key network of managers. The project did 
not follow how this plan was actualized.  
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8. Analysis and results of the empirical 
findings 

Here, I will analyze and discuss the empirical findings from the case study of 
the three networks together with the theoretical framework and the research 
questions. The aim of this dissertation has been to understand where the pa-
radox of public management comes from and to examine how the public ma-
nager can cope with the management of both the hierarchical organization and 
the networks. In the theoretical framework and the research questions, I sug-
gest that we need to begin with understanding the process of networking and 
the actions that should be classified as network management.  

In presenting the analysis of the case study, I will discuss each of the phases 
through the process, the network management, and the participation and roles 
of the public manager. After discussing each of the phases, I compose the ana-
lysis of the final model of the networking process into the matrix of network 
management that presents the earlier network management functions and the 
new functions found in this study. Finally, as the main contribution of this 
study, I will present the model of the participation and roles of the public ma-
nager in enabling networking.   

8.1 Planning the process of networking phase 

Planning the process of networking refers to the actions done in an organizati-
on to create an atmosphere and conditions that support networking. This 
means allocating resources and motivating employees to participate in net-
working. Organizations have their own level of readiness to engage in collabo-
ration, as their conditions, including organizational strategy, may support or 
hinder networking. The phase of planning the process of networking effects 
the form and the effectiveness of the later phases of the networking (Doz, Olk 
and Ring, 2000), which highlights the importance of understanding this phase 
as a part of networking, even if it mainly takes place inside an organization.  

In the studied organizations, this phase was mainly in the hands of the elder-
ly care managers in the department level. The public manager was the one to 
lay the foundation for networking through direct involvement in the actions of 
this phase, which supports Das and Teng (1998), who have found that an or-
ganizational manager enables the process of networking not only by changing 
the structure of the organization to support networking, but also by creating an 
atmosphere that supports networking, for example, by simply bringing the 
support for networking. During this first phase of networking, the role of the 
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public manager from the department level was significant and even critical in 
all three networks, which supports the findings from Mandell (2004) and indi-
cates that the public manager has an important role in the beginning phase of 
the process of networking and his/her involvement can even be necessary at 
this early phase. 

What further emphasizes the department- or sector-level manager’s role in 
the phase of planning the process of networking is connected to the strategy of 
the organization. Namely, before permission to form a network is given, there 
has to be a shared understanding that the network fits the organizational stra-
tegy. This evaluation took place in all the case networks, and the task was as-
signed to the public manager in the departmental level. After ensuring the ove-
rall fit with the organizational strategy, the managers wanted to engage in 
planning the networking processes by creating general guidelines to direct 
networking from the beginning. In the case networks, this meant that the ma-
nager outlined at least the principal development themes, and the personnel 
was presented with a clear plan of networking and its role in the development 
work in the department, sub-departments, and units of elderly care.  

In all the three participating organizations, the beginning of the networking 
process required authorization from either the sector- or department-level 
managers, as well as from the steering group of the department, and even from 
the steering group of the sector. This is another factor that stresses the invol-
vement of the department- or sector-level manager in this phase of networ-
king, as the manager has to have a clear plan for the development to gain ac-
ceptance from the higher levels of the hierarchy. In all of the networks, the 
department-level manager defined the aim of the development, and, in both of 
the municipalities, the networks and the development were aligned to the exis-
ting organizational strategy. In Espoo, there was a strong managerial unders-
tanding that the strategy should guide all development and that the strategy is 
to be done by the management. 

In all the networks, the public manager from the department-level brought 
up the idea of creating the network in the organization and initiated the pro-
cess of networking. In Vantaa, the manager of the elderly and disabled care 
organization let others decide who the network members should be and the 
choice of aim and the themes was done collectively by a larger group of muni-
cipal actors. In Espoo, all these decisions were made by the manager of the 
elderly care department.   

To sum up the findings of planning the processes of the networking phase in 
the cases, I would like to stress the importance of understanding that each of 
the participating organizations has their own readiness to participate in the 
network activities. This readiness is created during this first phase of networ-
king. Later during the process of networking, this readiness is transformed 
into the network’s collective conditions that create an atmosphere, conditions, 
and structure to support networking. It is also important to note that the role 
of the public manager from the department level is important, and the partici-
pation either as a member of the network or from an organizational position is 
clearly required during the planning of the process of networking. 
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8.1.1 Managerial actions during the planning the process of networking 

As stated before, the process of networking is initiated by an organizational 
need and a belief that this need is most effectively and successfully addressed 
through a network. During planning of the process of a networking phase, it is 
difficult to make a clear distinction between the actions that belong to the pub-
lic manager and the actions that belong to a network manager, since this phase 
mainly takes place inside an organization. The managerial actions in this pha-
se include, for example, the identification of the right participants and resour-
ces within the organization. In the inter-organizational context, this can also 
mean the identification of other potential organizations. In the researched 
networks, these tasks fell to the elderly care manager, mainly since many of 
these tasks were done before appointing the network manager. Such tasks in-
clude presenting the idea of networking and its potential benefits for the elder-
ly care service production to the higher levels of the municipal organization 
(see, for example, the organizational charts in chapter 2).  

In Vantaa HOME and INFORMAL networks, the network manager was iden-
tified among the first members from the home and disabled care organization. 
Later, the chosen network manager participated in the identification of other 
potential members. Also, in Espoo, the chosen network manager supported the 
elderly care manager in finding the right members to the network, while the 
decision of the network manager was made solely by the elderly care manager 
in the department level. 

After gaining permission for the creation of the network and appointing the 
network manager, the next managerial task is to sell the idea of networking to 
potential partners. The main responsibility of selling the idea by motivating, 
inspiring, and committing the potential partner organizations was on the 
shoulders of the elderly care manager. In the networks where the network ma-
nager was appointed and was from the sub-departmental level, the network 
manager took part in these activities in a supporting role. In all the three case 
networks, the network manager was a person with extensive experience wor-
king in the municipality and was well-connected, but the manager of the IN-
FORMAL network, who came from the supervisor level close to the customers, 
had a very small role. Her role in motivating potential members of the network 
was concentrated mainly in the home care unit level in her own organization.  

All network managers had an important role in inviting the organizational 
actors to the network, so that the networks would avoid the normal hierarchy-
based appointing to a position by their superior, which could result in resis-
tance, lack of motivation, and questioning of the appointment at later phases 
of networking. In Espoo, for example, the network manager participated in 
inviting the disabled care department to the collaboration by personally atten-
ding one of their meetings and talking to the manager of the department di-
rectly. 

The network managers of HOME and COLLABORATION networks took part 
in planning the networking process and defining the development themes. The 
role of the network manager was to offer an opinion of the suggestions as an 
expert in home care development. What we were trying to achieve in these 
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networks was to remain in as abstract level as possible in the planning by the 
elderly care manager and the network manager. We researchers emphasized 
this, since some of the planning should be left to the network itself, in order to 
give its members the feeling of empowerment and to fully utilize their know-
ledge of producing home care services from their point of view. In the studied 
networks, the public manager decided on the development method and chose 
workshops as the main forum of development. Together with the potential 
members of each network, the network manager was able to decide on the ti-
metables, as well as the kind of development tools and discussion methods 
would be used in the workshops and between them, as individual assignments 
or as sub-network responsibilities. 

In this kind of a hierarchical context, there seem to be tasks that can only be 
performed by the department- or sector-level public manager, such as the el-
derly care manager, and many of the decisions made in the planning the pro-
cess of networking phase are of such organizational importance, that they re-
quire permission from either the public manager from sector or department 
levels, or even the steering group of the organization. This limits the responsi-
bility a network manager can assume at this early phase of networking. Also, 
while in this phase, a majority of all actions take place in the higher levels of 
the organization; the extent the network manager can affect this action de-
pends on his or her own organizational level and authority in the organization. 
It can even be that there is no network manager at this phase of the process, 
but this role is fulfilled in the phase of constructing the network. 

Public manager as Initiator or Enabler  
To begin with, from all the four phases of networking, the role of the public 
manager from the sector and departmental levels was strongest in the plan-
ning of the process of networking phase. Supporting the earlier finding of 
Mandell (2004), there clearly is a minimum level of involvement of the public 
manager that is required. In this phase, the friction between the management 
of organizations and the management of networks was low, as the shaping of 
the planning of the process of networking phase took place inside the or-
ganization of elderly care and was created by the need to collaborate for a spe-
cific reason identified by the organization itself. That is, in this phase, there is 
some room and need for the public manager’s role that influences networking 
by managing the hierarchy through the use of power and authority of the for-
mal system, while in later phases, the informal systems of authority should be 
the basis for collaboration between the actors from different organizations.  

As I already mentioned in the analysis of the managerial activities, during 
this phase, the network benefits the most from active participation of the pub-
lic manager. Since this phase takes place mainly inside the organization, the 
public manager was even able to be the owner of this phase and, for example, 
use the reputation that stems from the organizational role and the position in 
the hierarchical system. 

Based on the empirical research, I propose that defining and allocating or-
ganizational resources is the most essential managerial task in this phase, 
when it comes to successfully achieving the goal of this phase and beginning 
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the actual collaborative actions as a network. With this in, mind I have defined 
the following two roles for the public manager in the planning of the process of 
networking phase: Initiator and Enabler. 

As an Initiator, the public manager from the departmental or sector level is 
an active member of the network and initiates the creation of the network as 
well as takes the responsibility of the first actions in creating the network. The 
Initiator is the role that entails actions and tasks that to some extent have al-
ready been suggested by some of the previous public management research. 
This also implies the fact that many researchers have seen the planning phase 
as a part of the organizational activities and excluded the phase from the net-
working process. My findings suggest an important active role for the public 
manager in this first phase of networking. 

The tasks of the Initiator include choosing and later, potentially inviting ac-
tors from their own and other organizations to join the network and creating a 
draft of an action plan for the network, which can be used in explaining the 
idea of the network to the organizational actors, who can authorize the net-
working, as well as to potential network members. As an Initiator, the public 
manager takes a risk to show trust and communicates long-term equity, which 
should be the perspectives of networking. (Das and Teng, 1998)  

From an outside role, the public manager can act as an Enabler. This role is 
something new for the public manager’s influence in the network activities, 
and it is the first in a new stream of enabling outside roles of the public mana-
ger. Regarding the framework of the study, this role supports the enabling in-
fluence of public management in the networks in a context such as the hierar-
chically organized elderly care production. 

In the studied networks, the public manager worked closely with the network 
manager, and based on the findings of the study, it seems evident that there is 
room for the role of an outsider supporting the network manager, instead of 
taking the responsibility for most of the managerial tasks of this phase by, for 
example, allocating organizational resources to networking. The experience 
from Vantaa showed that when the network manager is from a higher level of 
the hierarchy, her influence, especially in their own organization, in inviting 
and motivating potential members to participate is high enough to ensure the 
success of this phase. One of the most important tasks of an Enabler is to ap-
point the right network manager that begins planning networking.  

When we look at the actions of the department-level managers as Enablers, 
they had the role of changing the practices of the organization to support the 
collaborative activities and also of creating an atmosphere that supported net-
working, for example, by bringing forth this support both to the bodies higher 
up in the hierarchy as well as to the personnel. This includes the understan-
ding of the prevailing norms, values, and culture of the organization and how 
these must support all types of collaborative activities. (Das and Teng, 1998) 
To be successful in this role, a public manager has to trust and allow the net-
work manager and the personnel to contribute to the norms, values, and cultu-
re of the network as potential members of the network.  



Analysis and results of the empirical findings 

148 

8.1.2 Constructing the network phase 

The goal of the constructing the network phase is to create the network, which 
might even mean choosing the network manager, then choosing and inviting 
members to the network, and finally, taking the individual prior conditions of 
each of the participating organizations and adjusting them into shared condi-
tions that enable and support networking. 

The goals of this phase already describe the transition from the emphasis 
being in the organization towards the network as the main responsible actor. 
Based on the empirical study, I suggest that while the actions and the main 
responsibility gradually shift from the public manager from the departmental 
level towards the lower levels of the hierarchy and the chosen network mem-
bers, the role of the public manager changes, and the need for active participa-
tion of the public manager lessens. 

The motivation to engage in the constructing of the network phase is a pro-
duct of supportive prior conditions, that are created during the planning of the 
networking phase, and the conscious decision to take a calculated risk from the 
organization and public manager’s part. This means that the organization 
should already have an understanding of the desired benefits of networking. 
This could be, for example, how the process can contribute to achieving the 
organizational strategy. 

While in the first phase of networking, the first members of the network are 
identified and contacted, the beginning of this second phase starts with actual-
ly inviting the potential members to the network meetings and workshops. 
How much time and effort this phase requires clearly depended on the rea-
diness of each of the initial organization of the network members and the se-
lected members to engage in networking. The research findings support the 
fact that the personal level of readiness is highly dependent on the readiness 
and support of the originating organizations of the members. In the cases, the-
re was evidence that a lack of supporting structures and atmosphere in the 
originating organization can create pressure that results in a lack of motivation 
to participate in the construction of the network. 

For example, despite the attempt to avoid assigning people to the network, 
this happened with some members of the network that came from home care 
in both the HOME and COLLABORATION networks. This was the result of the 
decision to concentrate on the development of home care, and it followed that 
some of the home care personnel were assigned based on their role in the or-
ganization. For example, the elderly care manager had decided that the home 
care managers from the areal unit levels would participate in the network acti-
vities. Some of these assigned members expressed a very negative attitude to-
wards networking and against spending their time in networking activities. 
This hostility had a negative effect on the network members’ attempt to coor-
dinate and combine the requirements and practices of their originating hierar-
chical organizations and networks and prevented them from being willing to 
step away from their organizational roles and negotiate new information-
based roles, which Agranoff and McGuire (2004) consider essential to succes-
ful networking. This generally takes time, as it requires creation of shared 
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norms, values, and culture, which constitute the network’s new social control 
mechanisms. (Das and Teng, 1998) 

To demonstrate the previous point about negative attitude towards networ-
king, in the Vantaa HOME network, for example, the organization had earlier 
participated in several development projects, and at the beginning of this pha-
se, the members expressed their lack of trust towards development projects, 
since they felt the development will end after the project again, and the results 
of the work done will disappear with the project.  

In this phase, it was evident that communication is the key to success and a 
way to motivate the members of the network to participate. Open communica-
tion and negotiations ensured a shared understanding of the resource re-
quirements and the benefits of being a member of the network, both from the 
personal and the organizational perspectives. Negotiations held at meetings 
before organizing a workshop and in the first workshops played an important 
role in finding a mutual agreement on the network structures, processes, and 
routines and in building network strategy.  

In the case networks, the emphasis put into this phase varied considerably. It 
seemed that the lower in the hierarchy the network manager came from (unit, 
areal unit levels), the more emphasis was placed in building the network and 
especially building trust. It is not evident, however, why this was the case. Still, 
in the INFORMAL network, where the network manager came from the unit 
level close to the customer care level, the creation of trust was prioritized from 
the beginning of this phase, and only when the level of trust was jointly discus-
sed and thought to be high did the network shift the emphasis to the develop-
ment task itself. One explanation could be that when a network manager co-
mes from this level does (s)he need to build trust and commitment to replace 
the lack of authority in the organization. In this network, the drama method 
and a worry discussion are examples of the methods used to create trust and 
commitment.  

What marked the end of this phase was the trust and commitment expressed 
towards the other members of the network and the achieved shared unders-
tanding of what the network is going to develop and how the development 
should proceed. When these were agreed upon, and the members were com-
mitted to the network, did the action of the process of networking concentrate 
on the development of the solution. 

Managerial actions during the construction of the network 
As described earlier, constructing the network phase brings the members of 
the network together and creates a shared understanding of the purpose of 
networking by uniting different actors to work on the goal. To begin with, ba-
sed on the experience from the development of the network during the four-
year project, I claim that the most critical managerial action regarding the 
construction of the network is that of ensuring that this phase takes place. This 
is, however, challenging in the hierarchical context, since the constructing the 
network phase does not necessarily advance the creation of the solution or 
show tangible results regarding the goals and purpose of networking. In the 
hierarchy, there might be some impatience regarding finding the solution to 
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the identified challenges that guide networking. This can be partly a result of 
the hierarchical structure itself; for example, the manager of elderly care might 
feel the pressure to present results to the manager of social and health care, 
who has accepted the networking, but is far enough from the work done in the 
network to see the need to spend time in the creation of trust and commit-
ment. 

Network management actions and tasks in this phase included the facilitati-
on of discussions and negotiations, during which, the members of the network 
tapped into the resources the network had and evaluated these resources to-
gether with the resource requirements. I suggest that one of the most impor-
tant managerial tasks, that is part of the responsibilities of the network mana-
ger during this phase, is to ensure that the members of the network negotiate 
and develop rules for their internal interaction and adjust their culture and 
used language to suit the network in order to move closer to the shared purpo-
se and goal of networking. This means facilitating discussions that reveal the 
operating rules that the members are expecting to bring to the network as well 
as the perceptions the members have about the purpose and goals of networ-
king. It is easy to see the network manager having a role in this, since the net-
work manager is one of the members of the network and, thereby, closer to the 
network than the public manager from the sector and department levels. 

A managerial effort, that in the studied networks was assigned to the net-
work managers, was also a creation of the sense of interdependency and trust 
among the members of the network and confidence towards the networking. 
This included creating communication channels and rules inside the network. 
Depending on the status of the network manager in the hierarchy, the public 
manager might have to assume a bigger role in creating communication chan-
nels towards all originating organizations and stakeholders. This means that 
the public manager should at this phase create, and later maintain, the portfo-
lio of relationships (Ritter and Gemünden, 2003), while the network manager 
can be in charge of creating and maintaining the internal relationships and 
learning. To achieve this, coordination skills were clearly of special importan-
ce. 

This phase takes time but, at the same time, does not produce tangible re-
sults, which the public managers can see as a waste of time or as idling in the 
networks. Already in this phase, the network can hear the question of what 
they have achieved or what kind of results they have to present. The network 
manager is in the position to act between the network and the public manager 
to ensure that there is time for trust and commitment. In the HOME and 
COLLABORATION networks, the manager of elderly care worked very closely 
with the network manager. In the INFORMAL care network, the network 
coordinator assumed this role of working closely with the elderly care mana-
ger, which, I suggest, is due to the position of the network manager in the hie-
rarchy, which also meant that the network manager and the elderly care ma-
nager did not have a history of working together closely.  

This phase highlights the public manager’s ability and sensitivity to be able 
to listen and trust the network manager to be able to determine how much 
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time and effort should be placed in the construction of the network and espe-
cially on building trust and commitment. 

Public manager as Facilitator and Supporter  
The empirical findings suggest that during the constructing the network phase, 
the role of the public manager can still be strong without conflicting with the 
network-type of governance. For example, organizational reputation and aut-
hority were still needed to work for the benefit of the network. In the case, the 
public manager initiated the process of networking and had the ownership of 
the first phase of networking; here, the ownership should be gradually shifted 
to the network. A tight hold of the networking activities seemed to rush the 
network to move towards the creation of the solution and shorten the time and 
effort placed on the constructing the network phase.  

The public manager can still have an active role in network activities. This 
role is as a Facilitator. It builds on the existing literature on the role of the pub-
lic manager in networking, as well as on the empirical findings, based on 
which, there are situations where the participation of the manager is required. 
As an outsider, the manager can adopt the role of a Supporter. This requires a 
relatively independent network with an empowered network manager, who 
has influence and authority in the hierarchical organization, for example, a 
sub-department-level manager 

 
 In the studied cases, the public managers are having an important role in creat-
ing an atmosphere of empowerment to allow the network members not only to 
participate in networks, but also to make decisions and take responsibility. A 
member of the network can make decisions that are not strategic, but handle, 
for example, the use of time and resources in networking and taking responsi-
bility of sharing the learning and the experience from the network to the home 
organization, for example, in the areal home care unit. ‘It is not part of my job’ is 
an excuse we heard a lot when it came to taking responsibility. 
 

Researcher’s note from the research diary 
 
The Facilitator is a role the public manager can adopt as an active member of 
the network, and in this role, the manager actively participates in the creation 
of the network by facilitating interactions and negotiations and developing 
suitable control mechanisms, as well as placing special attention to the need 
for formal control mechanisms, which, studies show, have the potential to ha-
ve a negative effect on trust. (see, Das and Teng, 1998) As a potential pitfall for 
strong managerial participation, the findings of this study propose that social 
control mechanisms should be mutually agreed upon, not decided by the pub-
lic manager alone. 

As an active member in the network, the Facilitator can facilitate the nego-
tiations on the shared goal, the development of the network structure, and the 
resources each member should deliver to the network. A Facilitator creates 
opportunities for the creation of trust and commitment. In other words, du-
ring this phase, the public manager can take the responsibility of the manage-
ment of the network either as the network manager or together with the net-
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work manager. However, it is important to note that the use of hierarchical 
authority inside the network against members of the network is a potential 
cause of conflicts, especially in this phase. One example of such potential con-
flict in the studied network was emphasizing the immediate results of the pro-
cess of networking over the creation of trust and commitment. 

The Supporter is an enabling role, which the public manager can adopt, whi-
le remaining outside the network. From this role, the public manager is able to 
evaluate an organization’s investment in networking and ensure that the parti-
cipating members have enough support for their efforts to work and divide 
their time for both the organization and the network. Regarding the trust and 
control mechanisms issue, the manager from this outside position can ensure 
that the network is choosing the right type of control mechanisms. (Das and 
Tang, 1998) 

As a Supporter, the manager also ensures that the right members have been 
invited to the network based on the resources and capabilities they have, in-
stead of naming members based on their role in the hierarchical organization. 
Agranoff and McGuire (2004) use the term information-based empowerment 
to describe this kind of allocation of positions and roles in networks. Here, the 
public manager also creates a supporting atmosphere inside the organization 
as the network is being formed and the requirements of systematic networking 
take shape.  

8.1.3 Collaborating for the solution 

A well carried out constructing of the network phase allows the network to 
concentrate on the actual development task during the collaborating for the 
solution phase. During this phase, the emphasis is on achieving the goal of 
networking, and the construction of the network, that still takes place in the 
dynamic process of networking, mainly means reacting to the external pressu-
res and the changes in the network structure or even the purpose and the goal 
of the network. 

During the research process it became evident that various organizational 
pressures often affect the concentration on the development activities. In the 
studied networks, this required constant monitoring of the environment of the 
network. All case networks experienced a lot of changes that came from outsi-
de the network. A majority of these changes were related to the fact that the 
economic situation in Finland deteriorated, and this affected the municipali-
ties directly. This economic downturn resulted in a tighter budget for the net-
works. In the INFORMAL network, for example, the original target group of 
developed services was narrowed down from including all informal caregivers 
in the municipality, to those who already had the official status of an informal 
caregiver. 

What also describes this phase is the shared responsibility of the develop-
ment the network should take. As the name suggests, the phase requires true 
collaboration between the participating organizations and the network mem-
bers. This responsibility includes active communication and involvement of 
the stakeholders to the development. For the individual network member that 
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meant ensuring that their originating organizations were not only informed 
about the progress of the development, but also actively given a chance to ex-
press and share their opinion and expertise. I would claim that this kind of 
interaction with the originating organizations is a pre-requirement for the last 
phase of networking, which is the implementation of the results or the network 
structure itself, depending on the purpose of the network. 

In the studied municipal hierarchically organized context, there had earlier 
been challenges in implementing new solutions into the service production. 
The elderly care management in both municipalities expressed the frustration 
that the rest of the organization did not apply their ideas, while the customer 
care level felt that the management tried to implement solutions that they did 
not need. It was clearly expressed by both sides that there was a lack of com-
munication and more participative development methods were needed. In the 
case networks, the originating organizations were informed about the deve-
lopments through larger network workshops and seminars that were held once 
or twice a year. One of the benefits of these workshops and seminars was iden-
tifying possible overlap in the municipal service development and receiving 
new resources from the stakeholders both regarding this and the following 
implementation phase. This is another example that illustrates the dynamic 
nature of networks.  

The development in this phase can also include finding the best practices and 
visiting organizations that have developed and implemented something simi-
lar. In both HOME and INFORMAL networks, the network or a sub-network 
visited other municipalities that already had similar developments in place as 
was planned in their network. Also, collecting data to support the development 
is important; in the studied networks, data was collected about previous deve-
lopments in the municipality, other municipalities’ solutions for similar chal-
lenges, and international solutions for the elderly and home care service deve-
lopment.  

Information sharing between the members of the networks was also crucial 
and helped the networks better understand the whole service production enti-
ty, which helped them in developing home care services and finding challenges 
that the customer faced in the whole service production, but which were in-
visible to the municipal members of the networks. In the COLLABORATION 
network, for example, the original idea was to create better and more systema-
tic collaborative practices, but the discussions in the first network workshop 
with other actors, who also worked with the same customers extended the un-
derstanding of the challenge and resulted in inviting several new members to 
the network and, eventually, also in new development goals.  

Since the municipal context is hierarchical and bureaucratic and the imple-
mentation of any solution always requires permission from the steering groups 
from different levels of the hierarchy, piloting is a common way to show how 
the developed solution works, as it is a way to test and perfect the solution be-
fore the final implementation into the service system.  

Another important issue during the collaborating for the solution phase is 
evaluation. I have already discussed the dynamic nature of networking and 
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reaction to the changes in the network and its environment, and here, I want 
to highlight the importance of constant evaluation as an integral part of this 
phase. In the studied networks, the evaluation of the networking processes and 
the progress of the development was done both continuously and in regular 
intervals. After every workshop, the network manager collected feedback from 
the participants, and in the next workshops, this feedback was openly discus-
sed with the network. Also, piloting was used as a way to evaluate the develo-
ped solution and its applicability to the service system.  

Managerial actions during collaboration for the solution  
While in this phase, the responsibility of the development and the ownership 
of the phase finally belongs to the network, the role of the network manager is 
also easier to separate from the role of the public manager. For example, I 
would claim that reacting to internal changes in the network is a task for the 
network manager. While this phase can last a long time, there might be several 
changes inside the network as well. In the HOME network, even the network 
manager changed three times during this phase, which required a lot of trust 
and commitment towards the purpose of the network from the rest. The chan-
ge of the network manager each time was a test of the network members’ unity 
and ownership of the network activities, since the network members had to 
take the responsibility of introducing the new network manager to the networ-
king activities. In the HOME network, the first new network manager also put 
the purpose of the network to the test when she brought in new ideas that were 
based on her own organizational role and position.  

In the case networks, the network manager had a role in monitoring the net-
work and influencing the operating rules, the atmosphere, and changes in trust 
and commitment. There were many changes in the member composition of the 
networks as well, as some members changed their employer or were relocated 
to a position in the originating organization that did not allow or require parti-
cipation in that network. Finding a new network manager is a responsibility of 
the public manager, but finding new network members to replace those who 
leave the network can be done by the network manager. The change in the 
composition of network members usually happened after summer break and 
frustrated the remaining members of the network, and the network manager 
had to facilitate open discussions with all the members of the network about 
the reasons and the consequences of these changes.  

In the INFORMAL network, several members of the network left after sum-
mer break, and this required special effort from the network manager and 
support from the public manager to regain the trust of the network members 
towards the network and its importance. The remaining members of the IN-
FORMAL network saw the departure of several members as a threat to the 
network and expressed frustration over having to introduce new members to 
the network and go through the effort of getting to know new people. The net-
work manager, who was very close to the majority of the network members 
due to the positions in the hierarchy, had a big role in introducing new mem-
bers and creating a more positive atmosphere in the network.  
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As the collaborating for the solution phase can last a long period of time, the 
level of trust and commitment is bound to change. The changes in the studied 
networks were triggered by internal conflicts, changes in the environment, and 
by conflicts between the network and the hierarchy. When the conflicts arise 
between the network and the hierarchy, the public manager has a strong role 
in solving these conflicts. Also, sometimes the actions of the public manager 
cause these conflicts. In one of the studied networks, in Espoo, for example, 
the public manager stressed that she was the one who would make the final 
decisions regarding the development and was willing to wait for the network’s 
suggestion for the solution only for a limited time. 

In Vantaa, the department-level public manager’s decision to reject one of 
the suggestions of the HOME network in a steering group meeting lowered the 
motivation and trust towards networking. This required collaboration between 
the network manager and the public manager in finding a way to prevent these 
kinds of situations; and a decision was made to change how the steering group 
operates. This implies that the organization was so committed to networking 
as the way to develop home care services, that it was willing to change how it 
operated to ensure the success of the networking. This leads to one important 
finding of the study: The hierarchy and the public manager need to be flexible 
in supporting networking in later phases as well, not only in the collaborating 
for the solution phase. 

One of the most important managerial actions during this phase was com-
munication and knowledge transfer. These actions had three directions. First-
ly, communication inside the organization must be ensured and all actors, in-
cluding the members of the network and the stakeholders, be informed of eve-
rything that happens inside the network. Ensuring this was the responsibility 
of the public manager. In the studied networks, the failure to communicate 
with all the members caused conflicts, especially in the early stages of networ-
king and every time new members were added to the network. Secondly, to 
ensure the legitimacy and fit with the originating organizations, a two-sided 
communication with the organizations has to be established and maintained. 
This calls for tight collaboration between the network and the public mana-
gers. Thirdly, the stakeholders of the network have to be communicated with 
and their knowledge used in the development, which, again, was done in colla-
boration between the network and the public manager. 

Public manager as Expert and Connector  
The analysis suggests that of all the four phases of the process of networking, it 
is during this phase when the role of the public manager can be the least parti-
cipative, without the public management losing the enabling effect on this pro-
cess. Depending on the effect and the participation of the public manager in 
the earlier phases of networking, the role of the public manager can potentially 
be very small, and the manager can concentrate on the role outside the net-
work, the role as the public manager at the sector or department level. 

During the phase of collaborating for the solution, the public manager can 
act as an information broker between the organization and the network and 
ensure that the network is aware of the possible changes in the organizational 
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context. To fulfill this task, the manager can be either an Expert or a Connec-
tor. 

As an active network member, an Expert works as an equal to other mem-
bers of the network, which means that in the process of networking, the mana-
ger steps away from the organizational role as the manager of the sector or the 
department and contributes to the network with knowledge from the field (for 
example, elderly care, health care, or social care) in hand. This kind of role as 
an equal member of the network is something new in the public management 
discussion, but empirical findings suggest that there is room for this kind of 
participation of the public manager. This kind of role is most suitable for net-
works that are strategic and closer to the responsibilities of the manager. I 
would, however, like to point out the potentiality of this role in other types of 
networks as well. In practice, this role is challenging, since enabling networ-
king requires participation based on the knowledge of the public manager that 
can contribute to the network, but the use of authority and power associated 
with the role can have a negative effect on networking.  

The Connector is a role outside the network. The most important action for 
the public manager as a Connector is to ensure the flow of information inside 
the organization regarding the network as well as to the network from other 
relevant organizations and stakeholders. In other words, the public manager 
acts vis-á-vis the network manager and is responsible for the information sha-
ring inside the organization in the same way as the network manager is inside 
the network. This kind of a role emphasizes proactive information sharing and 
potentially increases the level of trust and commitment towards networking, 
which, in this study, was found critical to the success of the process of networ-
king in a hierarchical context such as the studied elderly care service producti-
on. 

8.1.4 Implementing the solution and the network practices  

Using the same reasoning as before, regarding the planning of the process of 
networking phase, I assert that implementing the solution and the network 
practices is a separate phase in the process of networking. Here, we can again 
see a shift in the responsibility, as the focus turns back to the organization, and 
the network members have roles as change agents, instead of having the res-
ponsibility of the phase as a whole. Also, the main action takes place in the 
organization. This phase is also critical, since it influences the extent the or-
ganizations can capitalize on their participation in the networks. 

Empirical findings indicate that the hierarchical nature of municipal or-
ganizations challenges the implementation of the solution and the systematic 
approach to networking, which includes communication with all the relevant 
actors. What also became evident is that the involvement of the stakeholders 
prepares the organization to the implementation and, at the same time, ensu-
res that the network development corresponds to the requirements of the ori-
ginating organizations. 

In the studied networks, piloting was found to be a good way to perform the 
final adjustments to the solution created by the network, and at the same time, 
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piloting provided the network and the organizations an opportunity to work 
together to develop the final solution. Here, I again want to stress that I am 
analyzing the initiating organizations, and all of the participating organiza-
tions have their own implementation processes, decide the level of involve-
ment in piloting, and have the final say in whether to implement the solution 
and/or which form of it. 

What I also learned from the three case networks is that in this kind of a hie-
rarchical context, the future of a network is uncertain after the creation of the 
targeted solution. In the studied networks, external funding ended together 
with the project, which partly explains the fact that the organizations tried to 
find a way to organize and further develop services without the networks as 
such. 

The two municipalities ended up with different solutions for continuing the 
work of the networks. In Espoo, some of the development work was moved to 
the managerial level of elderly, disabled, and health care organizations.  The 
researcher was left with the impression that there was no willingness to con-
tinue most of the development activities through networks and to assign the 
time and resources of personnel to the future development work. In Vantaa, 
the networks also did not continue in the same form as they were during the 
DCWSA project, but in Vantaa, the solutions created were made parts of the 
service production structure. In other words, changes were made in the or-
ganization to allow for and ensure the implementation of the services and col-
laborative practices created by the networks. 

Managerial actions during implementation of the solution and the network 
practices 
During this phase, the action shifts towards the organizations, and the role of 
the network changes, as does the role of the network manager. The network 
manager should be able to keep the network motivated and engaged during 
the whole implementation phase. This requires the right kind of resources for 
the network as well as the involvement of relevant actors. Based on the parti-
cipative research, I argue that one of the main actors in this phase is again the 
public manager. How crucial the active participation of the public manager is 
depends on the role of the network manager in the hierarchical organization 
and how much authority he has from this organizational role. 

Authority is required to complete this phase, since the implementation of the 
solution might require changes in the organizational structure and the opera-
ting mode. I would again emphasize the role of collaboration between the net-
work and the public managers in achieving success in the implementation 
phase. A central aspect in the network manager’s actions is the documentation 
of all phases of the networking process and especially the possible piloting that 
is done either in this or the previous phase of networking. Documentation is 
crucial, because during this phase, new actors are involved in networking, and 
it is essential for these new actors to understand what has been done and what 
the solution is. Moreover, the network manager may be requested to continue 
the dissemination of the network structure after the creation of the targeted 
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solution; this would further increase proper documentation and evaluation of 
networking. 

Public manager as Driver and Structurer 
The results suggest that the role of the public manager is again stronger in this 
implementation phase. Previous network and network management research 
fails to understand this importance, since the implementation phase is not 
widely studied as a part of the networking process in public management re-
search. This is partly explained by the fact that the emphasis of action during 
this phase is shifting away from the network towards the organization, which 
has earlier offered a reason to exclude this phase from networking. However, 
the empirical results of this study strongly support the importance of including 
this phase into the process and regarding the actions of the public manager 
essential to the success of the implementation process. 

The public manager can motivate the implementation from the hierarchical 
position or as a member of the network by ensuring the structural changes that 
are possibly needed in the organization to allow the implementation. The ena-
bling roles in this phase are called Driver and Structurer. 

As a Driver, the public manager is part of the network and adopts a double 
role of being part of the network and the public manager of a department or a 
sector. This kind of a double role refers to the paradox of public management 
and means delicate balancing between the roles of the network member and 
the public manager. What is important is the understanding of both roles and 
the actions that belong to them. In all the three networks, the manager per-
sonally ensured that the network had the resources to be part of the imple-
mentation of the solution and that relevant stakeholders were activated. A Dri-
ver motivates and, at the same time, ensures that the implementation is do-
cumented, the possible piloting phase is evaluated, and the solution is develo-
ped further based on the experiences of piloting and the early phases of im-
plementation. This again calls for very close collaboration with the network 
manager.  

Adopting the role of the Structurer brings clarity to the participation of the 
public manager, since the Structurer works from outside the network. A Struc-
turer creates an atmosphere in the organization that supports implementation 
and gives the networks full support during the implementation phase. As the 
public manager, the Structurer has the possibility to change the structure of 
the organization as required by the implementation and also to affect the futu-
re of the network, for which there are several alternatives. After the implemen-
tation, the network can be disseminated, assigned another development target, 
or restructured for another purpose. 

8.2 The final model of the process of networking  

While earlier research has mainly concentrated on three phases of networking, 
the empirical findings from this study support the division of the process into 
four phases. This means adding planning and preparing for the collective ac-
tions to the process. Here, this phase is called planning the process of networ-
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king and refers to the actions done in an organization to prepare for the collec-
tive networking activities. In Table 8, I have listed the phases as well as the 
responsible actor, goal, and the main action unique to each phase. These three 
factors that indicate a phase follow from the findings of the empirical study 
and relate to the question of how the process of networking should be unders-
tood and planned in phases. 

Table 8. The process of networking with four phases. 

PLANNING THE PROC-
ESS OF NETWORKING 

CONSTRUCTING THE 
NETWORK  

COLLABORATING FOR 
THE SOLUTION 

IMPLEMENTING THE 
SOLUTION AND NET-
WORK/NETWORK PRAC-
TICES 

Main responcibility of 
the phase 

 
The organization 

Main responcibility of 
the phase 

 
Individual actors 

Main responcibility of 
the phase 

 
The network 

Main responcibility of 
the phase 

 
The organization 

Goal 
 
To create an atmos-
phere inside the organi-
zation that enable and 
support inter-
organizational network-
ing  

Goal 
 
Construct a network by 
adjusting the goals of 
participating organiza-
tions into shared goal 
and conditions  that 
support networking 

Goal 
 

Developing the solution 
and the network, react-
ing to the changes in 
the environment of the 
network and the net-
work itself 

Goal 
 
Capitalize the gain from 
participating in the 
networking by imple-
menting the solutions or 
the network to the 
prevailing structure 
 

Main Actions 
 
Determining the need 
for networking, allocat-
ing, empowering the 
personnel to participate  

Main Actions 
 
Determining the re-
source requirements for 
the network, finding and 
inviting members to the 
network, finding shared 
goal and establishing 
rules and practices for 
the network 

Main Actions 
 
Developing the solution 
and the network, react-
ing to the changes in 
the environment of the 
network and the net-
work itself 

Main Actions 
 
Making the required 
changes to the service 
system and the struc-
tures of the organization 
to enable the implemen-
tation of the solution 
and/or the network and 
network practices. 

 
To give structure to the process of networking, it is important to understand 
that during networking, the responsibility of a phase and its goal, as well as the 
actions of the network, shift from the organization to the network and back to 
the organization. This finding is clearly related to the role of the public mana-
ger in enabling networking and understanding the paradox of public manage-
ment, as this indicates that the way the network receives the involvement of 
the public manager can change alongside this shift. An interesting finding 
from the case shows that the main responsibility of the actions at the begin-
ning and in the implementation phase of networking belongs to the organiza-
tion. In between these phases, the responsibility shifts first to the individual 
actors, and then to the network as a whole. The findings suggest that during 
these two middle phases, the responsibilities are further away from the public 
manager than during the first and the last phase. 

What will also help in understanding the process of networking as a dynamic 
cyclical process is determining not only the goal of each phase but also the 
main action. In the first phase, the goal is to create an atmosphere and condi-
tions inside an organization to support networking and the main action of the 
phase, including choosing and empowering the network members to participa-
te and contribute to networking. The second phase aims at creating a collective 
entity of the individual members through the main actions of determining the 
shared goal, agreeing on the practices, creating trust and commitment, and 
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ensuring that the network is composed of members with all required resour-
ces. Finally, the third phase of networking aims at creating the solution, which 
is the original reason to organize a network. The main actions during this pha-
se concentrate on the actions that support the development such as collecting 
data on best practices on the field of development and continuously evaluating 
the development, the network, and the environment where the network opera-
tes. When the network has achieved the goal of finding the solution or solu-
tions to the identified challenges, it is ready to proceed to the final phase, whe-
re the main action is concentrated on ensuring that the solution can be imple-
mented into the service production system. The goal is the implementation 
and documentation of the solution and, in some cases, also the implementati-
on of the network as a solution to a challenge identified at the beginning of the 
networking process.  

8.3 Network management during the process of networking 

Earlier, I have discussed all the managerial actions I was able to identify from 
the case study and discussed both the network and the public managers’ roles 
in these managerial actions. What I wanted to achieve with this discussion of 
the managerial actions in each of the phases was to identify and separate net-
work management actions from all the managerial actions and discuss why 
these actions are part of managing the network and do not belong to more ge-
neric organizational management that would belong to the public manager in 
the sector or departmental level. 

In Table 9, I have collected all the managerial actions that were identifiable 
from the findings of the literature review as well as the empirical study. I was 
able to identify five to nine managerial actions that are specific to a phase. 
These managerial actions are actions that are needed in order to create and 
maintain a network in the type of hierarchical service production context as is 
the studied public elderly care service production. These actions constitute 
network management, but in this matrix, I have still not specified who per-
forms these actions; this will be discussed in presenting the model of enabling 
the process of networking. There, I argue which of these actions in each of the 
phases can be performed by the public manager with an enabling effect on the 
process of networking.  

The contribution of this matrix is in identifying network management ac-
tions from all the managerial actions in the process of networking and in sug-
gesting new managerial actions to be added to existing network management 
theories. This has been made possible by the better understanding and concep-
tualization of the phases of networking and the managerial actions during the-
se phases.  

 
 
 
 
 



Analysis and results of the empirical findings 

161 

 

Table 9. Managerial actions during the process of networking. 

 1. Planning the 
process of net-
working 

2. Constructing the 
network  

3. Collaborating 
for the solution 

4. Implementing 
the solution and 
the network prac-
tices 

Based on 
the litera-
ture 
review 

1.Identifying the 
challenge solving of 
which requires a 
network 
2.Identifying the 
right members and 
resources to the 
network from the 
organization 
3.Contacting the first  
members to the 
network  

1.Tapping the resources 
and knowledge the 
network needs and the 
members and share-
holders posses 
2.Identifying the operat-
ing rules, norms and 
perceptiions prevailing in 
the network  
3.Developing the rules 
of interaction and cul-
tural adjustments 
4.Changing the roles of 
the members from or-
ganization-based to 
network-based 

1. Activating and 
deactivating mem-
bers and share-
holders according 
to the resource 
requirement of the 
network 
2.Maintaining the 
established rela-
tionships inside 
the network and 
towards the stake-
holders 

 

Based on 
the case 
study 

1. Acquiring the 
necessary accep-
tance and permis-
sions to begin net-
working 
2.Creating a struc-
ture and and atmos-
phere that supports 
networking in a 
systematic manner 
 3.Negotiating the 
participation of 
members of the 
organization 
4.Negotiating the 
participation of other 
municipal units and 
departments 
5.Motivating, inspir-
ing and committing 
the chosen potential 
members of the 
network to partici-
pate in the collective 
activities 
6.Forming  the intial 
action plan   

1. Creating the feeling of 
interdependency and 
trust towards networking 
as a development and 
collaboration method 
2.Ensuring that there is 
trust between the mem-
bers to enable commit-
ment towarss the other 
members of the network 
and the networking itself 
3.Developing a proper 
set of relationships 
between towards all 
stakeholders especially 
the originating organiza-
tion 

1.Continuous 
evaluation of the 
environment of the 
network, espe-
cially the strategic 
development in 
the originating 
organization 
2.Ensuring effec-
tive  and continu-
ous communica-
tion between the 
network and the 
organization 
3.Continuous 
evaluation of the 
perrformance of 
the network and of 
the level of trust 
and commitment 
4.Possible first 
pilots of different 
solutions and 
assesment of the 
solution based on 
the experience 
from the piloting 

1. Ensuring that the 
network has re-
sources to imple-
ment the solution or 
the network struc-
ture 
2.Involving the right 
actors to the imple-
mentation 
3.Using hierarchical 
authority to ensure 
the permissions and 
acceptance for the 
required changes in 
the organization  
4.Piloting of the 
solutions  
Refocusing the 
network when 
continuity of the 
network is desired 

 
What has guided me in separating network management from organizational 
management is the definition of network management proposed in this study. 
In defining network management, I adopted the view that network manage-
ment is part of networking, and within this process, there are the managerial 
actions that facilitate and support networking. I am making a conscious de-
cision here to exclude the actions that are done outside the network, including 
the possible actions of the public manager in influencing the process of net-
working by, for example, facilitating, enabling, or managing networks.  

The aim of network management is to create conditions that support the 
process of networking inside the network and to react to the dynamic nature of 
networking as well as to ensure the communication between the networks, the 
hierarchical organization, and other stakeholders. In all of the studied net-
works, the network manager worked closely with the department-level mana-
ger, and information from the organization came to the network through the 
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network manager, as did the information from the network to the organizati-
on; in other words, the network manager was an important link between the 
networks and the hierarchical service production system. In a context like the 
public elderly care service production, the role of the network manager is also 
to negotiate the resource needs of the network and its members with the public 
manager from the department level.  

In the matrix of the managerial actions of the process of networking, the ac-
tions follow the goal and the main actions of each of the phases presented ear-
lier. In assigning managerial actions to each of the described phases, I have 
analyzed each of the phases separately, which has helped me in identifying the 
actions that are needed to enable the network to achieve the goal of each pha-
se. For example, in the first phase, the first managerial action is the identifica-
tion of a challenge that requires a network. The identification of the challenge 
is followed by the identification of the needed resources, potential members to 
the network, and finally, inviting these members to the network.   

The matrix brings new light to the existing understanding of network mana-
gement, especially through the understanding of the significance of the first 
phase of the whole process of networking and also by looking into the imple-
mentation as a separate phase and assigning managerial actions specific to this 
phase. From the matrix in Table 8, we can see that the managerial actions 
stretch from the network to the organization, which highlights the collaborati-
on between the public manager and the network manager.  

8.4 The final model of enabling networking in the public sector 

In the framework of the study (Figure 9), I have suggested that the manager in 
a hierarchical bureaucracy, such as the hierarchically organized elderly care, 
influences the process of networking both through the management of the hie-
rarchical organization and through direct participation in the networks. The 
final model of enabling networking concentrates on the managerial actions 
that enable networking, both as an active member in the network and from the 
position of the public manager in the department or sector levels.  

The roles of the public manager in enabling networking discussed earlier are 
shown in Figure 44, where the roles are divided into roles inside the network, 
as an active member of the network (Initiator, Facilitator, Specialist, Driver), 
and ones outside the network, as the manager of department or sector (Ena-
bler, Supporter, Connector, Structurist). I will summarize the enabling effect 
of each of these roles in all four phases of networking and explain how these 
roles are key to understanding the paradox of public management.  
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Figure 44. The enabling participation and roles of the public manager 

Regarding the paradox of public management, one of the core findings of this 
study was that the public manager can participate in some phases or situations 
of the process of networking and remain outside in other phases and situa-
tions, without having a negative effect on the process of networking. (Mandell, 
2001; Goldsmith and Eggers, 2004; Hampson, 2007) This finding relates to 
the dynamics of networking and indicates that the dynamic nature of network-
ing requires dynamic and flexible management. This means that the role the 
public manager pursues successfully in one phase of the process might not 
have an enabling effect in another phase. Based on this finding, I conclude that 
the public manager should be open to changing their participation and their 
role during the process of networking. This conclusion is in line with the new 
requirement for more informal social interactions, instead of standing behind 
hierarchy-based formal positions. (Heinämäki, 2012, 65)  

The findings of this study also show that at the beginning and at the last 
phase of the process of networking, the participation of the public manager is 
most likely to enable networking. During the first phase, active participation in 
networking in the role of the Initiator might even be required in order for the 
process of networking to begin. In the last phase, the manager might be re-
quired to adopt the role of the Driver, if the implementation of the solution 
requires considerable changes in the organization, and if the network manager 
does not have the required authority or knowhow to manage the implementa-
tion.  

Constructing the network and collaborating for the solution are both phases, 
where the responsibility of actions and progress are within the responsibility 
of the network members and the network manager. During these phases, it is 
the most likely that an outside role as the public manager of the department or 
an organization has a positive enabling effect on the process of networking. 
The constructing the network and collaborating for the solution phases are 
more independent from the organization, and a very active role can prohibit 
collaboration instead of enabling it.  

To illustrate how the model of enabling networking works and how the roles 
can change, I present the enabling roles of the public manager during a proc-
ess of networking. This illustration is based on the analysis of the three cases 
and shown in Figure 45. 



Analysis and results of the empirical findings 

164 

 

 

Figure 45. Enabling participation and roles in each of the phases of the process of networking 

In the first phase, the public manager can be the Initiator and actively take 
responsibility of the creation of the network. Activities in this role would in-
clude making the initial plan of networking, acquiring permission for the crea-
tion of the network, mapping out the resource requirements of the network, 
and inviting actors with right resources to participate in the networking activi-
ties. The following phase would begin when the network was invited to the first 
meetings and the transition from individual actors to a collective unit with a 
shared understanding of the purpose of the network and the role of the crea-
tion of trust and commitment to the process of networking began. Here, the 
public manager can still have an active role as the Facilitator of these activities, 
as long as the goal of the phase is to create trust and commitment towards the 
other members of the network and the network activities as a means to col-
laborate or develop services. When the main action is finally concentrated on 
the development of the solution to solve the identified challenges, for example, 
in the service production in home care, then, the network should be ready to 
take responsibility of the development, and the public manager could enable 
networking from the hierarchical position as the Connector. This role empha-
sizes the importance of sharing information between the network and the hi-
erarchy and relevant stakeholders. In the final phase, where the solution is 
implemented into the hierarchy, there is again a need for managerial involve-
ment. Therefore, the public manager can enable the process of networking 
through the role of the Driver, who both motivates the network to implement 
the ideas and makes the required changes in the organization to ensure that 
the solution can be implemented.  
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9.  Conclusions 

In this research, my aim has been to create new understanding and develop 
the existing theories of public management by focusing on the paradox of pub-
lic management. The paradox of public management refers to the role of a 
public manager in managing the hierarchically organized public organization 
and simultaneously operating in the more socially oriented organizations. The 
main research question has been “How can a public manager deal with the 
paradox of public management and establish an appropriate level of participa-
tion and suitable roles to enable the process of networking?”  

By addressing this main question, this research adds to the existing theoreti-
cal and practical understanding of the public sector service organization and 
management. This study also provides valuable insight into the elderly care 
services, their organization and management from the network and network 
management perspectives. Better understanding of the elderly care service 
production is important, since the industrialized countries are aging rapidly. 
Studying elderly care services in the Finnish context is also valuable, since 
Finland is aging faster than the rest of the industrialized countries, coming 
second only to Japan. (Karisto, 2009) In the Finnish context, understanding 
networks, their management, and the role of the public manager is essential, 
as the municipalities are shifting towards network-type service production that 
can be referred to as a new network-type governance. (Heinämäki, 2012, 65) 
This means new ways to operate within the prevailing structures. In the public 
sector, these news ways take the form of implementation and policy networks. 
Implementation networks include cooperative, collaborative, and coordinative 
networks. (Agranoff and McGuire, 2001, 2003; Mandell, 2001) Implementa-
tion networks have been the focus of this study.  

I have approached the main research question by analyzing the process of 
networking and by looking into the managerial actions during this process, 
firstly, by analyzing networking in the three case networks that operate in the 
field of elderly care service production and, secondly, by analyzing the interac-
tion between the network and their hierarchical home organization, especially 
the actions of the public manager from the department level in enabling the 
process of networking in this hierarchical context, separately in each of the 
three networks.  

 
To address the main research question, I have proposed three sub-questions:  
 



Conclusions 

166 

1. How should the process of networking be organized to allow system-
atic network-type collaboration inside and between public organiza-
tions? 
2. How do the managerial actions, including functions and more spe-
cific tasks, evolve during the process of networking? 
3. To enable networking, how should the managerial participation and 
roles of the public manager evolve during the process of networking in 
each of the identified phases along the process?  

9.1 Theoretical contribution of the study 

The results of this study shed significant new light into public management 
and network management research by increasing the understanding of the 
paradox of public network management and by creating a theoretical frame-
work of enabling the process of networking in the hierarchical context such as 
the public elderly care service production. When constructing the theoretical 
framework of this study, I have focused on how the organizational structure, 
organized according to the hierarchical principle, shapes the process of net-
working in the attempt to create and maintain the implementation networks. 
Some of the main public management researchers see the hierarchical struc-
ture as the prevailing condition where networks operate. (Mandell, 2001; 
Kenis and Provan, 2006; Keast and Hampson, 2008) My findings however 
illustrate that the networks in their current state in the studied public sector 
are close to an operating mode inside a hierarchical structure. One part of the 
contribution of this research comes from adding to the understanding of the 
process of networking and the other part from the understanding of enabling 
networking by the public manager.  

I suggest that the use of dialogical action research has produced new kinds of 
information regarding the process of networking, the managerial functions, 
the role, and the participation of the public manager. By revealing the social 
structures, traditions, as well as power structures, of the researched commu-
nity, the dialogical action research has also allowed for a better understanding 
of the dialogue between the network and the hierarchical organization, which, 
in turn, has fine-tuned the final theory of public network management in rela-
tion to the different roles of the public manager from the sector and depart-
ment levels. (McNiff, 1995; Mårtensson and Lee, 2004) The level and focus of 
analysis in this study have revealed the importance of taking the different or-
ganizational levels, from where public managers come from, into account and 
does not assume that all public managers have or should pursue similar roles 
in the process of networking, and that their participation or lack thereof has a 
similar effect on the process of networking. 

9.1.1 The process of networking  

Regarding the organization of the process of networking, I have found factors 
that support dividing the process into four phases. The contribution of this 
research regarding the process of networking follows from being able to iden-



Conclusions 

167 

tify the main actions, goal, and the responsible actor for each of the phases. I 
have identified and described the following four: Planning the process of net-
working, constructing the network, collaborating for the solution, and imple-
menting the solution and the network practices. This more detailed and dy-
namic description of the process of networking offers a more detailed and con-
structed theoretical model of the process and for managers and practitioners – 
a better understanding, through the definition of the goal and the main action 
of each of the phases. The new process model significantly improves our 
knowledge of the factors that can be used to identify and describe the phases of 
the process of networking. One particular finding regarding the process of 
networking is that the responsible actor changes during the process. This find-
ing suggests that the changing main actor is tied to whether the main actions 
take place in the organization or in the network itself. At the beginning, during 
the planning the process of networking phase, for example, the actions mainly 
take place inside the organization that is initiating networking, and the main 
actor in this phase is the organization and the public manager. This implies 
that the success of this phase is in the hands of the public manager, since the 
manager creates conditions inside the organization that support networking.  

At this phase, the idea of the network is born, and the first potential mem-
bers of the network are identified. There is no network at this point, but since 
these actions inside the organization shape the latter phases of the process of 
networking, there is support for including this phase in the process. What also 
makes this phase relevant for the whole process of networking is that, here, 
some decisions for the network are already made, and for the transparency of 
the information, it is essential for the network members to understand how 
these decisions contribute to the success of the network.  

Including the first phase in the process of networking is also essential to the 
understanding of the management requirements of the process of network, 
regarding both the network and the public manager. (Doz, 1996; Provan and 
Lemaire, 2012; Doz, Olk and Ring, 2000) 

9.1.2 The enabling of networking by the public manager 

The main contribution of this study comes from defining the participation and 
roles of the public manager that have an enabling effect in the process of net-
working in a hierarchically organized public service organization. The value of 
the results of this study in regards to the managerial involvement of the public 
manager is in suggesting and describing how the public manager can, and at 
times should, enable networking from the hierarchical position, both through 
authority and social connections. The results contribute to the quest for a more 
holistic and process-based understanding of network management. (Hibbers 
et al., 2008) This has been made possible through the used research method, 
that allows longitudinal and participative data of the managerial and network-
ing practices.  

Earlier network management research has been greatly influenced by the 
network management functions theory from Agranoff and McGuire (2001), 
offering researchers an understanding of what functions have to be performed 
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in a network in contrast to the four management functions or tasks in an or-
ganization. (Powell, 1990; Tsoukas, 1994; Agranoff and McGuire, 2001; 
McGuire, 2002; 2006) The lack of understanding of the dynamics of these 
functions or how they unfold alongside the process of networking have been 
challenges with this network management perspective. This study considera-
bly deepens this general view and supports the suggested theoretical frame-
work. The earlier understanding of the role of the public manager, regarding 
the paradox of public management, has not been able to contribute to the clear 
separation of the network management actions from the actions done in the 
organization from the role of the public manager. The separation of these ac-
tions however is crucial for the theory of public management, since the separa-
tion of these actions and roles questions the prevailing theoretical and practi-
cal understanding, according to which, the public manager adopts the role of 
the network manager or at least is an active member of the network and its 
activities during the whole process of networking.  

In my conclusions, I also focus on the roles of an appointed network man-
ager and the public manager in attending to these managerial actions in each 
of the phases. By analyzing the actions of the public and the appointed net-
work managers in each of the three case networks, I have listed functions and 
tasks that have to be performed in the phases to ensure that the network 
reaches the goal. I have also taken a closer look into the functions and tasks of 
the public manager to be able to identify and separate the functions and tasks 
performed as part of the managerial functions in the hierarchy and those that 
are active and have direct involvement in the networking activities. I have con-
ceptualized these managerial functions and tasks into participation and ena-
bling roles of the public manager. Theoretically, my result challenges the pre-
vailing assumption that the public manager adopts the role of the network 
manager and significantly expands our knowledge on the network manage-
ment functions.  

The most important managerial implication of the results of this study comes 
from clearly separating the managerial tasks of the public manager and those 
of the network manager. The finding is related to a very important suggestion, 
according to which, the hierarchical structure and the level/position in the 
hierarchical structure, where the public manager comes from, should be taken 
into account. In the earlier theoretical discussion, it was assumed that the pub-
lic manager adopts the role of the network manager (for example, Mandell, 
2001; Agranoff and McGuire, 2001); in light of the present study, this pre-
sumption is too generic and caused by the omission of a sufficient distinction 
between the different levels of management in the extant literature. When I 
talk about the public manager, I refer to the sector- or department-level man-
agers. The network manager in this research has been a sub-department-, 
unit- or areal unit-level manager. I clearly separate the managerial tasks of the 
public manager and those of the network manager. According to my findings, 
defining the type of the public manager and network manager is essential in 
creating a better theoretical and practical understanding of the paradox of 
public management. 
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The aim of the public manager in the process of networking is to react to the 
changes that follow from the dynamic nature of the process of networking. The 
public manager has to understand that the managerial requirements change 
during networking and that constant monitoring of the process, as well as tight 
collaboration with the network manager, is desirable to achieve positive ena-
bling of networking. This is because the paradox follows from certain require-
ments that come from managing a hierarchical organization in the public sec-
tor, and these requirements materialize only in the higher levels of hierarchical 
organizations, where the responsibility and authority lies.  

9.2 Managerial implications of the study 

To my knowledge, this study is the first extensive longitudinal study into the 
paradox of public management done in close collaboration with managers by 
following the rules of dialogical action research. This suggests a strong practi-
cal implication of the study in regards to coping with and solving the paradox 
of public management in practice. The results of this study are directly appli-
cable to the management of elderly care in the Finnish public sector, and the 
findings from this context offer managers from other fields in public manage-
ment a systematic and practice-oriented process view to deal with both the 
hierarchical context and the more socially oriented networks. The results pro-
vide new information to the actors in the public sector and actors in other or-
ganizations that co-operate with public organizations.  

In the municipal hierarchy, the sector- and department-level managers have 
relatively influential roles in the municipal service organization, and both au-
thority and responsibility follow from this position. Therefore, this study was 
focused on the enabling role of these managers as public managers and the 
sub-department and unit-level managers’ role as the network managers. The 
st0udy supports earlier research in showing how important the role of public 
managers from sector and department levels is in the beginning of the process 
of networking and how the role can change during the process, which implies 
much more dynamic management requirements and corresponding roles, that 
earlier research has implied. The network management functions discussion 
failed to suggest an order for these functions and tasks alongside the process of 
networking as well as combining the functions with corresponding phases in 
the process of networking. As a practical implication, however, this is essential 
to dealing with the paradox of public management.  

A better understanding of the phases and the management actions connected 
to each of the phases helps the organization constantly monitor the process of 
networking as well as provide the reasoning and explanation for when it is 
important for the manager to let go of direct authoritative control of these 
processes by emphasizing the roles of trust and control in creating the network 
and building relationships between different participating organizations. The 
results also support earlier theories of public network management, that have 
highlighted the importance of both trust and commitment in networking, show 
how trust and commitment evolve, and what kind of a role they have in each of 
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the phases of the process of networking. A better understanding of the roles 
and responsibilities during the process of networking creates transparency and 
has the potential to increase both trust and commitment of all the actor of 
networks as well as the support of the hierarchical organizations in which the 
networks operate.  

9.3 Limitation of the study and suggestions for future research 

This study has been conducted in the Finnish public sector, a context that is 
very specific and unique. The organization of elderly care that is a part of the 
social and health care service organization and production has been the re-
sponsibility of individual municipalities. This is a very unique way of organiz-
ing elderly care and in the process of changing, even in Finland. The munici-
palities are hierarchically organized and bureaucratic. The fact that the mu-
nicipalities have the responsibility of organizing the services has had an effect 
on their willingness and ability to collaborate. The number of elderly and their 
more complex service needs have created the need to collaborate, but at the 
same time, the way the municipal service organization is structured creates 
challenges for collaboration. This has made the context suitable for studying 
the process of networking in the public sector to create a theory of the paradox 
of the public management, but at the same time, it has some limitations. The 
results are very context-specific, and some implications might be applicable 
only in the Finnish context.  

The created model of enabling networking in a hierarchically organized pub-
lic sector is conceptual, and thus, lacking direct applicability to the practice as 
a model to follow in an attempt to create a network even in a similar context. 
In practice, the process of networking is not necessarily as linear as the con-
ceptual model, but a more dynamic process, where progress and setbacks take 
turns. Similarly, the enabling effect in practice is not linear and simple, as in 
the conceptualization of the enabling of the process of networking. Due to the 
complexity of the events within the process of networking, the process and the 
phases may require different kind of participation and roles, as in the concep-
tual model of the enabling of the process of networking.  

This study provides a solution to the paradox of public management, but 
more empirical research on the enabling in different contexts would add to the 
existing understanding of the paradox of public management. Critical evalua-
tion of the conceptual model of enabling the process of networking in similar 
contexts would be an interesting topic for future research. Also, studying the 
absence of the public manager from the sector and department levels in the 
network activities and in enabling networking from the managerial role in the 
organization could be fruitful in adding to the existing understanding of the 
public network management.  Studying the absence would shed new light on 
the understanding of the role of lower level managers in the process of net-
working and their ability to enable networking. It would also show how the 
hierarchical organization can adopt to the new network type of governance and 
empower lower level managers to enable networking processes by supporting 
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them in their role as the network manager, but also from the role of the sub-
department or unit level manager.  

In this study, the focus has been on the elderly care organization and mainly 
home care as the initiating organization regarding the creation of the net-
works. The results of this study, therefore, concentrate on the elderly care or-
ganization and the requirements of the initiating organization. For future re-
search, it would be interesting to build on the results of this study by studying 
several or all of the organizations of the network members simultaneously. 
This kind of study would give us more data on the managerial requirements of 
networking with public organizations, more precisely, on enabling networking 
in different kinds of organizations and the interplay between the organizations 
from different sectors with the organizations from the public sector.   

The aim of the action research project was to create a lasting change in the 
hierarchical municipal organizations, in regards to having the capability to 
collaborate more systematically in networks. In the prevailing network-type 
governance, the aim was to create new collaborative practices and create re-
quired and incremental changes in the hierarchical structures. During the ac-
tion research project, the participating organizations had a different approach 
to the change process and achieved a different level of change in both practices 
and in the prevailing structures. Follow-up interviews were made six months 
after the action research process, and the results of this study already indi-
cated different levels of change in the researched organizations. It would be 
interesting to follow-up with both organizations after several years have 
passed to gain a better understanding of the effect of networking in changing 
prevailing hierarchical practices. An interview study could be conducted with 
the managers and personnel, who participated in the research project, and for 
comparison, also with current managers, who have been employed after the 
change project. This kind of an interview study would also show how much of 
the knowledge of networks and network management has remained in the or-
ganization. 
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