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1. Abstract

In this paper we develop a theory of situated learning and ICT as a basis for under​standing some consequences of learning and innovation in public services. We argue that global historical-economic changes have taken place that stimulate service innova​tion. By service innovation we mean development of new services that users can be convinced to pay for. Service innovation has consequences for the division of labour since it is derived from some degree of specialisation and differentiation of labour. Public organisations will generally be forced to innovate in order to survive also, but specialisation and differentiation create severe learning problems here: Sponsorship, including political sponsorship, of what we call a “learning community” becomes weak. We hypothesise, by applying a theory of situated learning, that this weakens the lear​ning capacity of public organisations as well as the individual employee. Below, we be​gin by briefly analysing the wider economic-historical changes in light of the theory of long waves. We argue that innovation and specialisation is a dominant trend. Second, we describe the theory of situated learning more substantially to develop the paradox of innovation and learning. Third, we give two examples of situated learning in the public sector in Denmark, namely the Copenhagen Base ( a public on-line service) and inte​grated home care for elderly people in Denmark. Finally, we present our conclusions.

2.
Introduction

During the past 15-20 years a large literature has been produced that deals with the re​lationships between information and communication technology (ICT) on the one hand and organisational development on the other. For the purpose of this essay , we want to refer to part of that literature in order to understand how ICT, by enabling innovation, has consequences for public services.

The literature we want to relate to falls into two groups: 1) a literature concerned with “long waves” of economic development at the macro-level (which we will briefly sketch below), and 2) a literature dealing with “situated learning” at the micro-level (which we deal with more substantially in the following section). 

We support the view that “global” historical-economic changes are taking place char​acterised by a growing application of ICT. While these changes lead to specialisation and differentiation of labour (cf. below), they also always – paradoxically – have to be translated into local, or “situated,” contexts of learning. In the public sector, specialisa​tion and differentiation of labour create learning problems, because sponsorship of the community of learning is relatively weak.

In order to understand these trends we briefly reflect on the well-known theory of long waves and relate it to a theory of service innovation. 


The long wave approach goes back to the work of the Russian economist N. D. Kon​dratiev (1935) who had found statistical evidence for long term economic cycles of forty-five to-sixty years in the period from the eighteenth century through to the nine​teentwenties in the US, UK, and France. 


Extending these observations, and inspired by the Austrian economist Joseph Schum​peter (1939), Christopher Freeman and Carlotta Perez (1988) have put forward the idea that economic and institutional development is connected to shifts in techno-economic paradigms, each containing a new key technology, such as the steam engine (late eighteenth century), railways (mid nineteenth century), electricity (late nineteenth century), petrochemicals (early twentieth century) and information technology (mid twentieth century).


Richard Barras (1986) argues that information technology in the 5th Kondratiev cycle is a particular case. It stimulates the emergence of new service firms and industries by causing a reversed product life cycle in services. According to Barras, application of ICT first leads to an attempt to rationalise services. Eventually, qualitative changes of the production system follow. This leads to the innovation of new services (new commercial products) and new firms and industries.


Barras builds his theory on studies of the financial sector and industrial services. The general validity of the theory can therefore be questioned. The connection between the theory of the reversed product life cycle and the theory of long waves can, however, be established at the macro-level. The role of ICT can be understood, not as a specific product development, but as a general precondition for the development of services in line with Freeman & Perez.


Generally, one can claim that the ICT makes possible more flexible production methods in services (cf. Piore & Sabel 1983 & Bowen & Youngdahl 1998). This flexibility can – at the general level – be described by a loosening of certain constraints on the provider and the user, particularly:

1) Place. Actors are not so much constrained by place as earlier. They become more mobile. 

2) Hierarchy. Actors are not so much constrained by a specific organisation for services. Functions can be carried out in alternative contexts. Technical functions become more commonly available.

3) Need. Actors are not so much constrained by an aim to fulfil basic needs.

This drives forward a specialisation of services: The virtual organisation is an example of this: New actors can enter and firms are able to specialise while still co-ordinating their activities. Specialisation can include differentiation of labour and externalisation of certain tasks. There is evidence that some specialisation takes place between firms along these lines, in the form of, for example, differentiation between services and outsourcing of tasks. 


We take for granted that specialisation, differentiation and externalisation will take place to some extent. We want to focus on some of driving forces behind and consequences of specialisation. The question can be approached from at least four theoretical perspectives: 1) Theories of division of labour, 2) theories of transaction costs, 3) theories of innovation and 4) theories of situated learning. 


The classical argument is of course that specialisation is driven by an attempt to divide labour into units in a more efficient (cost-saving) way. This can both be done at the level of firms (Smith 1970) and the level of industries (Stigler 1951). Transaction cost theory shows, however, that specialisation can be connected with transaction costs since it causes information problems and problems of opportunistic behaviour. We think that these theories are both partly right, but they do not describe the basic features of specialisation in services in a satisfactory way.


We argue instead that the specialisation of services is driven by innovation and that this creates a learning problem. By innovation we mean development and commercialisation of new services made possible because of the before mentioned flexibility. Since place, hierarchy and basic needs are to a smaller extend constraining service providers, new actors can enter that seek to trade new services to service users. We call this phenomenon “capturing the value of supplementary services” (cf. Anderson 1995).


Public service organisations cannot ignore innovation as a factor. It becomes crucial for them to catch up with new services and service firms in order not to lose credibility vis-à-vis the new providers or politicians and the general audience. This drives public organisations into specialisation and differentiation of services. For practical or political reasons, services are sometimes outsourced, sometimes users are involved in self-service activities to respond to this situation.


Specialisation, differentiation and externalisation of activities driven by innovation, compared to, for example, cost-saving specialisation, involve substantial qualitative changes of the production process as described by Barras – thus leading to a learning problem. But in order to learn actors are, according to the theory we present below, dependent on a learning community at their home base for three reasons: 

1) The employee must be able to apply his or her experiences within the work place community in order to function adequately. 

2) The employee cannot learn from his or her own experiences if there is no relation to a community of old-timers at the work place. 

3) The ability of the organisation as a whole to learn will decrease if employees do not communicate their experiences to each other.

Thus learning constitutes an anti-thesis to the innovation-driven-specialisation. We find, as we will discuss later, that in the public sector, sponsorship of the community of learning is particularly weak and could be much more stressed. There is a tendency merely to put emphasis on specialisation and differentiation and seek to deepen the division of labour through phenomena such as “new public management” and outsourcing. Stronger emphasis on the community of learning is required for public organisations to function adequately and recruit personnel. We will show how this is done in to cases of public services in Denmark

2 Situated Learning

The theory of situated learning takes it’s point of departure in the study of apprenticeship in various cultural settings
. These empirical studies show that learning takes place as a social interaction in a community of practice. This means that learning is always situated in a specific historical, cultural context. 


Lave & Wenger describe learning as a process where a newcomer gets access to a specific community of practice. The community of practice consists of old-timers like journeymen and the master and of other apprentices. The knowledge of the community is not placed solely in the master, it is a part of the relations among persons and the activity, and thus access to the community is crucial to the learning process. Given the access the newcomer has a legitimate position in the periphery of the community of practice. Lave & Wenger now describe how the newcomer through legitimate peripheral participation is moving towards the centre of the community of practice and over some time becomes an old-timer. In this process the newcomer is changing knowledge, skill, and discourse and the newcomers identity is being shaped as a member of the community. With their own words Lave & Wenger describe the process as follows:

“An extended period of legitimate peripherality provides learners with opportunities to make the culture of practice theirs. From a broadly peripheral perspective, apprentices gradually assemble a general idea of what constitutes the practice of the community. This uneven sketch of the enterprise (available if there is legitimate access) might include who is involved; what they do; what everyday life is like; how masters talk, walk, work, and generally conduct their lives; how people who are not part of the community of practice interact with it; what other learners are doing; and what learners need to learn to become full practitioners. It includes an increasing understanding of how, when, and about what old-timers collaborate, collude, and collide, and what they enjoy, dislike, respect, and admire. In particular, it offers exemplars (which are grounds and motivation for learning activity), including masters, finished products, and more advanced apprentices in the process of becoming full practitioners.” (Lave & Wenger, 1991, p. 95)

This understanding of learning moves the focus from the individual to the collective, social level. It is not any longer a question of “filling information into the learner”, but a question of access to a community of practice. Just like it is no longer a question of cognitive processes, but a matter of participation. This shift of perspective makes the concept of community of practice very important. Lave & Wenger define it like this:

“A community of practice is a set of relations among persons, activity, and world, over time and in relation with other tangential and overlapping communities of practice. A community of practice is an intrinsic condition for the existence of knowledge, not least because it provides the interpretative support necessary for making sense of its heritage. Thus, participation in the cultural practice in which any knowledge exists is an epistemological principle of learning. The social structure of this practice, its power relations, and its conditions for legitimacy define possibilities for learning (i.e., for legitimate peripheral participation).” (Lave & Wenger, 1991, p. 98.)

Lave & Wenger do not understand the community of practice as a static entity. It also changes over time. Lave & Wenger describe this as a contradiction between continuity and change. By letting newcomers into the community, the old-timers simultaneously allow for the possibility for conflicts between their own and the newcomer’s interpretation of the future of the community. These conflicts lead to a change in the community of practice itself.


By using empirical case studies Lave & Wenger show that apprenticeship is different in different cultural settings. They also describe a kind of historical development of apprenticeship. In a case of Yucatec midwives they describe how girls from some families learn to be a midwife. There is no speak of education, the training has no start and no end. The girl learns how to do because she is the daughter of a midwife herself, and the training is just a part of the socialisation as a girl in that particular family. This kind of apprenticeship is probably very old and we do not find it in the developed countries any longer.


In the case of Vai and Gola (West Africa) tailors, Lave & Wenger describe an apprenticeship at another level. Here the boy is sent to the tailor’s family when he wants to become a tailor. The beginning and the end of the apprenticeship is celebrated with special ceremonies, thus in this case there is a clear definition of an apprenticeship. The boy learns how to become a tailor by working together with the people in the workshop, starting with simple uncomplicated functions and ending up mastering the whole process of producing garments. This kind of apprenticeship is what we know as the “classic apprenticeship”. It is still used as a model even though apprenticeship in many professions has changed radically.


In the case of meat cutters for supermarkets in the U.S., Lave & Wenger describe an apprenticeship which is a failure. In this case the apprentices have six months at a trade school followed by two and one-half years on the job. Lave & Wenger also give an explanation as to why the training does not succeed. The most important reason is that, owing to the managers wish to make profit, the apprentices are placed at the wrapping machine. It is much more profitable to let the journeymen do the meat cutting and the apprentices do the wrapping. In the supermarkets the wrapping machine is placed outside the room where the meat is cut. This means that the apprentice is not able to see or communicate with the journeymen and the master thus they are not a part of the community of practice. Another reason is that the skills which the young people get at the trade school are unusable at the job in the supermarket. The result is that they do not learn how to cut meat.


This kind of apprenticeship is getting more and more common in Denmark. It is important to notice that the model with a combination of trade school and on-the-job-training does not automatically lead to failure. The crucial reason for the failure is that the apprentice does not get access to the community of practice.


In a case of non-drinking alcoholics, Lave & Wenger show that learning is also a question of changing identity. The newcomers are drinking alcoholics but through access to the community of practice in AA they learn how to stop drinking and when they have become an old-timer they have changed their identity to a non-drinking alcoholic. This case also shows that learning is taking place in many other settings than we usually think of in connection with learning. Lave & Wenger do not claim that their theory is applicable in all situations. E.g. schooling is a completely different social setting then a workshop. On the other hand, a classroom is also a very specific historical and cultural setting. Thus they do not reject the idea that the theory could be applicable to schooling. 


This leads to a discussion of what kind of theory this is. Aboulafia & Nielsen (1997) criticise Lave & Wenger for leaving out the individual, cognitive processes. They argue that even though learning is taking place in a community of practice there are still some individual, cognitive processes going on. They also claim that the cognitive processes are the basis for learning thus a theory about learning has to include the cognitive level. As social scientists we do not agree with this critique. We do not reject the individual, cognitive processes, but we think it is possible to develop an adequate theory of learning without including these processes. At least that is what theories of organisational learning have been doing for years.


Our point of departure is a desire to understand learning at a social and collective level and we think it is beneficial to se the theory of situated learning as a social theory. The theory of situated learning gives new insight in the social processes that lead to learning, and hereby it gives an interesting and important contribution to the ongoing discussion about organisational learning. A little more developed, the theory of situated learning could serve as a renewal of more classic theories of organisational learning like Argyris & Schön (1978) or institutional theories like Levitt & March (1988)
.

3.
Two cases of learning

In the following pages we present two case-studies of learning in public services. They are very different but nevertheless share a common characteristic: That it is important to take care of the community of practice.


In the first case concerning the development of the Copenhagen Base (a public on-line service) we see that it was necessary to construct a relevant community of practice as a precondition for technical change. In the second case we show that a pre-existing community of practice has been able to exist across different stages of organisational change – and thereby facilitate organisational change. 


The cases show that the community of practice constitute an integrating force in an organisation that bundles and re-bundles services in an effective way. This function will be increasingly important in a world of service innovation that become increasingly costly to search for service-users. To destroy a community of practice can therefore be a costly affair for an organisation, both because a learning base and the integrative force is thereby undermined.

3.1 The case of the Copenhagen Base

The study of the Copenhagen Base is a study of how the local authorities in Copenhagen start using ICT as a service to the citizens
. The idea of a database arose from the public libraries in the municipality of Copenhagen around 1987-88. More and more citizens went to the libraries with all kind of questions about the municipa​lity, social benefits and so forth. To be able to answer all these questions the libraries wanted to build an online database with information from the administration in the municipa​lity. Thus in 1989, the Lord Mayor’s department set up a steering group to develop a technical structure for such a database.


In the next couple of years all six departments in the local administration made a contribution to the base with the information from their departments. It was based on an internal computer system in the form of information kiosks. This first version of the Copenhagen Base (CB) demanded a high level of computer skills to key in the information and keep it up-to-date.


The first version of the CB was finished by the end of January 1994. At that time, the technology in question was already old-fashioned. The high level of computer skills demanded made it very vul​nerable. When the employees, who were responsible for the keying in of the information, got a new job there was nobody to take over. This led to a situation where the information was not kept up-to-date. Another problematic factor was that the infor​mation in the base was structured in accordance with the departments in the administration of the municipality. The logic of the administrative division of tasks does not always (or rather seldom) follow the same logic as the citizen’s questions. Thus it was very difficult for the citizens to find the information although it was in the base.


All these things made it obvious that even though the base was new, it was not very functional. So immediately after the base was launched, the municipality hired a librarian who was given the task of building a new and more up-to-date base.


At that time the choice was between the Internet and the Danish online service: Diatel
. In April 1995 the new web-master decided to relaunch the base on the Internet. At first he wanted to maintain it as an information kiosk but when it became clear that it would be impossible to keep it up-to-date online, he decided to make it into an Internet-based system. He contacted IBM who made the technical shift from the old technical system to the Internet standard. This Internet-based version of the Copenhagen Base began running in February 1996.


In the beginning of 1997 the local authorities asked some consultant to evaluate the CB. The evaluation concluded that the CB was boring, it did not differentiate between different user groups, it was too rigid in its structure, and it did not reach the users (DTI, 1997). As a result of the evaluation the web-master decided to change the layout of the base and the way in which the information could be found. This new look of the CB was published on the Internet, December 1, 1997. After this there have been no changes in the CB.

3.1.1 Learning in the CB case

The CB is not the first example of an online service for the citizens. Some years before there were other social experiments very much like the CB (Jaeger & Rieper, 1991). On the question as to whether they had learned from the earlier experiment the webmaster and other key persons answered: No. They had not even heard about the experiment. 


It seems strange that even in a small country like Denmark each municipality has to make its own experiences. Diffusion of experiences from one social experiment to another does not easily happen. From another study (Jaeger 1992) we know that the most efficient way to disseminate experience is through existing networks. In this case the dissemination went through an association of managers of local departments of social affairs. In this association the members were holding the same position in different local administrations. They knew each other and trusted each other. When they were having meetings they told each other about their experience from different social experiments and how they have used it to solved different problems. 


If we look at these examples through the theory of situated learning glasses we can interpret them like this: 

1) The developers of the CB did not learn about the experience from other social experiments because they did not have access to a community of practice where this experience was kept. 
2) The managers of local departments of social affairs learned about experience from other social experiments because they had access to a community of practice where this experience was discussed. In this case the community of practice was an association and the members were born to due to their position in the local administration.

When the webmaster in the CB was hired to build up the service he was not at all a master in online information and communication service to the citizens. As already mentioned he was a librarian and he had no experience in the electronic field. When he was involved with IBM he became a newcomer in their technical community of practice. He learned a lot about technical standards and solutions, but he did not learn anything about structuring the information, searching possibilities or proper language in a public service. These features were not a part of the technical community of practice which he got access to. By being a part of this community he acted more and more like a technician even though we was trained as a librarian. 


That the webmaster’s was acting like a technician gave rise to conflicts in his own community of practice. As already mentioned a steering group was set up to manage the project through the first phase. This group included representatives from all six departments in the municipality. Some of these members also became members in the later user group that was sat up in 1995 to co-ordinate the development of the Internet-based version of the CB. The user group was supplemented with information staff from the different departments. Both groups have functioned as a community of practice in connection with the development of the CB. Even though the webmaster had the power to make the final decisions it was in these groups that problems were discussed and attempts were made to try to solve them. When the group was supplemented with information staff there started a fight about the interpretation of the technology. Until then the technical interpretation had been the dominant one, but the information staff insisted on taking up other questions like the structure of the information and the language at the web site. This fight is still going on and we do not know exactly how it will end, but it serves as an example of how a community of practice is changed by newcomers who do not agree in the former interpretation of the future of the community.


On the basis of the evidence from the CB and from other experiments it is also possible to trace the individual learning. There is no doubt about that the webmaster and other from the community of practice around the CB have built up some specific skills which can be used in other communities of practice. Shortly after the interview with the webmaster of the CB, he was headhunted by Kommunedata (see note 5). It seems like changing staff is a very efficient way to disseminate experience. A former project manager brings his own experience into the new project. A project manager without experience starts from scratch.

3.2
The case of home care for elderly people

In this section we focus on services for elderly people in Denmark, which we consider to be frontrunners in the evolution of public services. 

We argue that communities of practice have evolved across institutions and occupations that facilitate learning and co-ordination. These communities have, to a large extent, been promoted politically and there has been a clear demand for them from below. The strength of these communities is, among other things, that they try to involve the recipient (the elderly people) in an inexpensive learning process with reduced information cost for the user. 

The two main problems for these communities of practice are, however, lack of continued political sponsorship and a growing division of labour within services producing new service offers that compete with the old. This leads to more divided services and more marketing of services vis-à-vis elderly people.

Seen from the recipients’ point of view, however, this could increase information costs related to the provision of services. The main asset for public services to play on is therefore the ability to communicate effectively across services, or, in other words, to offer a broader community of practice and – what we call – a “re-bundled” package of services. The main tendency of home care services also appears to be a strong concern about internal and external co-ordination.

In order to reach such a goal, stronger political sponsorship is demanded in home care services. Otherwise, the re-bundler function may well be taken over by another strong actor which is not necessarily as well related to a community of practice and political sponsorship.

3.2.1
The story of Danish home care 

The story of Danish home care services goes back to 1891 when a law on support to elderly people (Alderdomsunderstøttelsesloven) was passed by the Danish parliament. The law stipulated that, where circumstances allowed for it, elderly people could be placed in sanctuaries or other similar institutions. Until the 1920s, support for elderly people was given to those who had a record of being worthy of receiving support. Unemployment, crime etc would count as disqualifying factors that sent people to the workhouse instead. But in the 1920s such evaluations of elderly people were replaced by a right of all elderly citizens to receive public support, removing the need for the workhouse as an institution.

In 1957, the structure of support (in Danish named “aldersrenten”) was replaced by a retirement pension (folkepension) financed over taxes large enough to allow elderly people to support themselves. This was different from most other countries that rely on labour market pensions.


Until the 1960s, elderly people were placed either in residential homes for elderly people (alderdomshjem) or in care intensive homes for weak elderly people (plejehjem). But for various reasons, both institutions have today been formally removed. These changes started in the beginning of 1960s when campaigns were launched to bring women to the labour market. As a consequence, women had to be relieved from various informal obligations in the home or the family, such as taking care of elderly members of the family. Thus, in 1963, the municipalities were instructed by law to establish a structure of home help for elderly people within five years to relief the housewife from their informal obligations. A result of this, in 1973, the reimbursement from the state to the residential homes for old people (alderdomshjemmene) could be removed. Also, experiments with 24-hour home care were carried out in the mid-1970s to take care of weaker elderly people at home.

During the early 1980s a parliamentary commission on elderly people worked out an important report on social services for elderly people (cf. Ældrekommissionen 1982). The report analysed, among other things, the changing preconditions for elderly people, for example the sociological problems of “role-loss” when elderly are out of job and relieved from their role as parents or grandparents. The work of the commission and the discussions around it gave rise to the new policy slogan “elderly people as long as possible in their own homes,” which was broadly accepted among politicians and the general population at the time.

The work of the commission was followed up by several initiatives. A law on homes for old people (Ældreboligloven) was passed in the parliament in 1988. The residential homes and the care intensive homes were to be redefined as “apartments” for elderly people. New centres for elderly people were to be organised with “protected” apartments. This opened the door for a separation of home care and home help from the residential homes. Home care and home help for elderly people could now be built up in distinct units separated from the houses of elderly people. These new units were to take care of both the former residential homes, new “centres for elderly people” and elderly people still living at home.

A necessary precondition for the creation of this “integrated home care” was the consent of the Union of the Nurses (Dansk Sygeplejeråd or DSR). DRS and the National Association of the Local Authorities (Kommunernes Landsforening or KL) reached an agreement about a new labour market structure already in 1989 and the agreement was extended in 1991. The Union of Public Employees (Foreningen af Offentligt Ansatte or FOA) reached a similar agreement with KL in 1991. 

Following these “revolutionary” agreements, the door was now open for the integrated structure of residential homes’ services and home care services in the municipalities. During the 1990s, a large majority of municipalities have very quickly established the “integrated home care.” The integrated home care has, with some varieties, the organisational structure described in figure 1.

The model can vary a great deal from municipality to municipality. For example, some small municipalities contain only one district, some have organised preventive health care (sundhedspleje) and aids for handicapped people (hjælpemidler) in special units, others have created special jobs for earlier leaders of the residential homes as “centre leaders”, and others again have an integrated structure with independent or voluntary institutions.

The agreement between the municipalities (KL) and the union of the nurses (DRS) specify the following preconditions for the integrated home care service: 1) There must be a head nurse. 2) One or more care units must be under his or her command. 3) There must be a round-a-clock home care service. 4) Cars with communication equipment must be available for nurses working during the evening and night.


While the creation of home care and the related clarification of the changing labour market situation have been important achievements during the late 1980s and early 1990s, other, related initiatives have also been taken. Most important is the attempt to outsource “hard” services, such as cleaning or provision of food, to private firms. To do so, various costly mechanisms of quality control and inspection have also become important. Lately, it has been discussed whether the soft services should also be outsourced to private firms, something which would, however, require a change of the law concerning home care. The vocabulary of functions and services has also been in focus in order to become better clarified across the country (cf. Kommunernes Landsforening 1998).


In addition to these initiatives one should also mention the home service policy of the Ministry of Industry. Its intention is to remove the black markets of home services by giving public support to home services (e.g. cleaning, garden work etc). This has opened a market for home services that especially involves elderly people.

The factors that matter for the above evolution of home care services in Denmark are thus of a wider character, partly technological partly societal. As we have seen, the wish to bring women to the labour market was an important motive for the development of home care during the 1960s. Moreover, generally speaking, pressure from the service sector can be understood as an explanatory factor. More differentiated services are generally more tradable. The integrated home care structure could be seen as a step in this direction that leads to tradable services in home care. Finally, the fact that elderly people generally have more resources than just a decade ago (economic, physical and intellectual resources) puts pressure on the service structure. Elderly people generally become less dependent of place, they communicate by car and telephone (19 percent of elderly people in Denmark have a mobile telephone according to a recent survey cf. Nielsen 1998 p. 26), they become more active in voluntary organisations and tourism and therefore more demanding and focused on quality.

At a more abstract level, perhaps also comparable to other processes of service innovation, there are at least three phases, as we see it, in the construction of integrated home care services in Denmark. These phases can also be seen as simultaneous trends, but for pedagogical reasons we treat them as phases.

The first phase we name “bundling of services.” A unitary structure was created around the residential homes for elderly people and the care intensive residential homes. Services of various kinds were delivered by nurses, nurse-assistants, care-assistants and house assistants without a clear distinction between them.

The second phase we can name unbundling. In this phase services became more clearly distinguished and codified, and the users of elderly services also started to buy various services, such as home services, services in tourism, transportation and telecommunication.

The third phase we call re-bundling or cataloguing. In this phase, a structural reform was carried through that led to a new integration of services. Re-bundling simultaneously led to options for further specialisation and differentiation, but the important point at this stage is control and influence over the “operative system” of services, its interface to the user or the catalogue of services.

What may be interesting about Danish home care is that it takes a full step towards the re-bundling of services without destroying the community of practices upon which it is based. While the organisational structure and rules are changing, the actor is still the same. The labour unions as well as the interest organisations of the municipalities have played a very active role in the transformation process, leading to better and more flexible services. Danish home care is an example of a service area that has been able to go through the different stages of service development without being worn out by internal conflict. To remove home care services further from the public sector may therefore be costly and will destroy an important knowledge base that has proven to be very effective and able to adapt to changing rules.

According to recent evaluations, the model is not entirely unproblematic however. First of all, there appears to be problems with the role of the head nurse (cf. Philipsen 1995). Since the head nurse has been more separated from daily practice, he or she tends to act in a more entrepreneurial way. This can lead to unnecessary conflict with the district leader, playing the role of a low paid middle manager much more closely linked to the community of practice. 

The second important problem is the political fuss and confusion around home care services. Politicians tend mostly to be sensitive to controversial questions concerning home care, including questions of outsourcing. As a consequence, the legitimacy and political sponsorship is often experienced as small. The home care service may often feel to be pulled in different directions by politicians and administration. 


Furthermore, there appear to be strong economic forces at work that want more specialisation and differentiation of services in order to commercialise them. The service provider, ISS, a world wide cleaning company, has been an important actor. However, as we see it, for such forces, the re-bundler role will still be crucial, a key to the future. The main reason for this is that more differentiated services will lead to larger information costs for users and credibility problems for the service provider. 


In order to cope with these problems, service providers will have to re-bundle and catalogue services in a credible way, most likely through a credible service provider. Thus, while the immediate aim possibly is specialisation, commercialisation and flexibility in services, in practice a monopolist of some kind may be needed to put the picture together vis-à-vis users who do not have endless time to research the market. Our judgement is that the public home care service of Denmark still has a comparative advantage seen in a socio-economic perspective. Public home care already has an integrated service structure, it is linked to political leadership, and it relates to a community of practice, a sociological structure, across occupations.

4. Conclusion

Common to the two cases in this paper we can see one main conclusion: It is very important to take care of a community of practice! 


In the case of the CB there was no community of practice when they started the work so they had to build one. This lead to the conclusion that it is not enough to go out and buy some technical equipment and just implement it (if anybody should think it would bee that simple). To implement a technology also means to build and maintain a community of practice around the technology.


In the case of home care for the elderly people there had been a community of practice for many years. The case shows that when changes in the organisation of public services is going on it is very important not to weaken the existing community of practice. We have to be conscious about what we do to the community when we change the structures, and if we want better services we have to strengthen the community.


In public services it is the politicians who are giving the frame for the performance. If our conclusion is corrects it means that politicians have to think the conditions for communities of practice into their political decisions. In Denmark, like in the other European countries, there has been a political trend towards privatisation of public services in the last couple of decades. In many cases public services are just closed down and the employees have been laid of. The result has been that the community of practice, including the knowledge in it, has been destroyed. Of course there will be another community of practice in the private enterprise that take over the task, but it is very seldom that this community has the same knowledge. In most cases, the private enterprise has other norms, values, skills and so forth than the public service had. With other words: when the politicians decide to close down a public service they must be aware that they at the same time destroy a community of practice with a body of unique knowledge which is impossible to rebuild. Sometime it is just what the politicians want to achieve, but other times they are not aware of it and when the consequences are clear they regret it.

Note: In Denmark the question of privatisation is a hot political issue. E.g. it was the main discussion at the congress of the Social Democrat in September this year. The conclusion at the congress was that privatisation of “soft” services shall be avoided. This is a very strong political signal when the dominating Danish governmental party formulate that they want services to be placed in the public sector.

5.
References

Aboulafia, Annette & Nielsen, Jørgen Lerche (1997). “Situated Learning” – nogle videnskabsteoretiske synspunkter. (“Situated Learning” - Some Theory of Science Points of Views.). In Danielsen, Oluf (ed.). Læring og Multimedier. (Learning and Multimedia.)Aalborg: Aalborg Universitetsforlag.

Anderson, James C & Narus, James A. (1995) “Capturing the Value of Supplementary Services”, Havard Business Review, January-February (1995).

Argyris, Chris & Shön, Donald A.(1978). Organizational Learning: A Theory of Action Perspective. Addison-Wesley Publishing Company.

Barras, Richard (1986). “Towards a Theory of Innovation in Services.” Research Policy 15 (1986): 161-173.

Bowen, D. & Youngdahl, W. (1998). “‘Lean’ Service: In Defence of a Production-Line Approach.” In Proceedings from the 5th International research seminar in service management: Marketing, Strategy, Economics, Operations and Human Resources: Insights on Service Activities. pp. 118-132.

Bundesen, Peter (1994). Ældreomsorg og netværk – om forholdet mellem det offentlige og det uformelle omsorgsnetværk. Odense: Den sociale Højskole.

Dansk Sygeplejeråd (1991): Længst muligt i eget hjem – den integrerede ordning. København: Dansk Sygeplejeråd.

DTI (1997). Københavnerbasen - evalueringsrapport. (The Copen​hagen Base - Report of Evaluation.. Dansk Teknologisk Institut, Center for Kompetence & Medier.

Freeman, Christopher and Perez, Carlotta (1988). “Structural Crises of Adjustment: Business Cycles and Investment Behaviour.” In Dosi, G. et al. (eds.) (1988). Technical Change and Economic Theory. London: Pinter Publishers.

Hansen, Eigil Boll, J. Jordal-Jørgensen & A. Koch. (1991). Fra plejehjem til hjemmepleje. København: AKF-Forlaget.

Jæger, Birgit & Rieper, Olaf (1991). Kommunal service som selvbetje​ning. (Municipality service as self-service.).Copenhagen: AKF Forlaget.

Jæger, Birgit (1992). Formidling på kryds og tværs. (Dissemination crisscrosses.). Copenhagen: AKF Forlaget.

Jæger, Birgit (1995). Videotex i støbeskeen. (Videotex in the Melting Pot.). Tekster om teknologivurdering, Nr. 16 Teknologivurderingsinitiativet. Lyngby: Danmarks Tekniske Universitet.

Kari Vieth (1993). En pjece om integrerede ordninger i kommunerne. København: Kommunernes Landsforening.

Kommunernes Landsforening (1998). Fælles sprog på ældreområdet. København: Kommunernes Landsforening

Kondratiev, N. D. (1935). “The Long Waves in Economic Life.” Review of Economic Statistics 17 (1935): 105-115.
Lave, Jean & Wenger, Etienne (1991). Situated learning. Legitimate peripheral participation. Cambridge University Press, 1991 

Levitt, Barbara & March, James G. (1988). “Organizational Learning”. Ann. Rev. Sociol., 14:3: pp 19-40.

Nielsen, Eva Bonde & Holst, Claus (1998). Ældre og IT. Frederiksberg: Danmarks Institut for Ældrepædagogik.

Philipsen, Kristian (1995). Ældreområdet i Holsted Kommune. En evaluering af organisation og ledelse. Institut for samfunds- og erhvervsudvikling, Socialområdet: Notat 24/95, Sydjysk Universitetscenter.

Piore, M. J. & Sabel, C. F. (1984). The second industrial divide: possibilities for prosperity. New York: Basic Books.

Schumpeter, Joseph (1939).Business Cycles. New York: Mcgraw-Hill

Smith Adam (1970). The wealth of nations, vol. 1-2. London: Dent.

Stigler, George (1951). ”The Division of Labour is Limited by the Extent of the Market.” The Journal of Political Economy, LIX (1956).

Ældrekommissionen (1982). Sammenhæng i Ældrepolitikken. Ældrekommissionens 3. og afsluttende delrapport. Kønenhavn: Ældrekommissionen.
Figure 1





District 4 (district leader)





District 3 (district leader)





District 2 (district leader)





District 1 (district leader)





Assisting administartor





Leading nurse





Municipality














� It is not the intention to go through the whole theory. The interested reader must read Lave & Wenger, 1991. Here we just want to introduce some of the central concepts in the theory that will make it possible for readers, not familiar to the theory, to follow our agrumentation.


� In the social sciences there is a discusion going on about how to define community of practice. In this paper we do not include this discussion but apply the definition of Lave & Wenger.


� This is of cource an extensive theoretical discussion which we will only hint here.


� ”The Copenhagen Base” is a case study made in the EU-financed research project: Social Learning in Multimedia. The case will be published of the project in the end of this year.


� Diatel was a Danish online service like e.g. the American services: America Online and CompuServe. It was a cooperation between Tele Denmark, two big newspaper, a bank and Kommunedata, which is a large company that supplies software to most of the Danish municipalities. It was launched in March 1995 as the future network in Denmark, but it already closed down in February 1996. At that time Internet was taking over. The story about Diatel is told in Jæger, 1995.





