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ABSTRACT

From the latter decades of the 20" century, information and communication
technologies (ICTs) permeated societies and the internet emerged as a mass medium
across many parts of the globe. The thesis investigates the efforts of government to

exploit these technologies in the delivery of public services in the UK up to 2004,

under the aegis of e-government.

This thesis critically examines the development of e-government in the UK from the
1950s. Specifically it looks at the role of ICTs in facilitating joined up or seamless

government 1n a range of contexts. Aside from the work of a few key scholars, the

relationship between e-government and joined up government had not received

sustained attention within the public administration scholarly domain. The thesis aims

to fill this gap, through an exploration into the history of government computing,

research into the central e-government strategy and two case studies.

The study finds both a longstanding desire to use ICTs to coordinate the delivery of
services across government and a number of organisational and institutional barriers
to doing so. A succession of central units used a range of tools and measures to
achieve ICT-mediated joining up across government, which met with varying levels ‘
of success. The case studies illustrate strong variation in the institutional landscape 1n
which e-government operated. Through historical analysis over a sustained period, the
thesis offers a fuller understanding of the relationship between ICTs and government

than was offered by contemporary explorations of e-government.

The thesis concludes that, whilst national technical infrastructural systems were a
viable option to e-government policymakers wishing to initiate joining up through
ICTs, it was also possible to take other more consensual or localised routes, which

could go with, rather than against, the institutional grain.
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CHAPTER ONE: INTRODUCTION

1.1 INTRODUCTION

From the latter decades of the 20™ century, information and communication
technologies permeated societies, in industry, commerce, banking, education, leisure,

mass media and other sectors (Castells,1996; 2001). Government and the delivery of

multifarious public services had been no exception. From the 1990s in particular,
governments had begun investing heavily in such technologies; for instance in the
UK, billions of pounds of public funds had been pouréd Into projects in central
government alone and public sector information technology (IT) spending had been
estimated at £12.4 billion for 2003/04 (OGC,2003,p11). By the late 1990s, these IT or
information and communication technology (ICT)' investments were largely being
made under the auspices of ‘electronic government’, usually abbreviated to ‘e-

government’,

E-government was defined as ‘the use of electronic channels for interaction between
government and citizens, businesses or other government organisations’
(Margetts/Yared,2003,p1). In particular, e-government programmes across the world
had an emphasis on use of the internet and related ICT applications to improve and
modernise public service delivery. According to Hansard, electronic government
became a common term in the British parliament in 1998 and was used in that arena
for the first time by Margaret Moran in April of that year (Hansard,1997/98d,col.
133).

But what was expected from e-governments investments? Many governments,
including Australia, Canada, Netherlands, United States, UK, Japan and others, had

associated ICTs with transformations in the business of public service delivery

(Heeks/Davies,1999,p24-25). Broadly, this thesis is an assessment of the roots,

' Which, in line with government definitions, did not include telephony or other traditional
telecommunications.



development, initiation and implementation of policies, strategies, programmes and
projects associated with e-government. Specifically, the thesis explores the role of e-
government 1n joining up service delivery to the public, as explained below. To give

this broad objective structure, the thesis has chosen to study the specific case of e-

government in the UK.

The UK e-Government Strategy: Achieving joined up government through ICTs

The application of new ICTs to public service delivery, particularly under the
auspices of e-government, had been associated in many countries with positive
transformations. The UK was no exception to this; the argument originating from the
heart of government just before and at the beginning of the new millennium was that

profound change would be achieved through e-government. The government.direct
green paper of 1996 heralded a new phase of ‘radical and wide ranging reform’ that

was ‘founded on the new possibilities offered by information technology’
(CITU,1996/97,p1). The reform would:

change fundamentally and for the better the way that government provides services to
citizens and businesses. Services will be more accessible, more convenient, easier to
use, quicker in response and less costly to the taxpayer. And they will be delivered
electronically (ibid.)

A few years later, Minister Ian McCartney repeated and developed this aspiration:

The Government's objective, though, is to do more than put individual services
online, important though that is. It is to transform the delivery of government
services, so that they are based on customer needs rather than the structures of
government... working across organisational boundaries to deliver joined-up services;
transforming the internal efficiency of government by organising to meet consumer
needs not producer preferences; putting e-government at the heart of strategic

planning; and developing new partnerships in service delivery
(Hansard,2000/01f,col. 782)

These comments encapsulated the approach underpinning the UK e-government

strategy emanating from central government, setting electronic service delivery as the



jewel of the wider modernisation project crystallised in the Cabinet Office
Modernising Government white paper of 1999, building on the government.direct
green paper of 1996. In the foreword to the White Paper the then Minister for the
Cabinet Office, Jack Cunningham, made it clear that departmental collaboration was
the key to the ultimate mission of the modernisation project, that of improved public
services. Collaboration between government organisations, consisting of a wide range
of policies, strategies and tools, was expressed as ‘joined up government’ in the new

mantra of modernisation. Moreover, e-government was seen as the vital tool in

achieving this joining up, hence:

To improve the way we provide services, we need all parts of government to work
together better. We need joined-up government. We need integrated government. And
we need to make sure that government services are brought forward using the best and
most modern techniques, to match the best of the private sector — including one-stop
shops, single contacts which link to a range of government Departments and

especially electronic information-age services (Cabinet Office,1998/99,p35)

Using the private sector as a model, the Modernising Government white paper argued
that government organisations too often tended to be structured around their own
needs rather than that of the users (ibid.,pl1-12). Research for the paper indicated that
services were falling short of customer expectations (ibid.,p23); the reason offered was
that ‘the separation of government into different units...often means that people do not
receive services in a co-ordinated way’ (ibid.). A joined up approach was offered as a
solution to this problem and became the focus of the modernisation project. The paper
went on to argue that it was ICTs that would be the vital element in achieving joined

up service delivery, with them being used for;

achieving joined up working between different parts of government and providing new,
efficient and convenient ways for citizens and businesses to communicate with

government and to receive services (ibid.,p45)

However, a problem was identified in that the IT systems already 1n place in

government tended to reflect the departmental configuration of service delivery; ‘we

have incompatible systems and services which are not integrated. We must do more if



we are to obtain the real benefits of information age government’ (ibid.) and ‘IT
systems have tended to be developed separately by different public service agencies;
we need now to encourage them to converge and inter-connect’ (ibid.,p46). Thus,
under the rubric of a ‘corporate IT strategy’ (ibid.), the objective was to join up IT

systems and information, and this in turn would help unlock a joined up approach to

service delivery.

There had been a perceived stép-change in ICT capability brought with the internet;
‘information technology is changing our lives: the way we work, the way we do
business, the way we communicate with each other, how we spend our time...It will
make our lives easier’ commented the paper (ibid.,p45). Modernising Government had
outlined an approach to take advantage of this change; to use ICTs more effectively,
specifically to integrate, converge, coordinate and synchronise information systems.
The argument was that this process would lead to joined up working between different
parts of government, which would 1n turn lead to rgsponsive, efficient and seamless
public service provision. E-government was placed at the centre of the modernisation

project in these terms.

The Performance and Innovation Unit (PIU) was set up within the Cabinet Office in
1998 to review and improve the capacity of government to address ‘strategic and
cross-cutting issues’ as part of the drive for ‘better and more joined up government’
(PI1U,2000b,p104). In 2000, the unit brought that remit to bear on e-government,
continuing and expanding on the policy discussions in Modernising Government with
e-gov — Electronic Government Services for the 21" Century. The overarching

message was familiar:

Electronic service delivery should be used to join up service provision across
departmental boundaries, to break down silo-based delivery networks and to allow

citizens to interact with government whenever they choose, whether at home, or

work or on the move (ibid.,p6)

Studying e-Government in the UK ~



Because of the policy developments and underlying rationales outlined above,
the UK was chosen for study; the high investment levels, centrality of e-government in
the public service modernisation plans and its role in achieving forms of joined up
government in UK policymaking made for a suitable case for research. Furthermore,
the existing configuration of public administration in the UK would bring into sharper
relief the impact of e-government. Following Haldane (1918) in particular, the long
traditions of the British civil service were cemented in hierarchical and functional
departments (Bridges,1957; Hennessy,1989). Despite constant efforts to reform

machinery and service delivery, there had been an enduring perception by scholars and

other observers that the institutions of the UK public sector were not conducive to
change (Fry,1979; 1993; 1995; Theakston,1995a; Smellie,1950; Pyper,1991;

Willson,l9'68; Pollitt,1984; Jordan,1994), although, as discussed elsewhere in the
thesis, the agentification of the civil service in the late 1980s and 1990s did create

some significant alteration.

Considering this functional configuration, the UK was particularly appropriate for
study as the modernisation agenda, with e-government at its heart, was explicitly
positioned to challenge the modus operandi of departments by, amongst other things,
inducing increased coordination or joining up (Cabinet Office,1998/99,p23). The role
of ICTs in the UK case was therefore of particular interest, with the new technologies
placed to facilitate this coordination within a landscape where services were delivered
within segregated silos. In addition, the history of government computing, as discussed
in Chapter Two, provided a further reason to research e-government in the UK. As
demonstrated in the thesis, computers pervaded many areas of the public sector yet
development had largely followed a different pattern to the orchestrated mode implied

by e-government policy documentation.

The broad objective of the thesis is to investigate the role of new ICTs in facilitating
joined up government under the auspices of e-government, as articulated at the heart
of the UK government and embodied in particular in the work of the Office of the e-
Envoy at the beginning of the new millennium. To set the stage for this, the thesis will

provide original research into the history of government computing, finding that there



have been attempts to coordinate IT across departments in the past, with limited

success. Then, central e-government strategy and activity will be profiled and two case

studies will be presented to explore the facilitation of joined up government through
ICTs.

This first chapter however will review and characterise the relevant existing literature;
whilst the contribution of some key scholars in particular is identified, the thesis

provides the first rich research into the role of e-government in achieving joining up in

public service delivery.

Firstly, despite an erstwhile lacuna, there was more research on the relationship
between government and ICTs from the beginning of the 1990s, sometimes under the
specific remit of understanding and discussing e-government. Secondly, there was also
a body of literature that considered the attempts in, and possibilities of, forging higher
levels of coordination and collaboration between discrete public sector units, and of
creating seamless provision of services for citizens. From 1997 some scholars looked
specifically at the New Labour incarnation of this broad objective, expressed as joined
up government. However, despite some important work discussed below, overall there
had been little in public administration that attempted to put the two together, to
consider the role of ICTs in facilitating coordination of service delivery, particularly as
a means of understanding the crux of the modernisation project as expressed in parts
of the Modernising Government white paper. The thesis researches e-government’s
contribution and role in joined up government in the UK specifically to add to

understanding of this under-explored issue.

1.2 STUDYING GOVERNMENT IN THE INFORMATION SOCIETY

Since Daniel Bell’s The Coming of Post-Industrial Society, published 1n 1973, there
had been a large volume of scholarly texts attributing transformational capabilities to
ICTs in society. Many of these works drew from the theory that industrial age
structures were being replaced by a post-industrial information society. Operating

under this rationale, bodies of literature developed which sought to understand ICT or



information-led changes in the economy, in organisations, at work, at home or at play
and 1n society as a whole (Porat,1978; Dizard,1982; Nora/Minc,1980; Perez,1983:
Liepietz,1987; Negroponte,1995; Leadbeater,1999; Brown,1997; Tapscott,1998;
Lyon,19388; Castells,1996). Some of these ‘information society’ writers tended to trace
the impact of ICT's upon societal relationships with ‘heady images being called up of a
more egalitarian society’ as a result of new forms of knowledge and heightened
information access (Bellamy/Taylor;1998a,p1). Others tended to adopt a more
sceptical view of the emergence of a new mode of human existence (Slack,1984;

May,2002) or argued that the ‘information society’ concept was not helpiul
(Webster,2002).

Specifically in terms of government, Margetts observed that, within the broad context
of scholarly attention to the ‘information society’, ICTs had been associated with a
definitive process of modernisation (1999,p164-165). Max Weber’s texts, placed
within a much wider Western phenomenon, saw society changing and developing
through rationality. This rationality would be enshrined in bureaucratic systems, which
could allow precise methodical control over society. ICTs seemed apt enough to
provide the tools of this rationalisation process far beyond the imagination of Weber
himself; to ‘out-Weber Weber’ (Hood,1994,p140). Certainly, the indications given
from the Modernising Government white paper, even in the title itself, suggested that
high-level UK government policy had taken this association between ICTs and public

administrative modernisation to heart.

At times, the assertion that ICTs could modernise public administration had been
taken to the extreme in scholarlir work, with bold claims of a technologically driven
society. Alvin Toffler’s trilogy (1970; 1980; 1990) had been seminal in predicting
startling transformations to society and government through ICTs. He noted that
computers with ‘unprecedented power for analysis and dissemination of extremely

- varied kinds of data in unbelievable quantities and at mind-staggering speeds’ were
driving accelerated change (1970,p30-31). In subsequent works (1980; 1990) Toffler
suggested ICTs would cause a decentralisation of political power and transform

government; a theory refuted elsewhere despite the infiltration of Toffler’s ideas into



US policy in the early 1990s (Margetts,1999,p166,172; May,2002,p21-22). Similarly
to Toftler, other authors suggested that the importance of the state and government
would decline with the rise of the information society (e.g. Cairncross,1998;

Coyle,1997); a theory strongly contested by others (Keohane/Nye,1988; May,2002).

Surveillance and the Information Society

Contrasted with the bright allusions by Toffler and others to a much improved,
ICT-enabled society, other writers predicted that ICTs would be used by governments
and other institutions to control and restrict a citizenry. Part of the concern was that
powerful technologies would provide governments with new abilities in gathering and
joining together personal citizen data. Beniger (1986; 1991) argued that ICTs were

inherently technologies of control used by malevolent governments to dominate
society. Burnham (1983), Warner and Stone (1970), Angell (2000) and Whitaker
(1999) provided similarly pessimistic observations and predications. O’Harrow,
writing largely about the USA, provided a catalogue of alarming government and

commercial surveillance techniques and networks, working through internet, mobile,
radio tags, CCTV and other channels (2004).

Related to these works, there were also concerted attempts to understand the role of
new ICTs in society and government in terms of their propensity to provide
surveillance capabilities. ‘Surveillance Studies’ was led by David Lyon (1994; 2001;
2003) and influenced by Rule (1973), Dandeker (1990) and ultimately Foucault (1975;
McNay,1994). Scholarly attention to surveillance, monitoring and data collection grew
to cover many different fields and perspectives (e.g. Bain/Taylor,2000; Gandy,1993;
Norris/Armstrong,1999; Graham/Marvin,2001; Ball,2003; Ball/Webster,2003;
McCahill,2001) and often considered surveillance processes in government. A
dedicated journal entitled Surveillance and Society \-Nas created, and the literature not
only embraced important observations on the real or potential threats to privacy by
ICT-enabled surveillance, but also uncovered wider implications of new surveillance
processes on society, governing and the individual. For exainple, in a subset of the
Surveillance Studies corpus, attention was paid to the ‘sorting’ capabilities and

processes applied to citizen data derived from various collection procedures (e.g.



Gandy,1993; Lyon,2003; Bowker/Star,1999; Lessig,1999; Graham/Wood,2003).
Surveillance Studies then, did draw attention to the role of ICTs in affording new

powers to government through the joining together and manipulation of citizen

information.

The concerns expressed in Surveillance Studies literature about the potentially
negative effects of the use of ICTs in public administration had filtered through to
some political circles. As far back as 1972 Tony Benn expressed concern that, because
of computing, ‘the spectre that haunts us...is that every child at birth will be traced

and tapped by government and business’ (1972,p14). Furthermore, popular literature

and f1lm had often fuelled fear of a society overshadowed by close state surveillance,
usually enabled by technologies. Novels by Orwell (1949), Huxley (1932), Kafka
(1925), Zamyatim (1920) and feature films such as The Conversation (1974), Brazil
(1985), Gattaca (1997), The Matrix (1999) and Minority Report (2002) contributed to
something of a general perception that government may wish to use ICTs and other
technologies to impose surveillance and control. Journalists took to using phrases
taken from such works, most prominently ‘Big Brother’, as an argot to describe
virtually any notable instance whereby governments collected and used personal
citizen data, or monitored individuals in ways which could be considered intrusive, via

new technologies.

Critical Public Administration: The information polity

Existing in parallel to some of these wider patterns, researchers in the UK
began to provide more systematic scholarly attention to the influence of ICTs in public
administration, most notably within a wide ranging Economic and Social Research
Council research initiative, known as the Programme on Information and
Communications Technologies (PICT). From the PICT, some ‘scholars carved out the

‘information polity’ in the early and mid-1990s as a useful conceptual tool from which

important work derived.

The PICT was a ten-year programme begun in 1986 to research the long-term

economic, social and policy implications of ICTs; many articles were published under



its broad remit, some of which looked at ICTs in public administration (see
Bellamy/Taylor,1994). This work was set within a general climate in the academic
discipline during the 1990s and before, where ICTs were given little by way of serious
consideration (Frissen,l99é,p33); a trend that was set to continue (Fountain,2001,p16;

Taylor/Lips,2004,p1-2). This thesis is positioned to enrich this under-researched arena.

Protagonists in the PICT, such as Taylor and Williams in particular, argued that a
number of changes were occurring within government organisations, including the
widespread adoption of ICTs, the increased use of information in service delivery,
increased provision of information to third parties, changes in labour processes
contingent on ICTs and increased use of information for strategic management
purposes (1990,p159). They argued that these changes had received little scholarly
attention and suggested that the term ‘information polity’ would provide the
‘conceptual focus’ for these changes (ibid.,p151). Taylor and Williams had conviction
that, despite caveats, the ‘transformation of contemporary public administration is
being enabled by the adoption of new information and communication technologies’

and profound changes, such as significant decentralization, could ensue (1991,p187-
188). |

Subsequent work by some writers (Bellamy/Taylor,1992; 1994; 1996, Taylor,1992)
developed the information polity, a ‘parallel concept’ to the information economy and
society, which drew ‘attention to the need for systematic investigation of the
significance of changing information and communication capabilities for government’
(Bellamy/Taylor,1998a,p148). The term ‘polity’ was used to refer to a “stable,
legitimized, “routinized” form of govemﬁnce’, conjoined with ‘information’ to
empbhasise the importance of information to the ‘definition, maintenance and reform of

the institutional order which'it reflects and represents’ (Bellamy/Taylor,1996,p57).

Later, Bellamy would reflect that despite avoiding a “simple technological-
deterministic’ stance that might suggest a linear relationship between ICT
implementation and government change (2003,p7), some of the PICT-related output of

the early 1990s assumed properties of ICTs were ‘given and generic’ and showed little

10



interest in how ‘particular technological applications are formed or varied by specific
social contexts or human agencies’ (ibid.). Although never strongly deterministic in its
views on the abilities of information technologies, the PICT and information polity
work did enter into the debate couched as technological determinism versus social
shaping of technology, which emerged in part from scholarly considerations of the
information society. Some writers tended to infer that technologies had the power to
instil profound transformations in society (Toffler,1970; 1980; 1990;
Negroponte,1995; Frissen,1994), others retorted that society itself also had a
prominent role in shaping technology (Edge,1995; Wajcman/Makenzie,1999). Whilst

many scholars (e.g. Winner,1999) reasoned that there was some form of balanced
interaction between technology and its societal context, the subject matter of this
thesis does raise questions in terms of the assumptions of policymakers regarding the

power of new ICTs to transform service delivery.

Beyond the PICT, other scholars were adopting a critical stance to the implementation
and management of IT projects in the public sector. Margetts and Willcocks
highlighted a number of factors that impinged on the adoption of IT in the public
sector, using examples of problematic IT implementation in the Foreign and
Commonwealth Office and the Department of Social Security (DSS). They concluded
that ‘IT as an instrument of policy is not an uncontentious or unproblematic 1ssue’
(1993,p56). A little earlier, Margetts described the larée ‘Operational Strategy’ to
computerise the social security benefits system in the then DSS. Her preliminary
evaluation indicated that few of the expected benefits of the programme materialised;
as well as running dramatically over budget and offering little by way of efficiency
gains, the more innovative aspects of the programme, such as the ‘whole person’
concept, failed to materialise (Margetts,1991,p331-332). The whole person approach
aimed to reform services by doing away with fragmented ‘benefit-by-benefit’ delivery
and developing a seamless service for all benefits, for each citizen (ibid.,p328). This
did not emerge, and Margetts argued the experience of the Operational Strategy
indicated the prospect that, with reference to the work of Taylor and Williams, ‘other

possible benefits embodied in the notion of the ‘information polity’ will remain
elusive’ (ibid.,p341).
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Critical Public Administration: Informatization

Further scholarly work on the use of ICTs in social sécurity service delivery
helped develop and focus analytical concepts. Drawing in particular from Frissen
(1992) and Bellamy and Taylor (1994), Bellamy argued that many of the post-
Operational Strategy ICT policies amounted to the ‘informatization’ of benefits
administration (Bellamy,1996,p160). Informatization was taken as the emphasis on
creating and exploiting new information capabilities, particularly through new
information flows across networking computer systems, and was set against
‘automation’, where computers were used to mimic existing information structures
and replace human labour (ibid.). Bellamy argued that informatization did feature in

the original Operational Strategy, particularly with the whole person concept
(ibid.,p162).

Informatization had become a prominent concept in discussions regarding ICT use in
government processes and began to provide a focus on the role of technology in
drawing together service delivery around needs of the user. The concept was -
developed in Dutch scholarly discussions (e.g. Frissen,1992; Snellen,1994) and was
picked up in Britain. For instance, Muid (1992) and Bellamy and Taylor (1994)
associated the rise of New Public Management with informatization processes, while
Taylor (1998) argued that the concept enabled an ‘x-ray vision’ of government by

focusing on informational relationships.

In the case of the Operational Strategy, the informatizing whole person concept did not
emerge and the strategy settled on a more straightforward and ‘not unsuccessful’
automation programme (Bellamy,1996,p165). However, post-Operational Strategy,
the Benefits Agency proposed that a one-stop service should be developed for clients,
through convergence and connectivity of technical systems, a unified computer
database and a fundamental reengineering of the benefits system (ibid.,p168-170). Not
only an indication of an appreciation of the benefits of informatization in the use of IT
in service delivery (ibid.,p176-177), the post-Operational Strategy plans demonstrated

the aspiration to coordinate IT and data systems to help join up benefits services
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around clients. However, the barriers to one-stop services were also apparent; the
influence of existing mainframe systems in the Benefits Agency, the ‘cultural
hegemony’ of dominant automation perspectives on technology in Whitehall and
ascendant political agendas affected the direction and pace of informatization
(ibid.,p177). Despite the long-standing notion in the DSS that ICTs could reform
welfare services to join up around client groups, barriers often stymied wholesale

progress, although in 2002 the DSS was reorganised into the Department of Work and

Pensions, a department structured around the needs of different groups
(Bellamy,2002,p217-218).

Research on the Coordination of Computerization in the Criminal Justice System
(CCCIS) programme, a long-term initiative originating in the mid-1980s, provided
further important observations on informatization that feed into this thesis. The various
arms of the criminal justice system, police, Home Office, probation, the courts etc had
been decentralised and compartmentalised historically (Bellamy,1998b,p300). During
the 1980s these institutions were implementing or were considering implementing
national information systems. Home Office officials thought it beneficial to induce
interoperability between these systems (Bellamy/Taylor,1998a,p59), to streamline case
management, encourage effectiveness and efficiency across the’system and improve
the quality of statistics (Bellamy,1998b,p302; Bellamy/Taylor,1996,p52-33); to

informatize criminal justice services.

However, scholars argued that existing compartmentalised criminal justice
information domains were protected by civil and constitutional rights, the traditions,
sensibilities, priorities and operations of the professions and organisations involved,
uncoordinated budgeting and the legacy of incompatible IT systems (ibid.,p62). The
research indicated that this highly institutionalised configuration would not
accommodate interoperability and new information flows easily. However, there was
also reason to suppose that the institutional order of the criminal justice system could
concelvably be altered to a more integrated form. Bellamy and Taylor suggest that a
widespread perception of inefficiency and ineffectiveness within the system, along

with rising crime rates, had led to a political momentum during the period that could
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generate Institutional change in accordance with the informatizing objectives of the
CCCIS (ibid.,p67-68). However, these objectives and those of subsequent initiatives
would prove difficult to achieve and, despite renewed attempts to improve data quality
within, and interconnectivity between the arrﬁs of the criminal justice system in the e-

government era (discussed in the first case study), progress had been slow

(HMIC,1999; HMIC,2000; 2002; Audit Commission,2002b).

Critical Public Administration: The institutional approach

In their later collaborations Bellamy and Taylor were categorical in their use of
an institutional approach in answering key questions under the auspices of the

information polity. Institutions had received attention and rich treatment in wider
political science (see Hall/Taylor,1996; Pierson/Skocpol,2002); broadly, institutions
are taken as ‘formal or informal procedures, routines, norms and conventions
embedded in the organisational order of the polity’ (Hall/Taylor,1996,p6). These
institutions guided activities through providing continuity, rationalities and ordering in
public sector organisations yet, although institutions could demarcate organisational
boundaries, they were not necessarily restricted or defined by them
(Bellamy/Taylor,1998a,p157); multiple institutions could co-exist and interrelate
within one government organisation, or a single institution could extend across many

organisations, representing policy networks and communities (ibid.; Lowndes,1996).

Considerations of the role of institutions led Bellamy and Taylor to view information
and its communication in a way that ‘reduces to sterility the aﬁtonymical discourse
between utopian and dystopian approaches to understanding ICTs’ and to look at the
power of institutions in the shaping of information processing in government
(1998a,p157). Their approach rejected alternative perspectives on understanding the
information polity as overly technicist but also avoided viewing the shaping of ICTs in
government as a result of ‘free and conscious choice in the exploitation’ of neutral
technologties (ibid.,p150-151). Whereas they did not see ICTs driving change alone,
they also argued that technologies are not ‘infinitely malleablek and portable artefacts

which can be bent at will’ (ibid.,p151), thus seeking to reflect a balance between the
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power of information technologies and the contextual environment in which these

technologies would operate.

Whilst the capabilities of ICTs could lead to ambiguous outcomes, they were also
shaped by the social processes, and ultimately the specific institutional settings within
which they were embedded (ibid.,p152), as shown in earlier work on the Department

of Social Security and criminal justice system. Thus the ‘potentially radical tendencies

of ICTs’ were juxtaposed with ‘the inherently evolutionary and incremental nature of

institutional change’ (ibid.). They conclude that:

Despite the powerful hyperbole which surrounds the notion of an information age,
heroic scenarios for reinventing government through the application of ICTs are
fundamentally misleading. The institutions of governance will mould and fashion
the revolutionary potential of ICTs into an evolutionary reality...The heady
images which are so often associated with ICTs, together with the technologicélly
determinist expectations that they will transform the nature of relationships in and
around govemance, are balanced by the relative insusceptibility to change of the

normative and assumptive worlds which suffuse political institutions (ibid.,p170)

Margetts provided an equally cautionary message in her own book Information
Technology in Government: Britain and America. Here, she noted that whilst
information technology had become ‘a new fairy godmother for government’
(1999,p1), research indicated that 1t had not had the expected influence. A primary
reason was that ‘as well as information technology changing public administration,
public administration has changed information technology’ (ibid.,p178). Despite the
pervasive status of IT, developments were localised, varied and of limited success;
evidence from four case studies in Britain and America pointed to the enduring
influence of distinct institutional settings in the implerhentation of IT systems. Thus
‘the experience of the four organisations involved constitute four distinct stories, with
social, economic and organisational factors continuing to influence the use of
information technology, thereby ensuring that the effects of computerisation continue
to vary’ (ibid.). Margetts found that organisational decisions taken before and during
IT system implementation ‘dictates the future possibilities for policy innovation,

creating a new form of ‘administrative inertia’ within government agencies’
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(ibid.,p179-180). Thus, applied to the UK e-government strategy, Margetts implied

that modernisation could be restrained as well as unlocked by ICTs.

Working from America, Fountain tied ICTs with institutional perspectives on
governance and organisations, by endeavouring to show how institutions and
organisational configurations mediated technologies. Fountain rejected the notion that
bureaucracy was likely to diminish in the face of networked computing (2001,p62-63)
and set out an institutional theory (tested in case studies) of ICTs 1n contemporary
government (ibid.,p83-103). Her central accomplishment was to account for
information technology in institutional theory and to demonstrate that, whilst the
internet in particular was a ‘revolutionary lever for institutional change’, the

machinery of government institutions mediated and altered the actions of this lever
(ibid.,p193-194).

zfxs e-government strategies developed in governments around the world, including the
UK, public administration scﬂolars should have found the above literature as
intellectual heritage, from which closer understanding of IT in public administration
could develop. Through an interest in the information polity lens, key scholars turned
to demonstrating the institutional dimensions of government, which provided insight
into the difficulties of instilling informatization into public service delivery. This
thesis moves these considerations of institutions on in the study of e-government and
its role in joining up, providing a rich, and deep examination of multiple organisations

and institutional arrangements across time.

However, as noted above there was not a sustained and concerted scholarly effort in
public administration to consider the influence of ICT's in government processes,
despite the endeavours of key scholars, some of whom will be returned to later in the
Chapter. As a result of the paucity of critical scholarly attention, notions derived from

wider literature tended to dominate approaches to the understanding and assessment of

e-government in the new millennium.

1.3 CONCEPTIONS OF E-GOVERNMENT IN WIDER LITERATURE .
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While the information polity acted as an important focus for key public administration
scholars, who were able to uncover some of the institutional factors involved in the
applications of ICTs to government processes, writers from other spheres were seeking
to understand the role of ICT in other organisations. Some of this work considered the
role of electronic processes in coordinating the outputs of organisations, and would

influence dominant perceptions of the purpose and format of e-government.

In particular, as new information technologies began to be used increasingly in the
private sector, business and management literature sought to understand how best to
exploit IT 1n light of growing investment levels. In the mid 1990s, a strain of this
thinking developed into the Business Process Reengineering (BPR) movement and in
1993 Hammer and Champy offered their manifesto for reengineering corporations.
Part of the mantra was that ICTs needed to be harnessed by thinking inductively; ‘to
first recognise a powerful solution and then seek the problems it might solve’
(1993,p88). Although BPR was by no means about new technology alone, Hammer
and Champy argued that ICTs could be utilised to fundamentally alter and improve
business practices in organisations, to refocus operations to the needs of customers and
increase profitability. The BPR doctrine held that IT should not be used to ‘pave over
cow paths’, to automate existing organisational practices, but instead could be used in

aggressive obliteration and redesign of business processes.

Under BPR, information could flow freely across electronic networks regardiess of
traditional functional and organisational boundaries, integrating operations to improve
the customer experience (Taylor,1995; Bellamy/Taylor,1998a,p51-53; 1998b,p6).
BPR emphasised flexible organisational practices enabled by new ICTs, which could
preclude the need for restrictive command structures and divisions of labour
(Bellamy,1998b,p297). Horizontal integration across organisational units and vertical
integration through supply chains and out to customers or clients was advocated to
secure a customer-focused modus operandi (Bellamy/Taylor,1998a,p74-75). Thus,
BPR turned attention towards joining up the services of the functional silos of business

organisations around the needs of customers, in part through ICTs.
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As well as being discussed in public administration literature (e.g. Taylor,1995; Taylor
et al,1997; Anderson,1999), BPR was officially adopteci by the British government in
the mid-1990s (Bellamy/Taylor,1998b,p6), as seen in the Central Computer and
Telecommunications Agency report and other documents (CCTA,1994b;
OPSS,1994a; 1995). However, most of the government projects used as examples of
BPR at the time were somewhat modest compared to the severe forms advocated by
Hammer and others (Bellamy/Taylor,1998b,p6). Still, the sentiments of BPR could be
seen manifested strongly in ICT-mediated modernisation processes and projects in the
UK and elsewﬁere during the 1990s (Bellamy/Taylor,1998a,p76-86), as well as

government.direct (Bellamy/Taylor,1998b), Modernising Government and the central

e-government strategy examined in this thesis.

As BPR literature was adopted as a potential tool in policymaking, some scholars were
cautious of its application in public service delivery. For instance, BPR was said to be
used to ‘explain away’ the IT productivity paradox (Bellamy,1999a,p90), the uneasy
lack of evidence of clear links between IT investment and increases in business
productivity in organisations (Strassman,l 997;p23; Bellamy/Taylor,1998a,p51). BPR
advocates argued that the lack of apparent success with IT over many spheres could be
blamed on its common use for supporting failing business methods instead of
appliance to reengineering (ibid.,p51-52). Yet it was argued that BPR style techniques,
although positioned to transform organisations, particularly through creating new
information flows, failed to take into account the threats caused to existing
information domains and the actors that controlled them (ibid.,p153-154). Still,
arg;uably the BPR movement and the notions and sentiments therein continued to have
an influence on the conceptualisation of the role of ICTs in government processes. In
particular, BPR laid emphasis on creating holistic and seamless responses to clients
through coordinating information flows across boundaries using ICTs, which parallels

with the central principle of the e-government strategy as outlined above.
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Conceptions of e-Government in Business and Management Literature: The stages
model

Whilst BPR represented a mode of thinking that may have informed early e-
government policy development, subsequent business and management literature also
provided input into the required trajectory of e-government across the world. A |
reoccurring theme was that the documents advocated the use of ICTs, particularly
internet technologies, for the coordination or joining up of public services; indeed the
realisation of seamless service delivery was promoted as the zenith of e-government.
Despite the existence of cautionary messages provided by Margetts, Fountain,
Bellamy and Taylor outlined above, some of the literature resembled the ‘intoxicating

visions of government in the information age’ (Bellamy/Taylor,1998a,p170) that had

been warned against.

Commercial research reports mapped out a projection for public sector adoption of
new ICTs. For Accenture (2002) the overarching argument was that new ICTs, and
particularly online applications offered ‘faster, cheaper, more personalized and
efficient service delivery’ (Accenture,2002,p2). The report measured e-government
performance across the world in terms of ‘maturity’; governments were expected to
progress from ‘publish’ or ‘passive’ stages (where electronic communication was
restricted to informational websites), to ‘interact’ stages (where users could also
communicate with government agencies through email for instance) and finally to
‘transact’ stages where fully two-way communication occurred (ibid.,p4). Similarly to
the Modernising Government white paper, Accenture argued that the ultimate goal of
e-government was to create ‘intergrat[ion] across agencies to simplify interaction,
reduce cost and improve service’. (ibid.,p2). Integration across agencies should be
accompanied by ‘true integration between the web front-end and the back office

systems’ (ibid.,p12).

Deloitte and Touche provided a similar message in its At the Dawn of e-Government
report, where familiar themes set the tone; ‘the explosive entry of technology into -
every facet of life has changed how people live, how they work, how companies do

business — and how governments serve their constituents. The result: the emergence of
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e-Government’ (2000,p1). The report, again with an emphasis on online service
delivery, argued that there was a direct correlation between the ‘eminence of web-
based applications’ and the ‘degree of enterprise transformation’ in governments
(ibid.,p22). A progression through stages of e-government maturity was again
expected; from informational websites, to two-way interaction, clustering of services
through portals and finally to 'full integration and enterprise transformation’
(ibid.,p24-25). At this final stage ‘old walls defining silos of services have been torn
down, and technology is integrated across the new enterprise to bridge the shortened

gap between the front and back office’ (ibid.,p25). Electronic government was seen as
crucial 1n facilitating ‘customer-centric’ governments by ‘breaking down obsolete
structures and the ‘silo’ thinking that has long characterised the way governments have

operated’ (ibid.,p2).

International public sector organisations had also increasingly turned attention to e-
government at the beginning of the new millennium. The United Nations Di;fision for
Public Economics and Public Administration produced a report in 2002 that looked to
benchmark e-government advancements; i1t again provided a number of stages through
which ‘e-services’ should develop. ‘Emerging’ governments would establish a web
presence, ‘interactive’ facilitated enhanced electronic communication, ‘transactional’
allowed online payments and other transactions. Finally, the ‘seamless’ stage equated
to ‘total integration of e-functions and services across administrative and departmental
boundaries’ (UNDPEPA,2002,p2,10). The Organisation for Economic Co-Operation
and Development (OECD) argued 1n the e—~Government Imperative that e-government
could lead to ‘seamless government, cutting across the boundaries that separate
different structures and functions in the public administration, to provide seamless
interface to both users of services and to citizens’ (2003,p17).

The four reports detailed above, and other similar material, did not usually suggest that
progress to these higher echelons of e-government service provision \jvould be easy
and had to be placed within a wider reform process to succeed. Nonetheless, despite

these caveats the overriding message was that, mirroring Modernising Government,

uses of new ICTs in public services would be instrumental in achieving a new phase of
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government where services would be joined up, delivered seamlessly and tailored to

the needs of the user rather than provider.

Whilst the ‘stages model’ was the dominant approach to e-government, there were
some doubts about its appropriateness for the full breadth of public services
(NAO,2001/02d,p10-12). The model’s emphasis was less on critically assessing the
underlying assumptions and philosophies behind e-government policy and more on

measuring, benchmarking and league tabling comparative progress, in terms of the

assumed ultimate objectives of seamless and integrated delivery
(Taylor/Lips,2004,p7). Nonetheless, arguments pertaining to the instrumental role of

e-government in achieving joined up government were relentlessly driven from these

business and management sources; e-government was set to achieve an advanced
incarnation of joined up delivery through a modernist progression, particular through
online channels. However, despite the positioning of e-government as a facilitator of
joining up in business and management literature, there was little in terms of critical

appraisal of these assumptions in public administration literature.

However there was, as discussed below, scholarly attention to the notions of joining
up that had figured prominently in the ‘stages model’ and government policy. Yet, the
role of ICTs in joining up had largely escaped this academic attention, despite their
close association in policy discussions and business and management literature,

beginning in the late 1990s.

1.4 ACADEMIC UNDERSTANDING OF JOINED UP GOVERNMENT IN THE
UKk

Joined up government is the second key theme considered 1n this chapter; it received
academic scrutiny from public administration scholars for a number years. It emerged
as a popular term in the UK near the beginning of the Blair government from 1997
(Mulgan,2002), coming to encapsulate a ‘central objective of public sector reform’

(Ling,2002,p615). The term and associated parlance was said to emerge more from

‘fashionable leftish think tanks’ than Whitehall (Pollitt,2003,p36) but was then
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discussed and promoted in a number of government policy documents (Cabinet

Office,1999; P1U,2000a; 2000c; Centre for Management and Policy Studies,2001;
SEU,2001).

Joined up government was seen as a reaction to perceived systemic inadequacies in the
delivery of public services. Thus, the movement was ‘best viewed as a group of
responses to the perception that services had become fragmented and that this
fragmentation was preventing the achievement of important goals of public policy’
(Ling,2002,p616). Kavanagh and Richards argued that the traditional departmental

structure and policy-making model, based in part on the Haldane Committee’s 1918

recommendations for vertical functional departments organised by service, created
unintended and unforeseen pathologies in service delivery (2000a,p1-2). This point
was discussed further in particular by Perr1 6 (1997,p16-25), who argued that many
contemporary problems with government derived from ‘the failure to challenge the
functional principle of organisation’ (ibid.,p25). By the late 20" century there was a
growing view that government functions were contributing to societal problems rather
than alleviating them; ‘public services were perceived to have grown, to become

ossified consumers of resources and sources of obstruction to reform’
(Lawton/Rose,1999,p287).

However, before joined up government rose to prominence, public service reform took
an alternative course which, as well as providing solutions to the perceived problems,
also created an environment where coordination became a more significant issue. This
course was the Next Steps reforms under Margaret Thatcher, who believed the civil
service wa§ bloated and bureaucratic and required restructuring. She demonstrated her
intentions in the employment of Lord Rayner as head of her Efficiency Unit in the
early 1980s, charged with eliminating waste in departments (Butcher,1995,p63).
Following the precursory Financial Management Initiative, Thatcher contracted Sir
Robin Ibbs to produce a report in 1987 that recommended that many government
departments should be divided into smaller policy units. The ensuing reform in the
departmental structure was perhaps the most fundamental change of the 20 century,

and continued under Prime Minister John Major with 74% of the civil service
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operating in 130 agencies by.1997 (Greenwood et al,2002,p33). The agentification of
the civil service had arguably increased the effectiveness and efficiency of service
delivery through a ‘greater clarity of purpose’ (Foster/Plowden,1996,p166), but may
have also magnified the perceived problem of fragmentation
(Kavanagh/Richards,2000a,p8; Richards,2001,p62; Rhodes,2000d,p156). Ling noted
that whilst Next Steps and subsequent reforms ‘intended to break up what was held to
be a monolithic, inward-looking public sector’, it also ‘exacerbated the difficulty of

co-ordinating multi-agency responses to complex problems’ (Ling,2002,p618).

Joimned up government had thus been viewed by scholars as a response not only to
‘weaknesses 1n conventional delivery processes’ but also ‘perceived problems
associated with fragmentation during the 1980s’ (ibid). In particular, this
fragmentation had left government less able to deal with the so-called ‘wicked’ issues
related to crime, unemploymen‘t, welfare, education and so on (6,1997,p9-10). There
was agreement in the literature that one way that joined up government could be
understood was as a response to these enduring wicked 1ssues that the reforms of the
1980s failed to resolve (Kavanagh/Richards,2000a,p8; Pollitt,2003,p46;
Richards,2001,p63-65). This point was echoed in the Modernising Government white

paper and other central government publications cited above.

However, further context to the rise of joined up government could be found in an
appreciation of ‘governance’ rather than government. From the 1990s, there was
increasing acknowledgement that, as well as fragmentation in and between
government organisations, an increasingly complex and heterogeneous society had
provided challenges for public service delivery. Thus, government should seek to
govern flexibly, acknowledging and using partnerships, co-operatives and networks
beyond the purview of traditional hierarchical models of delivery (Rhodes,1997;
2000a; 2000b; 2000c¢; Kickert,1992). This view struck a chord with joined up

government, and thus provided a frame within which joined up government policies,

and academic discussions thereof, emerged.

23



Joined Up Government: Parallels with the past

Some scholarly attention to joined up government focused on demonstrating
the similarities between the Blair Labour government’s emphasis on joining up and
previous policy and strategy responses through the decades. Kavanagh and Richards
described a series of government responses to perceived organisational deficiencies
(which they termed ‘departmentalism’) including Winston Churchill’s ‘overlords’
experiment, attempts to create super-departments through mergers in the 1960s,
Edward Heath’s Think-Tank style Central Policy Review Staff and the Programme
Analysis and Review (2000a,p3-5). The general consensus was that these Initiatives
largely ran out of steam (Theakston,1995a,p84,86,113; Hennessy,1989,p244-245;
Pollitt,1984,p154-55; Greenwood et al,2002,p41). Similarly, the Civil Service
Department, created in 1968 following the Fulton Committee report, aimed to address
pathological obstacles to service delivery but ultimately failed (Greenwood et
al,1992,p144; Hennessy,1989,p206). Kavanagh and Richards pointed out that previous
initiatives had similar objectives of creating coordination across departments as the

joined up government movement of the late 1990s and beyond.

Writing as a contribution to a National Audit Office report on Joining Up to Improve
Public Services (NAO,2001/02¢), Richards took a different line in pointing out
continuities between joined up government and previous attempts to deliver
coordinated services. She argued that joined up government was precisely what had
occurred during the post-war period up until the late 1970s, through planning and
professional consensus (2001,p62). Richards suggested that this paradigm was
replaced by one based on economy and efficiency until the late 1990s, where a third
paradigm in public policy aimed at countering a legacy of fragmentation from the
1980s and 1990s through tackling ‘wicked problems’. Clark noted that, looking at
previous attempts at joining up, ‘it is remarkable how much in common the past now
has with the present’ (2002,p111), citing similar examples to that of Kavanagh and
Richards noted above. Pollitt concurred, adding that John Major’s Conservative
administration laid considerable emphasis on partnerships, a prominent aspect of
joined up government (2003,p36). 6 (2004,p103) noted that strategies from as far back

as the 1830s, such as those instigated by Edwin Chadwick, were essentially an
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exercise in improving coordination not dissimilar to the notions underpinning joined

up government.

The two case studies in this thesis pick up on the continuity between the joined up
thrust of the Blair Labour government and previous policies and strategies to improve
coordi'nation and integration between government organisations, of which there were
many 1n both cases. The case studies will trace not only the history of IT use in the
government organisations concerned but also the policy history of coordination,
partnerships and integration within the two service delivery areas under scrutiny
(crime prevention and welfare), as well as any points where IT and joined up
government have been associated in the past. This will provide a closer understanding
of the institutional and organisational landscape within which the e-government

projects and tools under scrutiny operated.

- Joined Up Government under the Labour Government from 1997

Another strong theme of literature considering joined up government was
attempts to unpack and categorise the constituents of the Labour government’s
approach to joining up from 1997; to understénd the ‘group of responses to the
perception that services had become fragmented’ (Ling,2002,p616). This had been in
part because government documents had often failed to provide definitions of joined
up government (Pollitt,2003,p34). This haziness may have been the result of a
‘deliberate decision to experiment with a range of different forms’ with joining up
(Mulgan,2002,p5). However, some official guidance on the term’s meaning was
published in a PIU policy document entitled Wiring it Up. Building from Modernising
Government the PIU recommended more effective leadership, flexible funding, cross-
cutting policymaking, a more skilled civil service, powerful and timely audits and a
more appropriate role for the centre of government (PIU,2000a,p7-8) as a means of
improving joined up service delivery. The report also noted that joining up could take
different forms depending on requirements; sharing information, objectives, measures,
budgets or creating joint teams, customer interfaces and management arrangements

were among the options listed (ibid.,p18).
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Despite Wiring it Up, scholars continued to provide characterisations and
recommendations for joined up government. Pollitt’s review of government literature |
proposed that joined up government denotes ‘an aspiration to achieve horizontally and
vertically co-ordinated thinking and action’ (2003,p35). However, this could equate to
a variety of different approaches and objectives including joined up policy formulation
- and joined up implementation, vertical joining up (between central and local
government), horizontal joining up (between departments) and joining up for groups
(e.g. older people), regions, localities or policy sectors (e.g. transport or healthcare)
(ibid.,p37). Ling also described the multiple dimensions of joining up government
using a fourfold ‘pragmatic typology’ incorporating new ways of working across

- organisations (pooled budgets, joint teams etc), new methods of delivering services
(e.g. shared customer interfaces), new types of organisations and new accountabilities

and incentives (e.g. joint targets and performance measures) (Ling,2002,p625-626).

In striving for ‘holistic government’, 6 provided a series of recommendations in
‘achieving greater integration across the public sector’ (1997,p10). He advocated
holistic budgets, integrated information systems, organisations defined by outcomes
rather than functions and other measures to achieve integration (ibid.,p44-69). In later
work, 6 would seek to explain the relative take up of joined up government in the UK

and elsewhere, resting on a Neo-Durkeimian institutional approach to demonstrate the
influence of constraints and bonds (6,2004,p109-117).

Richards argued that joined up government responded to both ‘intractable’ problems
without obvious remedies and ‘tame’ problems with known solutions. She endorsed
decentralised strategies to allow local resolutions to generate best practice generally
for the former (2001,p64). For the latter, Richards argued that known solutions had not
been applied as ‘tame’ problems ‘lie on the boundaries between different
jurisdictions’; thus national strategies, cross-sector leadership, pooled budgets and
systems of evaluation and learning were required (ibid.,p65). Clark referred in
particular to the PIU Wiring It Up (2000a) report to list joined up working methods as
including joint customer interfaces, merged structures and budgets and sharing

information (2002,p109). Rhodes agreed that joined up government took various
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forms, citing area-based and citizen group-based programmes (2000d,p155) but
reminded us that ultimately joined up government was there to ‘build bridges between

the organisations involved in designing policies and delivering services’ (ibid.).

The above review of the literature indicates that joined up government was a diffuse
phenomena that included a raft of measures, tools and strategies, which all shared a
common goal of encouraging coordination, collaboration, partnerships and integration
between organisations and sectors that had previously delivered services discretely.
Furthermore, joined up government had often targeted the ‘wicked’ issues of service

delivery such as crime, employment, health, social care, education and so on. The

thesis takes this broad definition as the basis for research and in case study selection.

Understanding of Joined Up Government: The omission of ICT considerations
| However, to return to the argument noted above, there was evidently a paucity
of consideration of the question of ICTs in scholarly literature discussing joined up
government. This paucity remained despite the clear association between ICTs and
joining up in the Modernising Government white paper and the subsequent orientation
of the central e-government strategy. In terms of the literature on joined up
government mentioned above, Rhodes (2000d), Mulgan (2002), Clark (2002) and Ling
(2002) had no or negligible discussion of e-government strategies specifically, or ICTs
generally. Furthermore, the PIU report (2000a) provided little discussion of the e-
government programme, despite alignment with the Modernising Government white
paper. Some other central policy documents cohsidering the prospects for joining up
where neglectful of ICT issues to a similar extent (e.g. SEU,2001). This was less the
case in two independent reports produced from enquiries of purported policy failing in
government. The Bichard report recommended that, to ensure that police forces and
social service organisations were nationally coordinated enough to prevent dangerous
individuals working with children, ICTs would need to be improved to enable better
intelligence and information sharing (Bichard,2004). Laming recognised that better

collaboration was needed to protect vulnerable young people and that effective

information sharing, supported by ICTs and a national database for children, would

facilitate this to an extent (Laming,2003).
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Other sources did consider the role of ICTs in passing. Kavanagh and Richards
(2000a,p9) briefly noted that the ‘primitive state of IT provision’ held back joining up
whilst Pollitt listed the use of common IT systems and databases as a potential tool for
joined up government (2003,p44). Richards provided more depth, discussing the role
ICTs had to play 1n joining up services around clusters of citizen needs and the
implications of the reconfigurations needed to create such a change (2001,p63-
64,66,70). The National Audit Office report, to which Richards contributed, did
consider the role of websites in the operations of the joined up initiatives under review
(NAO,2001/02,p39) but did not discuss the role of the e-government strategy as a
whole. 6 (1997,p42-43) was published before the e-government agenda in the UK had
gathered significant momentum but did discuss the government.direct green paper, the
potential of an integrated electronic citizen interface and increases in flows of

information across functional boundaries.

In his later work, 6 briefly noted a trend in the use of government web portals aimed to
join up related services around common ‘life events’ or ‘distinct clienteles’
(2004,p120-122). 6 also pointed out the potential tensions between the increased data
sharing often associated with joined up government, and data protection and privacy
(ibid.,p121). As 6 argued, this became a major issue that schoiars (e.g. Bennett,1997;
Raab,20E)1) and government organisations (PIU,2002) addressed. The government
maintained that privacy and data protection were reconcilable with the increased data
use and sharing implied in the central e-government strategy; the PIU argued that it
was possible to pursue ‘the twin objectives of enhancing privacy and making better

use of personal data’ (ibid.,p5)*.

Despite these brief considerations, the overriding sense was that attention to ICTs and
e-government had been neglected in joined up government literature. Many of the
common components identified, including sharing information, joint teams, shared

customer interfaces, organisational integration and partnerships would logically

* Academic research, particularly that which was still ongoing in 2004 by Bellamy, Raab and 6, was set
to provide insight into this claim.
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require ICTs, informatization and electronic processes at their heart. Nonetheless,
without the benefits of the information polity lens, the authors discussed above largely

missed these considerations; a significant failing in light of the importance placed on

ICTs in government policy and elsewhere.

This thesis will help reconcile scholarly considerations of ICTs and joined up
government, to provide critical appraisal of the role of new technologies in achieving
joining up with reference to the central e-government strategy. Achieving this
reconciliation entails building upon some important existing academic work, some of
which has been referred to in prior sections of this chapter. This work did recognise

the function of ICTs in the coordination of service delivery, particularly as discussions

around this 1ssue arose in government policy publications.

As noted on p12 above, informatization had become an important scholarly concept in
discussions around the application of ICTs in service delivery. Whilst the concept had
been used generally to point to the tendency of ICTs to produce information that
could be utilised in a reflective sense by organisations (Bellamy/Taylor,1998a,p26-
27), informatization can also be employed specifically to indicate the potential to
exploit technologies to enable new flows of information (ibid.,p46-47,84). In this
sense, informatization 1s used in this thesis as a concept to denote innovative uses of
ICTs beyond that of automation, where new technologies imitate existing
informational processes, for efficiency and staff savings purposes. In contrast to
automation, references to informatization in this thesis point to instances where ICTs
have been applied creatively, particularly to enable new uses of information across
pre-existing boundaries. Thus, informatization has a strong link with the use of ICTs

in joining up service delivery; this link is borne out in discussions throughout the

thesis.

1.5 ICT-MEDIATED JOINED UP GOVERNMENT: CONSIDERATIONS OF THE
PUBLIC ADMINISTRATION VANGUARD
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A major thrust of UK e-government strategy documents and the commercial research
reports of Accenture and others-was the close intertwining of ICTs and electronic
service delivery with integration, seamless provision and joined up government.
Despite the prominence of the association in policy documents, there was less by way
of critical academic commentary on this matter in public administration, although
related work that considered the use of new technologies in surveillance did bring
some general attention to the powers offered to government through joining together

citizen data. Still, in particular the work primarily focused on joined up government

had neglected a consideration of ICTs and e-government.

However, arguments that ICTs may have a prominent role in forging integrated or co-
ordinated service delivery, particularly between traditionally distinct government
organisations or policy fields, had had a small but important voice, even well before
the emergence of e-government in Britain. One of the objectives of this thesis has been
to trace the derivation 6f the idea in policy discussions, and this original research will
be related in Chapter Two. However, in terms of critical academic work, Taylor and
Williams began to think about the potential for ICTs to bring about coordination in
service delivery in the early 1990s, using the information polity lens. In considering
the potentially transformational capacities of information technologies, they noted that
the ability of ‘agencies to bring together services at the point of the customer is made
more possible through the use of common information bases, themselves made

available via networked computing’ (Taylor/Williams,1991,p188-189).

Scholarly considerations of informatization in the information polity led to further
discussions on the potential benefits of ICT-mediated public service coordination. For
instance, Bellamy observed that intrinsic to efforts in the informatization of social
security benefits towards ‘whole person’ capabilities during the 1980s was the
integration of computer systems (Bellamy,1996,p167). Although whole person was .
unsuccessful, the subsequent emphasis on one-stop services in Benefits Agency policy
required a convergence of technical systems (ibid.,p169). Despite barriers and
difficulties, Bellamy argued that such potential informatization could portend holistic

administrative systems in which traditional barriers to capturing and exploiting
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information would be increasingly irrelevant, including those between different parts
of public bureaucracies’ (ibid.,p177). Similarly, Bellamy and Taylor observed that
etficiency and effectiveness benefits were identified in creating electronic links across
criminal justice agenc;ies by policymakers embarking on the CCCJS programme
(1998a,p59-60; 1996, Bellamy,1998b,p302-303). The inference was that, in the shift
away from policy emphasis on automation and towards unlocking the potential of
information through ICTs in public services, establishing electronic links between

government organisations as a means to proffer holistic delivery would be a

commonly held aspiration.

Considerations of the ‘governance’ concept in public administration also led some
scholars to reflect on the potential role of the integrative power of ICTs. Whilst it was
suggested above that governance and networks were important contextual concepts for
joined up government, Bellamy asked why ICTs had not figured prominently in
scholarly attempts to understand the governance phenomena (Bellamy,1998b,p294).
This was more surprising, Bellamy noted, as other areas of social science, such as in
the work of Castells (1996), had highlighted information technology as a conspicuous‘
factor in the shift towards networked organisations (Bellamy,1998b,p294). It was
argued that ICTs could unlock the essential resource of information in organisations,
bringing ‘co-operation across the hitherto impermeable boundaries’ (ibid.,p298).
Using the case of the CCCIJS, Bellamy pointed out the dangers in the assumption that
the introduction of ICTs would readily improve information flows across government,
as technological barriers, professional and commercial interests, and political power

may prove hardy obstacles (ibid.,p298-306).

Elsewhere in Europe, ICTs were being earmarked as facilitators of new forms of
government organisations and public service delivery. For instance Bekkers argued
that the networking power of ICTs were blurring, altering, redefining and integrating
government organisations in the Netherlands (1998,p57-77). Zuurmond discussed the
emergence of ‘infocracies’, where traditional government boundaries were
disappearing as information flowed through electronic networks (1998,p269). Killian

and Wind (1998) examined inter-organisational ICT systems, exploring the extent to
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which these might be enabling coordination and co-operation between government
organisations in Germany. Salza and Mecalla noted that the creation of a ‘unified
network’ for Italian government had been a priority for policymakers to encourage
connectivity, interoperability co-operation and database integration (2001,p139-
140,147). In America, Fountain considered the role of the internet and associated

technologies in facilitating bureaucratic coordination and inter-organisational networks
(2001,p51-52,79-81).

The Vanguard in the e-Government Era: Reviewing government.direct

Thus, for some time a select group of public administration scholars were
discussing the relationship between ICTs and coordination, networking and integration
in service delivery, often within wider debates pertaining to informatization and
‘governance. In the UK, the emergence of government.direct sharpened the focus on
this relationship in some key public administration texts; the green paper brought to
the fore the role of ICTs in prominent central public service reform policy for the first
time (Bellamy/Taylor,1998b,p1) and suggested a more holistic approach to delivery,
less limited by traditional organisational boundaries and enabled by new technologies
(Margetts,1999,p47; Bellamy/Taylor,1998a,p77). Scholars noted that the green paper
suggested a focus on vertical information flows between government and users,
through for instance ‘one-stop’ citizen access via new electronic channels, and an
emphasis on horizontal flows of information between service sectors. Here, improved
electronic data capture and efficient sharing between back office systems could ‘allow
government agencies to redesign their business processes, enabling them to streamline
bureaucracy, rationalize provision and breakdown organizational barriers to the

provision of ‘seamless’ public services’ (Bellamy/Taylor,1998b,p4).

Whilst the green paper remained largely unnoticed in mainstream public
| administration academia, a select group of scholars had observed the links made in
policy discussions between ICTs and a radical path for public service reform
(Bellamy,1999a) aimed at holistic, client-focused provision, as sketched out in
- embryonic form in government.direct, Bellamy and Taylor argued that the ICT-

enabled reform outlined in the green paper might best be understood in terms of BPR,
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which held that, using the networking power of new technologies, business processes
would be ‘technically integrated across organisational boundaries’ to aggressively
reassert the ‘hierarchical power of managers’ (1998b,p5). Although ‘a seductive
methodology’ for the implementation of e-government Bellamy and Taylor contended

that BPR overstated the ability of managerial authority to overcome evident barriers
(ibid.,p5-8,15).

The scholars also considered the utility of the ‘governance’ concept in characterising
the implications of government.direct. They concluded that the prominent use of the
‘network metaphor’ in the governance literature tended to overestimate the role of
autonomous individuals and underestlmate the 1mp011ance of wider institutional
configurations on networks (ibid. ,plO) It was suggested instead that a useful approach
was to consider distinct ‘information domains’ in government organisations, over
which legitimate control was held by specific groups of actors (ibid.,p11-12).
Government.direct should be understood as providing several sets of challenges to the

information domains embedded in institutions (ibid.,p11-15).

By 1999 ‘joined up government’, both in terms of horizontal links between
departments and vertical links with citizens, was becoming a popular mantra in policy
circles. Although public administration scholars largely neglected the issue, Bellamy
noted a clear association between joined up government and the ‘information age’
agenda emerging from government.direct. Underlying this association, she argued,
was a ‘widespread assumption that 1t is the power of new technology that will enable
governments to be reconfigured around customer needs’ (1999a,p89). As seen in the
Modernising Government white paper published following Bellamy’s work here, this
power was intended to focus on moving beyond departmental silos to integrate and
streamline public services. However the reputed problem with the putative role ICTs

were to play in joined up government was:

- 1n the real world of government, organisational silos do not simply dissolve under
the weight of the business logic of ICTs. On the contrary, there are many reasons
why the functional segmentation of service delivery has become deeply embedded

In the institutions of government. Each part of government possesses it own
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mission statement, its own business aims, its own information and business
systems...its own sets of clients, its own clusters of suppliers, its own external

partners and its own budgetary and stewardship responsibilities (ibid.,p90)

Despite the bold plans that were emerging from central government during the mid to

late 1990s, a small core vanguard of critical public administration literature warned
that 1n the ‘vast intricate webs of incompatible legislative frameworks, data standards,

legacy systems and business relationships lie some of the most difficult issues

involved 1n joining-up public services with ICTs’ (ibid.,p91).

Although government.direct held back from the severe BPR advocated by some
quarters, pilots to join up information systems and provide integrated electronic portals
were nonetheless instigated during the late 1990s off the back of the green paper.
Although perhaps initially masking rather than obliterating fragmentation, the
association in the emerging e-government agenda between ICTs and joining up was
very clear. Whilst the need for service redesign towards holistic delivery was acted
upon previously in criminal justice (with the CCCJS) and social security (Operational .
Strategy and subsequent work), with both cases revealing profound problems, the
‘political salience’ bestowed upon joined up government (ibid.,p93) had led to
renewed or fresh attempts to lever integration and coordination in these and other

sectors of delivery.

Researching e-Government: The thesis approach

Following the publication of Modernising Government and several other policy
documents, the central e-government initiative was in full swing soon after the passing
of the millennium (see Chapter Three), with a variety of projects aimed at joining up
using new technologies (Bellamy,2002,p214-216; Holliday,2001,p319-323;
Hudson,2001,p520). Nonetheless, it was only a minority voice that applied critical
scrutiny to the e-government, often arguing that institutional influences needed to be
factored in to understand the role and performance of ICTs in public service delivery.
The aim of this thesis is to add to the critical voice in public administration; it will
research the history of attempts to coordinate government IT and study the role of e-

government in facilitating joined up government in practice, both in terms of the
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central, Cabinet Office based e-government strategy and activity, and the two case
studies. It will provide a deeper understanding of e-government, bringing insight into

the complex relationship between institutions and ICTs over time.

Even by 2004 the verdict was that public administration had failed to provide a
comprehensive body of critical literature spotlighting the motives, designs and
strategies behind e-government (Taylor/Lips,2004,p4), including its application to
joining up. The study of e-government had, according to some critics, largely accepted
the formal intentions of governments in designing and implementing electronic service
delivery, subjecting them to little critical appraisal (ibid.,p6). Thus the emphasis was
on the techno-centric, positivistic and comparative approaches (ibid.,p7) as seen in the

‘stages model’ of Accenture reports and other management sources discussed above.

However, by acknowledging the benefits of an information polity lens, this thesis is
able to take a more critical view. E-government ‘potentially undermines the rationale
for existing departmental structures and government jurisdictions’ as well as
challenging other responsibilities and relationships (Bellamy/Taylor,1998b,p4). Whilst
the assumption by some commentators and policymakers may have been that the
flexibilities associated with new ICTs would lead to the desired information flows and
changes in the business of delivery, it was argued that in fact ‘the scale and complexity
of government is such’ that one would not effortlessly follow the other (ibid.,p4-5).

- Rather, electronic service delivery was ‘inevitably shaped by the institutionalization
within government of existing business processes and information flows...these flows
can be understood as legacies of earlier business and technological paradigms, serving
simultaneously to legitimate existing ways of doing business and to provide a buttress

against pressures for change’ (ibid.,p3J).

It 1s this notion that informs the work found in this thesis, as it enables an intimate
examination of the application of e-government to joined up government. In 2003
Bellamy commented that there were ‘obvious gaps’ in our knowledge about the

- implementation of e-government (2003,p8). In particular there were few richly

qualitative empirical works which tackled the specific social dynamics, organisational
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struggles and personal involvement in e-government implementation. f‘urthermore,
Bellamy argued there were little meso or macro-level studies examining the e-
government policy community or offering a contemporary history of e-government
and 1ts role in the wider modernisation project (ibid.,p9). This thesis contributes to the
rectification of these shortcomings in the study of e-government; it will provide insight
into the institutional, organisational and individual actor dynamics involved in the

development and use of e-government and its application to joining up.

1.6 METHODOLOGY AND CONCLUSIONS

The messages of key policy documents such as Modernising Government made it
clear that electronic service delivery was being positioned to help provide joining up
across traditional organisational boundaries, which in turn would improve the users’
experience. This thesis will examine the role of ICTs in joined up government within
e-government practice, using critical tools developed through scholarly attention to
the information polity and bringing a broad institutional perspective, with historical

components, to bear on the subject matter.

This broad institutional perspective draws on key observations derived from scholarly
attention to institutions, bringing them to bear on the subject matter of the thesis to
provide focus to the research. Key to institutional perspectives is that procedures,
customs, traditions, rules and routines embedded in organisational structures can
govern collective behaviour, shape options, allocate resources and generate particular
outcomes (Hall/Taylor,1996,p6; Pierson/Skocpol,2002,p706). These institutions can
provide long-term stability and impose elements of order (March/Olsen,1984), and are
often not liable to rapid or constant change over time. Although institutional
perspectives do not generally argue that profound change cannot occur in institutions,
rather they suggest that change is more likely to be the result of a variety of factors
coming together (Thelen/Steinmo,1992; Orren/Showronek,1994). This point gives
some 1ndications on the likely reaction of some areas of government to the central

policy emphasis on joining up through ICTs, for instance where institutional norms
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and traditions have not included much by way of joint working, data sharing,

technical interoperation and information flows in the past.

Building from observations into the stability of institutions, some branches of

" 1nstitutional thought have placed emphasis on empirical inquiries on path analysis,
where there 1s an acknowledgement that actions, developments and processes in
institutions will be partially dependent on decisions and factors from earlier in their
trajectory (Pierson,2000). This cbncern for path analysis is another key element from
institutional perspectives, which guide the thesis towards considering how a variety of
institutional factors across time can be brought to bear on understanding of e-
government in public service organisations and sectors. Drawing from broad
institutional perspectives then, the thesis takes history seriously, looking at processes
and institutional interactions over time (Pierson/Skocpol,2002,p698,706), to provide
illumination of contemporary e-government. In this sense, the thesis places emphasis
on investigating the historic development of ICTs in government, capturing the often
long-term development and interaction of an array of factors over time. In this way,
the thesis is able to avoid attributing ‘misleading’ revolutionary powers to new ICTs
(Bellamy/Taylor,1998a,p170) by placing them in the context of the complex and
evolutionary nature of institutions. Furthermore, using this historical approach also
enables the thesis to uncover how ICTs take on and crystallise institutional traits and
boundaries, particularly in the case studies, which can influence the trajectory of

subsequent ICT-mediated joining up across government departments.

The remainder of this section briefly states the methodological parameters and
approaches adopted to achieve this research objective. Full methodological details
inclﬁding evidence base, case study selection and interview techniques, can be found

in Annex One.

As stated above, the decision was made to study e-government in the UK because of
the high profile nature of the e-government strategy that emerged in the late 1990s,
that was accompanied by high levels of investment. The policy emphasis on joining

up in e-government and wider modernisation plans, juxtaposed with the historic
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functional separation and agentification of service delivery organisations, made the
UK arelevant case for research. Whilst parts of the thesis consider policy,
institutional and technological histories across the post-war period, a demarcation is
made at 1996, the year when the government published the government.direct green
paper just as the internet had begun to reach the attention of society at large. The

thesis considers events up to summer 2004, when the empirical phase of the research

was concluded.

Drawing from Bellamy’s observation stated above (2003,p8-9), the thesis utilises a
case study based approach to produce empirical data to accompany historical and
policy literature based research. Scholarly and some policy context for this research is
found in Chapter One, whilst Chapter Two sets the stage for the exploration into e-
government by providing original research into the history of government computing.
Chapter Three examines the development of the central e-government strategy and in
particular the activities of the Office of the e-Envoy in introducing measures and tools
to encourage joining up through ICTs. The two case studies, found in Chapters Four
and Five, research the role of e-government in facilitating joining up in different
service delivery settings. The concluding chapter brings the themes discussed across
the chapters together in providing a final assessment of the e-government strategy
under the terms stated. A more in-depth depiction of the rationale used and objectives

set for the preceding chapters 1s presented below.

It was judged that the case studies, and the thesis as a whole, would benefit from a
fuller understanding of the policy and institutional histories involved in government
computing, to look at the notion of ICT-mediated joining up across time. In particular
it was beneficial to uncover more in terms of the adoption of computers in public
service delivery and patterns of central government thinking and policy on this issue.
This work, comprising of Chapter Two provides new insights into a hidden world of
post-war government IT, demonstrating that notions pertaining to the transformational
powers of computers existed in policy circles throughout the decades. The chapter
finds that the perceived benefits of the coordination and interoperation of computer

systems across departments and the use of IT to coordinate and integrate service

38




STy Iy Ty

delivery had often been identified during the post-war period. At various points,
government units had been charged with IT coordination across departments; the
story of these units is a theme of the chapter as it points to the institutional and

organisational factors and difficulties associated with this task, which remained

relevant to the study of e-government.

Chapter Three narrates the emergence and progress of the central e-government
strategy outlined above. It takes the publication of the green paper government.direct
in 1996 as the beginning of the e-government era in the UK, as this paper brought
ICTs to the fore of central service delivery reform for the first time
(Bellamy/Taylor,1998b,p1) and the ideas and proposals put forward in it were
generally taken forward in the e-government strategy subsequently. The publication
of the green paper also coincided with a period where the internet had begun to gain
popular attention, grow in size and reach more people (e.g.
Anderson/Tracey,2002,p144). Chapter Three provides an in-depth exploration into the
activities of the Cabinet Office’s Office of the e-Envoy in particular, as this was the
unit charged with steering e-government strategy, in parallel with previous
government IT policy organisations described in Chapter Two. Not only concerned
with policy, the Office of the e-Envoy also introduced and managed a number of
central internet portals and technical infrastructure tools through which, it was
envisaged, significant amounts of joined up e-government transactions and
interactions between departments and out to citizens could be channelled. Thus, not
only did the Office of the e-Envoy develop policies and strategies for joining up
through e-government, it also created the tools through which some of this was to be
achieved. The development and implementation of these tools will also be covered in
Chapter Three. Furthermore, the chapter provides indications of the development and
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