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Bureaucratic reform and e-government in the

United States

An institutional perspective

Jane E. Fountain

Technology enactment, an analytical framework that focuses on the processes by which new infor-
mation and communication technologies come to be used by organizational actors, is distinctly
institutional in orientation. An institutional perspective provides a challenge to researchers to inte-
grate attention to structure, politics, and policy into studies of e-government. It also invites attention
to the roles and relationships of formal and informal institutions. Formal institutions—laws, reg-
ulations, budget processes, and other governmental procedures—are central to legitimation and
shaping incentives for the use of ICT as an integral and inseparable set of elements in the admin-
istrative state. Informal institutions—networks, norms, and trust—are equally influential.
Challenges in the development of e-government stem from core issues of liberty, freedom, participa-
tion, and other central elements of democracy. Structurally, however, such challenges may be viewed
through an institutional lens in terms of the adequacy of formal and informal institutions to support
e-government. An institutional perspective, drawing primarily from economic sociology as well as
from the institutional turn in economics, provides a path to deepening studies of information and
communication technologies in government in ways that can illuminate state development and
capacity. In addition, this chapter describes key institutional developments in e-government during
two presidential administrations in the United States as well as key developments in state and local
U.S. government.

The study of institutions is central to
politics and governance, hence to internet
politics and e-government. E-government
research has focused predominantly on
government information provision online,
on public service delivery online, and on
the attitudes and use patterns of citizens.
An essential complement to these streams
of research is one that examines the
internal structures and processes of what
theorists of the state term “state capacity”
and “state structure,” and what others
have called the administrative or bureau-
cratic state. I argue in this chapter that an

institutional perspective on e-government
can provide important insights into bureau-
cratic reform, political development, the
policy-making process, and the role of
civil servants in information societies.
This chapter summarizes key elements

of an institutional perspective and then
briefly describes institutional develop-
ments associated with bureaucratic reform
using e-government across two pre-
sidential administrations in the United
States. Throughout, I sketch develop-
ments in budgeting, governance, man-
agement, oversight, and legislation that
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have been central to e-government.
Similarly, I highlight several informal
institutional arrangements such as man-
agement processes, culture, the structure
of working groups, and informal norms.
In addition, the chapter briefly sum-
marizes key developments in state and
local e-government in the United States.
It concludes with a challenge to researchers
to probe more deeply the emergent insti-
tutional correlates of increased internet and
web use in government.

Institutions: formal, informal,
and middleware

The term “institution” refers to regular-
ized patterns and processes that simplify
and order cognition and behavior at the
individual, group, organizational, and
societal levels of analysis. I focus here on
institutional perspectives on organizations
(for key conceptual formulations and cri-
tical overviews see Meyer and Rowan,
1977; DiMaggio and Powell, 1991; Scott,
1987). By definition, institutions are
widely shared and socially agreed upon,
regularized, and, in many cases, taken for
granted. Institutionalists (including neo-
institutionalists) have sought to account
for strategic behavior and entrepreneur-
ship in institutionalized contexts (see, for
example, DiMaggio, 1988; Beckert, 1999;
Garud et al., 2002; Maguire et al., 2004);
institutionalization in interorganizational
networks and fields (DiMaggio and
Powell, 1983; Baum and Oliver, 1992;
Brint and Karabel, 1991; Leblebici et al.,
1991; Starr, 1982); and institutional change
(Greenwood et al., 2002; Dacin et al., 2002;
Hargadon and Douglas, 2001; Hoffman,
1999; Greenwood and Hinings, 1996).
Formal governmental institutions include

legislation, regulation, budgetary processes,
and the structures and regularized prac-
tices of the U.S. executive, legislative,
and judiciary branches of government.

Informal, micro-level institutions include
those social processes that have been stu-
died as “social capital”: trust, norms, and
networks of individuals (Putnam, 1994;
Fountain, 1998; Nahapiet and Ghoshal,
1998; Burt, 2005). Mediating between
formal and informal institutional elements
are organizational and interorganizational
level structures and processes including
management practices, task structures, and
operating routines. The connection to e-
government, in which ICTs are used to
regularize and rationalize a host of infor-
mation and communication flows, should
be obvious.
Government information flows can be

conceptualized across these three levels of
institutionalized processes. First, micro-
level interactions at the individual and
small-group level structure and con-
tinually restructure ongoing social relations
and comprise the locus of shared infor-
mation and sense-making. For example,
civil servants regularly contact trusted
colleagues to interpret new information,
to compare notes on accepted and pro-
mising practices, and to ask or give advice,
support, and referrals. In the process of
these interactions, individuals reflexively
monitor and update their assessments of
those they can trust, those with whom to
communicate, and to share knowledge.
At a middle level, functioning like

“middleware,” organizations and inter-
organizational arrangements, including
networks, also codify and routinize infor-
mation through systems, routines, and
processes. Routinized information is, in
part, what is meant by organization.
Innovation often comprises a rethinking
and restructuring of organizational and
interorganizational processes (Nahapiet
and Ghoshal, 1998). At a highly for-
malized and macro-level, the rules of the
state—institutions such as legislation and
regulation—constrain the behavior of
government department and agencies, as
well as economic and societal actors.

JANE E. FOUNTAIN
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Formal institutions also include broad
societal agreements on such matters as
property rights and appropriate account-
ability, oversight, and resource allocation
structures and practices. Thus, a multi-
level integrated information system (MIIS)
influences behavior directly and indirectly
in government (Fountain, 2007; Nee and
Ingram, 1998). Organizational change
occasioned by information and commu-
nication technologies often perturbs—and
is influenced by—all three layers pro-
ducing unanticipated effects. I have
called this combination of institutional,
organizational, and new technological ele-
ments “technology enactment” (Fountain,
2001).
In sum, an institutional perspective on

e-government focuses attention on the
internal workings—the structure and
capacity—of the state. It draws out the
role of the widely shared, regularized
patterns of professional behavior of civil
servants and other government officials
working within institutionalized roles and
settings. The study of e-government,
using an institutional perspective, provides
an opportunity to observe the collision of
stable practices and traditions with tech-
nological innovations.

Weberian bureaucracy and
the American state

The modern American bureaucratic state
is a child of the industrial revolution.
Although the term “bureaucracy” has
been used by neo-liberals to connote
inefficiency and ineffectiveness relative to
market-based mechanisms, bureaucracy as
an organizational form in government
largely replaced patrimonial systems
(including widespread use of patronage
appointments) with a professional civil
service. Through a protracted series of
political negotiations over decades, bureau-
cratic government came to substitute

merit for political loyalty as the
key measure of fitness for employment
in the professional public service. The
American bureaucratic state was built
from a young nation of parties and courts.
Although temporal delimiters over-
simplify complex political development
patterns, the American administrative (or
bureaucratic) state was born during the
final decades of the nineteenth century
and the first two decades of the twentieth
century. Innovations in state structure and
processes, although deeply contested,
were meant to align the government
more closely with the results of enormous
changes in the structure of the economy,
rapid shifts in transportation and com-
munication, and ensuing crises in
banking, finance, and, not least, condi-
tions and prospects for labor (Skowronek,
1982).
By analogy, one would expect to see

changes in the structure and capacity of
the state over a 50-year period as actors
seek to re-align government with key
dimensions of the information economy
and network society. The institutional
context in which long-term change
efforts are embedded, however, is struc-
tured for stability. Thus, an institutional
perspective draws attention to structure
and process as well as the play of bureau-
cratic inertia, habits of mind, and the
relative stability and durability of institu-
tionalized forms and arrangements in the
context of new capabilities occasioned by
technology.
The development of information and

communications technology (ICT) use by
governments in the United States has by no
means followed a predictable technologi-
cally determinist path. Nor could rational
actor accounts predict the shape of
bureaucratic reform through e-govern-
ment. The technology enactment frame-
work has been used to explain the successes
and failures of ICT-based bureaucratic
reform in the federal government during
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the Clinton administration (Fountain,
2001). Yet many other frameworks and
models used in e-government research
draw from institutional perspectives as
well (Gasco, 2003; Danziger, 2004;
Wiklund, 2005; Heeks and Bailur,
2007).

Where are we now?

Since 1993, two presidential administra-
tions in the United States have focused
bureaucratic reform initiatives in part on
e-government. This section draws from
empirical and archival research conducted
by the author and summarizes those
initiatives and the institutional develop-
ments associated with them (Fountain,
2001, 2006). More briefly, the section
that follows sketches some of the major
bureaucratic reform developments at
the state and local government levels.
Throughout, I highlight key institutional
developments.
The emergence of the internet and the

World Wide Web (the web) during the
early 1990s led U.S. governments to
begin to develop web-based government
information and public services in order
to align governments with societal and
economic systems and expectations.
Government agencies increasingly have
made information available online including
laws, rules, and regulations as well as
policy and practical information for citi-
zens concerning retirement, disability,
health, education, housing, agriculture,
transportation, and the environment. In
addition, interactive public services increas-
ingly are available including tax filing
for individuals and businesses, licensing,
registration, and permitting. Beyond the
provision of information and services,
bureaucratic reform also entails agency
and inter-agency reorganization meant to
leverage new capabilities made possible by
ICTs.

“Reinventing government”
during the Clinton
administration

The Clinton administration (1993–2001)
coincided technologically with early soci-
etal and economic euphoria that attended
the beginning of open access to the
internet through the web. Politically,
President Clinton’s was the first Democratic
administration since the Franklin Roosevelt
administration during the 1930s to win a
second term. Economically, national unem-
ployment rates and inflation were low,
and the federal budget was briefly in sur-
plus. Although Democratic, neo-liberalism
was a hallmark of the administration.
Clinton (1996) declared in an address to
Congress that “the era of big government
is over.”
The beginnings of e-commerce and

societal uses of the internet and web in
the U.S. focused on development of web
portals to simplify citizen and business
search for information by integrating
access to several websites. Before the
internet was publicly accessible, bureau-
cratic reforms had been undertaken that
focused on simplification of forms and
procedures and service integration, nota-
bly, “one-stop shopping,” to make gov-
ernment information and organizations
easier to navigate. These efforts mirrored
standard business practice in the service
sector. In one sense, digital tools merely
enhanced the power of a set of reforms
already underway and accepted as legit-
imate and appropriate by civil servants.
Yet the extraordinary power of the inter-
net to allow citizens to access government
“anytime, anywhere,” greatly increased
accessibility and made abstruse govern-
ment documents and procedures, now
online, more glaringly unresponsive to
citizens.
In the mid 1990s, some large govern-

ment agencies began to develop what the
administration called “virtual agencies,”
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or cross-agency web portals, in an effort
to re-organize information and services by
client type rather than agency jurisdiction.
The U.S. federal government first orga-
nized students.gov, seniors.gov, and busi-
ness.gov portals oriented toward three key
voter groups, to provide these citizen
subpopulations with a “single point of
contact” with government. The term “vir-
tual state” has been used by the author as
a metaphor meant to capture the organi-
zation of government information increas-
ingly in terms of virtual organizations such
as these.
Launched on March 3, 1993, during the

first phase of the National Performance
Review (NPR), the bureaucratic reform
effort begun during the Clinton adminis-
tration was led energetically and visibly by
Vice President Al Gore. The Gore Report
on Reinventing Government was presented
to the president on September 7, 1993,
followed by a national tour to promote
the reform effort (National Performance
Review, 1993; Office of the Vice
President, 1993). Information technology
use was only one element of the larger
bureaucratic reform initiative. The strat-
egy for its use was underpinned by radical
re-engineering methods and heroic
assumptions regarding the potential disin-
termediation effects of the internet
(Hammer and Champy, 1993). Initial
steps of the NPR included cutting the
federal workforce, primarily middle man-
agement positions, by 252,000 employees;
passage of the Government Performance
and Results Act (GPRA), which requires
agencies to develop strategic and perfor-
mance plans; dramatic reduction of internal
regulations (or red tape); and a require-
ment for agencies to develop “customer
service” standards and strategies.
The NPR staff published a report,

“Reengineering through Information
Technology,” in September 1993 that
included 13 recommendations combining
general directions with specific projects:

strengthen leadership in IT; implement
nationwide, electronic benefits transfer;
develop integrated digital access to gov-
ernment information and services; pro-
vide government wide e-mail; improve
government’s information infrastructure;
ensure privacy and safety; improve IT
acquisition; provide incentives for innova-
tion; provide training and technical assistance
in IT to federal employees; create a
national environmental data index; establish
an international trade data system; provide
an intergovernmental tax system; establish
a national law enforcement and public
safety network (National Performance
Review, 1993). In 1998, the reform
initiative was renamed the National
Partnership for Reinventing Government.
Approximately 30 virtual agencies were

developed throughout the U.S. federal
government during the Clinton adminis-
tration. Moreover, a single government-
wide portal, FirstGov.gov, was designed
to connect to all federal agency web
pages. At this writing, it remains one of
the largest repositories of web pages in
existence.
The strategic direction of this early

bureaucratic reform effort was encapsu-
lated in the subtitle of the Gore report:
“building a government that works
better and costs less.” The phrase echoes
American public administration themes
and objectives dating from the late nine-
teenth century. Early efforts, during a
period in the 1990s when the federal
budget actually was in surplus, focused
publicly on government service enhance-
ment, then referred to baldly as “custo-
mer service,” rather than cost cutting. Yet
during the same period, the federal gov-
ernment, following the example of U.S.
businesses, cut the federal workforce by
250,000 jobs, primarily in middle man-
agement positions. This dramatic reduc-
tion indelibly connected use of ICTs with
downsizing in the psyche of the federal
workforce.

BUREAUCRATIC REFORM AND E-GOVERNMENT
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Early federal government websites in
the United States allowed taxpayers to
interact with government in ways similar
to interactions using e-commerce follow-
ing a historical pattern of alignment of
state and economy that characterizes the
marketized culture of the American state.
By 1999, for example, 20,000 citizens used
credit cards to pay their federal taxes online.
The Environmental Protection Agency
provided environmental and regulatory data
to the public over the web and estimated
that it saved approximately $5 million
annually by digital provision of information.
Public health agencies at the community,
state, and federal levels began to provide
access to previously centrally held infor-
mation through centralized sites such as
the Information Network for Public Health
Officials (INPHO) housed within the
Centers for Disease Control and Protection
in the U.S. Public Health Service.
Proliferation of government websites

and interactive information systems during
this time period mirrors the highly frag-
mented and relatively autonomous nature
of central departments and agencies in the
U.S. federal government and the highly
federated structure of the American state.
Beyond the White House team of political
appointees, staff, and consultants leading
the National Performance Review and
the Reinventing Government programs,
there was no adequate oversight body for
the reform effort because institutional
arrangements and formal institutions simply
did not exist at that time. The strategy
explicitly called for a decentralized approach
to innovation, to allow federal employees
to use and develop their ideas without
overarching coordination and control.
The e-government program of the Clinton
administration followed closely the zeit-
geist in the U.S. of the early days of the
internet and web.
On the negative side, the highly poli-

tical nature of the Vice President’s reform
efforts linked development timetables to

political timing so that events could
become showcases for new technological
innovations. These temporal pressures
were both catalytic in terms of speeding
up new developments and problematic in
terms of contorting the actual time required
to manage such complexity. Structurally,
the formal institutions required to govern
digital projects lay in the future. The
White House-based bureaucratic reform
team had strong support at the highest
levels of the administration. But they
lacked funding, management and over-
sight methods, and procedures adequate
for governance and operations of funda-
mental technological innovation and change
throughout the government. The naïve
beliefs that the internet is self-organizing,
self-correcting, and infinitely flexible
reflected the euphoria of the time and
substituted for hard analysis and planning.
Severe cuts in the federal workforce shif-
ted resources to the private sector, with
increasing use of contracting and IT assis-
tance from outside the government.
On the positive side, the experiments

and flexibility allowed to public servants
broke through old, well-worn routines and
mental frameworks for how governance
should work. Civil servants were told to be
“grass-roots activists,” and gained impor-
tant experience with IT management,
with envisioning the possibilities for gov-
ernance and operations using web-based
operations, and, not least, with inter-
agency working groups and projects. At
the same time, other formal institutions
required for legitimation developed, includ-
ing legislation, oversight bodies and pro-
cedures, regulation, and emergent changes
in congressional committees and oversight.

The “Presidential Management
Agenda” of the Bush
administration

Beginning in January 2001, the Bush admin-
istration continued to use e-government

JANE E. FOUNTAIN

104



t&
f p

ro
of

s

as a tool of bureaucratic reform following
many, but not all, of the broad outlines
developed during the Clinton administra-
tion. The strong role of professional civil
servants in the detailed design and imple-
mentation of reforms has much to do
with this continuity of effort. Yet major
discontinuities between the two adminis-
trations reflected, first, the need to reduce
ICT costs during a much more constrained
budgetary environment; second, a desire
to evaluate and consolidate a plethora of
disconnected, grass-roots reinvention efforts,
which had produced a fragmented e-
government landscape; third, heightened
awareness of security and privacy challenges,
post-9/11; and, finally, the Republican
administration’s desire to manage by
strengthening business methods, and spe-
cifically by instituting strong control,
accountability, and performance objectives.
The central strategy for bureaucratic

reform through e-government was articu-
lated in the “The President’s Management
Agenda” (http://www.whitehouse.gov/omb/
budget/fy2002/mgmt.pdf). The reform
blueprint consists of five “government-wide
initiatives” including e-government. This
enterprise, or government-wide, approach
to bureaucratic reform is isomorphic with
enterprise strategies in business.
The Government Performance and

Results Act of 1993 became law during
the Clinton administration and mandated
agency strategic planning including annual
performance plans and reports. The Clinger–
Cohen Act (the Information Technology
Management Reform Act of 1996) requires
agencies to treat IT acquisition, planning,
and management as a “capital investment”
in order to focus IT investments strategi-
cally. These and other legislative mandates
began to institutionalize e-government
systems management. The Bush adminis-
tration continues the trend toward rationa-
lization and control of ICT management.
The President’s Management Agenda is

premised upon the economics of ICT and

its potential to improve productivity. It
notes that:

The federal government is the
world’s largest single consumer of
information technology (IT). IT has
contributed 40 percent of the
increase in private-sector productiv-
ity growth, but the $45 billion the
U.S. government will spend on IT
in 2002 has not produced measur-
able gains in public-sector worker
productivity.

(U.S. Executive Office of the
President, 2001: 22)

Bush administration staff attributed lack of
productivity gains to lack of strategic IT
development; that is, to a failure to align
IT systems development with agency
performance goals. They cited a tendency
toward automation of “pre-existing pro-
cesses” rather than strategic use of IT for
innovation, a central finding of institu-
tional perspectives on e-government.
Moreover, they noted lack of consolida-
tion across IT systems developed for gen-
eric functional areas such as finance,
procurement, and human resources. To
remedy these problems, the administra-
tion focused on performance strategies
and performance gains at the enterprise
level, “across agency boundaries” using
the budget process as a key tool for
project management. Put simply: those
projects that do not produce results do
not receive funding, have management
replaced, and are noted in high-visibility
reports. In spite of consolidation efforts,
both the Clinton and Bush administra-
tions have remained dedicated to provid-
ing government information and services
through multiple channels: face-to-face,
telephone, and web based. Managing
across multiple channels, however respon-
sive to the public, increases the cost and
complexity of e-government bureaucratic
reform.
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The President’s budget for 2002 pro-
posed $20 million for e-government in
2002 and $100 million for the period
between 2002 and 2004 to develop “col-
laborative E-government activities across
agency lines” (U.S. Executive Office of
the President, 2001: 23). Yet congres-
sional appropriations during this period
were markedly less generous. Thus, most
e-government projects have been funded
largely through existing agency program
budgets. Among the projects specifically
singled out in the “President’s Management
Agenda” were further development of
Firstgov.gov; development and imple-
mentation of digital signatures, which are
needed for online transactions; a single e-
procurement portal, with the ungainly
name www.FedBizOpps.gov to allow
businesses to access notices of solicitations
over $25,000; government-wide federal
grants application and management (grants.
gov); and greater transparency and access
to administrative rule-making in regulatory
agencies (regulations.gov).

Cross-agency initiatives and
shared services

The Bush administration’s e-government
plan, initially called “Quicksilver” and based
upon a set of projects developed during the
Clinton administration, evolved to focus
on the infrastructure and management of 25
cross-agency initiatives. The e-government
plan also includes a Line of Business
strategy, discussed below, and calls for a
Federal Enterprise Architecture, an effort
to align information architecture within
agencies with respect to strategic planning
and to align architectural components for
similar functional areas across agencies.
The 25 projects are grouped into four

categories: government to business, gov-
ernment to government, government to
citizen, internal efficiency and effective-
ness, and a project that affects all others,
e-authentication. Government-to-business

projects include: electronic rule-making,
tax products for businesses, streamlining
international trade processes, a business
gateway, and consolidated health informa-
tics. Government-to-government projects
include: interoperability and standardiza-
tion of geospatial information, interoper-
ability for disaster management, wireless
communication standards between emer-
gency managers, standardized and shared
vital records information, and consolidated
access to federal grants. Government-to-
citizen projects consist of: standardized
access to information concerning govern-
ment benefits, standardized and shared
public recreation information, electronic tax
filing, standardized access and processes
for administration of federal loans, and
citizen customer service. Projects focused
on internal efficiency and effectiveness
within the central government include:
training, recruitment, human resources
integration, security clearance, payroll,
travel, acquisitions and records manage-
ment. (For further information concern-
ing each project see www.e-gov.gov.)
The 25 projects were selected from

more than three hundred initial possibilities
by a task force working with IT specialists
from the Office of Management and
Budget (OMB). The plethora of possibi-
lities was developed during the Clinton
administration and they continue as e-
government projects although they lie
outside the rubric of the “President’s
Management Agenda”. In all cases, such
projects focus attention on the development
of horizontal relationships across govern-
ment agencies. In this sense, they advance
beyond what some have called the first
stage of e-government typically entailing
information provision online to citizens.
They also progress further than so-called
stage-two e-government, or putting trans-
actions online such as payments to gov-
ernment. In a sense, the evolutionary stage
three of e-government might be cross-
agency initiatives built on shared systems.
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Ironically, such efforts reinvigorate
management developments from the 1970s
by using proprietary intranets to develop
shared databases and information systems
using electronic data interchange. The
public accessibility of the internet, flex-
ibility of open standards, and web-based
programming mean that the technological
and systems development challenges differ
significantly from the previous efforts, but
many of the organizational and institu-
tional challenges are similar. These insti-
tutional developments mirror supply-
chain integration in vertically integrated
firms and industry networks. They are not
being invented whole cloth by govern-
ments; they exemplify structural iso-
morphism (DiMaggio and Powell, 1983).
As processes and systems are incorporated
into government from business, however,
they become embedded in a distinctly
different environment from their original
setting in business.
The point of the Quicksilver effort was

to find “quick wins,” functional manage-
ment areas in which an IT system had
been developed that could be used as the
basis for a government-wide system and
for which the benefits would be sig-
nificant. But the opportunities to develop
government-wide IT systems to con-
solidate management functions obscured
the challenges of institutional change. The
effort was—and continues to be—led lar-
gely by IT professionals. It has suffered in
many cases from lack of program man-
agement and the involvement of seasoned
civil servants with program management
experience. Experienced program managers,
for example, understand subtle differences
in seemingly generic management func-
tions based on program and policy char-
acteristics, history, and legislation.

Governance and oversight

The current e-government projects are
overseen and supported by the OMB

Office of E-government and Information
Technology, a statutory office established
as part of the E-Government Act of 2002
(Public Law 107–347). The Administrator
for E-government and IT, at the apex of
the organization, is an associate director of
OMB reporting to the Deputy Director for
Management, who reports to the OMB
Director. The position initially was held by
Mark Forman, a political appointee, and
is currently held by Karen Evans, a former
career civil servant and now a political
appointee. The Associate Administrator for
E-government and Information Technology,
who reports to the Administrator, is
responsible for the 25 cross-agency pro-
jects. Five portfolio managers have specific
responsibility to oversee the cross-agency
initiatives. A management consulting group
(private contractors) has been responsible
for most of the day-to-day communica-
tions and reporting for the programs. In
effect, they serve as staff and liaisons
between OMB and the cross-agency
projects that are based in government
agencies.
The new organization within OMB

signals a major institutional development
in the U.S. federal government. Before
passage of the E-Government Act of
2002, which established the federal CIO
and OMB structure, there was no formal
capacity within OMB to oversee and
guide cross-agency initiatives. This struc-
tural gap formed a major impediment to
the development of networked govern-
ance during the Clinton administration.
In terms of political development and
fundamental changes in the nature of the
bureaucratic state, we see here the emer-
gent institutionalization of a structure for
the direction and oversight of cross-
agency, or networked, governance.
The projects themselves are not part of

the OMB hierarchy. Oversight and gui-
dance of the projects is exercised by
portfolio managers, but the lead agency—
or managing partner—for each project is
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a federal agency. Each managing partner
agency appointed a program manager to
lead its project. Program managers are
typically senior career federal civil ser-
vants. They have been responsible for
developing a consultative process among
agencies involved in each project and,
in consultation with OMB, they are
responsible for developing project goals
and objectives. In most cases, program
managers were also required to devise
staffing and funding plans to support their
project. Neither funds nor staff was allo-
cated as part of the president’s agenda.
The E-Government Act provided for

federal funding for the projects of
approximately $345 million over four
years. But an average of only $4 million
to $5 million per annum actually has been
appropriated by Congress. Strategies
developed by each project for funding,
staffing, and internal governance vary
widely and have been largely contingent
on the skills and experience of the pro-
gram manager. So far, the legislature has
not adapted organizationally to networked
government. This lag in institutional
development makes it difficult to build
networked systems because appropriations
of funds continue to flow to individual
agencies and programs within them. As
John Spotila, former director of the
Office of Information and Regulatory
Affairs in OMB, remarked: “Even with-
out homeland security absorbing most of
the IT dollars, cross-agency projects have
never been a favorite of Congress, where
appropriations are awarded through a
‘stovepipe system’ of committees that
makes a multi-agency approach difficult”
(quotation in Frank, 2002). Appropriations
for the cross-agency initiatives were $5
million in financial years (FY) 2002 and
2003 and only $3 million in FY 2004.
John Scofield, a spokesman for the House
Appropriations Committee was quoted
during the 2004 budget negotiations as
saying: “We have never been convinced

that the fund [requested to support cross-
agency initiatives] doesn’t duplicate what
already exists in other agencies or per-
forms unique functions … It has never
been well-justified, and we don’t have a
lot of spare cash lying around” (Scofield
quoted in Miller, 2004).

Lines of business: building a
shared services environment

In 2004, the Bush administration laun-
ched the Lines of Business initiative to
further consolidate and streamline func-
tional management across the federal
government. The original five lines of
business, identified by virtue of shared
enterprise architecture, include human
resource management, financial manage-
ment, grants management, federal health
architecture, case management and infor-
mation systems security. In 2005 the
Information Technology Security task
force was added as a sixth line of business.
The initiative also now includes a seventh,
the budget formulation and execution
line of business.
Consolidated systems, or “centers of

excellence,” in President’s Management
Agenda parlance, may be operated either by
agencies or private vendors. Competition
is to be fostered by maintaining approxi-
mately four IT systems for each line of
business. Agencies then choose the system
that best meets their needs and budget.
For example, the grants management
centers of excellence, selected by compe-
tition, include the Department of Health
and Human Services, the National Science
Foundation (primarily for research grants),
and the Department of Education, which
has yet to build its system. The centers are
to compete for agency business and to
develop competitive pricing for shared
services.
Yet funding shared services is difficult

at times to align with congressional
appropriations and oversight, which remain
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agency based. Congressional committees
increasingly have demanded that approval
for budget transfers across agencies be
approved by Congress. The authority of
“lead agencies” over agencies within lines
of business networks is collaborative and
negotiated, and, even when negotiated
through Memoranda of Understanding,
remains highly contingent and informal
relative to statutory authorities. The
coordination costs of such arrangements
remain “off the books” in the sense that
they fail to show up on budgets and in
performance documents.

Developments in state and
local e-government

A substantial gap in U.S. e-government
collaboration exists between levels of
government in the highly federated
American system. For example, local and
federal initiatives seldom collaborate with
each other. This does not mean, however,
that government leaders are unaware of
initiatives outside their immediate level of
government. In fact, “[due] to their
variation in geography, demographics,
and infrastructure, [the 50] states serve as
laboratories of experimentation for e-
government. Federal policy-makers may
find aspects of state e-government plan-
ning and implementation useful examples
for future decisions regarding the integra-
tion of federal information and services”
(Seifert and McLoughlin, 2007, p. 1).
Currently all 50 states in the U.S. have

e-government or IT departments or divi-
sions. However, the degree and types of
activity in each department and the level
of support for each initiative vary widely
from state to state. West ranks the web-
sites of states of Delaware, Michigan,
Maine, Kentucky, and Tennessee as the
top five with respect to access, privacy,
and the availability of services and other
resources. He notes that the Delaware

website is designed for efficiency and ease
of use, and, because most pages can be
translated into multiple languages, the
information is also widely accessible
(West, 2007). By contrast, state websites
for Arkansas, Mississippi, New Mexico,
West Virginia, and Wyoming were
ranked as the bottom five.
In addition to the number of services

available, West (2006, 2007) examines the
types of services available online. For
example, in 2006, Iowa and Massachusetts
allowed citizens to pay traffic tickets
online; Alaska installed webcams at the
field offices of the Department of Motor
Vehicle to allow citizens to gauge wait
times at offices. In 2007, Virginia and
Vermont allowed online donations to
military troops and charities; Georgia
provided a searchable list of gas prices;
and South Carolina provided closed cap-
tioned legislative broadcasts. Common
problems among state websites include
outdated information; inconsistent web
page structures or URLs; and inconsistent
color schemes and layouts that make it
difficult for users to know whether they
have left the “official” state web page
when they click into a page that contrasts
visually with others (West, 2006).
While the importance of an online

presence is critical, e-government is much
more than the existence of a website. E-
government programs must have strong
management and leadership and clear
strategies in place in order to be effective.
The majority of state government chief
information officers (CIOs) surveyed by
the National Association of State Chief
Information Officers (NASCIO) have
adopted an enterprise architecture as a
way to structure e-government initiatives
across an entire state government. Most
states have designated a chief enterprise
architect to lead their programming,
although the official title varies from state
to state (NASCIO, 2005). All 50 states
have CIOs, but the management of
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e-government initiatives extends beyond
the CIO to include finance and account-
ing offices, IT departments, and informa-
tion resources departments (Seifert and
McLoughlin, 2007).
As with federal e-government pro-

grams, state-level e-government strategies
seek to exploit the value of cross-agency
collaboration for integration of existing
services. Similarly, all such projects affect
organizational structures and agency cul-
tures. The challenge of building sustain-
able collaboration was ranked a high
priority for state CIOs in a 2005 survey
by NASCIO (NASCIO, 2006b). State
CIOs sought to consolidate and share
models in several arenas—from procure-
ment to security and disaster recovery.
Communication services and online pay-
ment engines are reported to be the most
commonly completed initiatives; standar-
dized log-ins and identity authentication
were the most commonly proposed new
initiatives (NASCIO, 2006b). Those CIOs
who responded to the survey cited cost
savings and increased information sharing
as the most common reasons to begin a
consolidation program. Seventy-seven
percent of CIOs also cited a pervasive
stovepiped, agency-based culture as the
greatest human resources barrier to
implementing any consolidation effort.
Moreover, 80 percent view resistance to
change in their workforces to be the major
obstacle to successful implementation of
consolidation projects (NASCIO, 2006b).
Some of the “best practices” in bureau-

cratic reform through e-government at the
state level reported by NASCIO are not
necessarily transferable to other states
due to geographic, political, social, and
fiscal disparities. Yet they signify innova-
tion and change, act as benchmarks, and
point to institutional developments. For
instance, in 2006, NASCIO recognized
the California Statewide Information
System (SIS) for Prenatal and Newborn
Screening Program as one of two best

practices in cross-boundary collaboration.
Led by the California Department of
Health Services (CDHS), the system
allows physicians statewide to test new-
borns for 36 more genetic diseases than
without the SIS. The program brings
together labs, case coordinators, counse-
lors, physicians, and staff of the CDHS for
better control of testing, reporting, and
follow-ups so that diagnosis and treatment
is better administered and more successful.
A second example is Washington D.C.’s
Safe Passages information system. Safe
Passages allows caseworkers to look
through the district’s information systems
to see if their clients have case histories
with other caseworkers or agencies. The
program saves time and produces higher
quality client services because caseworkers
do not have to duplicate client histories
and may quickly access previous case
decisions.
Bureaucratic reform using e-government

at the local level in the United States is
highly varied, somewhat slower to have
developed, and less often studied than at
the state and federal levels. At the county
level, a survey of 3099 county governments
in the U.S. indicated that 56.3 percent of
counties have adopted e-government
portals. Portal development is positively
correlated with population size, popula-
tion growth, racial diversity, income,
employment opportunities, and education
levels (Huang, 2006). A 2004 analysis of
1873 city government websites in the 70
largest metropolitan areas found 60 per-
cent of the cities did not offer any online
services (West, 2004a). This shows little
change from a previous study in which
researchers observed that a “striking”
number of cities studied did not offer e-
government services (Kaylor et al., 2001)
and from Edmiston’s (2003) finding that
although most local governments have
developed websites, there has been little
change in local government operations or
practice. However, using surveys from
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2002, Norris and Moon (2005) reported
“enthusiasm” for e-government at the
local level and claim that plans for e-
government developments were being
made. They also noted the increasing rate
of growth in the number of local gov-
ernment websites.
Bureaucratic reform through e-govern-

ment at the local level has lagged for sev-
eral reasons. Local governments find it
difficult or impossible to finance new IT
systems given fiscal constraints and local
budget processes. Small local governments
tend to lack IT expertise and leadership of
staff. Vendors already have packaged sev-
eral e-government service delivery vehi-
cles for local governments, including vital
records processes (Edmiston, 2003; Kaylor
et al., 2001; Norris and Moon, 2005).
Forward-looking state and local gov-

ernments typically innovate before larger
central governments whose systems are
more difficult to change. However, local
and state governments vary dramatically
in the extent of electronic information
and services available primarily because
such governments range from small, poor,
rural communities with little access to the
internet to large metropolitan areas with
extensive infrastructure and a range of
conditions in between. The American
federated system and the size and scale of
the United States make e-government in
the U.S. more heterogenous, fragmented,
and variable than perhaps in any other
country. Local governments tend to be
less highly institutionalized in the sense
that staff are not always professionalized,
routines and procedures are less closely
codified, turnover may be greater in
employees and officials, and smaller scale
allows for greater informality.

Conclusion

The future of e-government research can
be greatly strengthened and enhanced by

importation of several streams of institu-
tionalist inquiry and methods. Institutional
studies, building on a rich base of theo-
retical and empirical research, should be
able to go further than stating that “cul-
ture matters,” or that the organizational and
political issues in e-government are more
difficult than the technical issues. Such
research is not meant to supplant studies
of information and service provision or
studies of citizen attitudes and uses of e-
government, but to complement them by
examining institutional and organizational
structures and processes and their role in
structuring the context within which
bureaucratic reform is envisioned, designed,
and implemented.
The list of institutional research dimen-

sions is rife with possibilities for e-gov-
ernment research. Among the key topics
is the role of formal institutions. What
type of legislation seems to be most
important for bureaucratic reform to
move forward, assuming that the goals of
the bureaucratic reform are agreed upon
by major stakeholders? Is there a dis-
cernible sequence, roughly speaking, to
the legislation enacted to support e-
government across countries? Might there
be some predictive or practical value in
answers to such questions? What institu-
tional arrangements provide the necessary
oversight and overall guidance for e-
government reforms?
At the root of this work are normative

questions. The number of services avail-
able online or the cultural shifts in civil
service attitudes toward cross-agency
arrangements are important and interest-
ing. Yet, our principal motivation in the
study of government typically is to ask
whether the government being created is
more democratic, along some dimension,
than the government being left behind.
Hence, normative inquiry, informed by
strong scholarly foundations in political
philosophy and theory and in the
canonical writing of political science and
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political sociology, is greatly needed in
the subfield of e-government.
Of great importance also are changes in

relationships among government agencies
across local, state, federal, and national
jurisdictions and between public, private,
and non-profit organizations. Currently,
institutional arrangements such as the
budget process, oversight functions, and
the committee structure within legis-
latures reinforce agency autonomy and
operations at the level of a single agency
or an agency working in partnership with
private sector or non-profit sector orga-
nizations. Such institutional arrangements
are likely to be modified as policy-makers
respond to communities of interest,
strengthened by the internet, that cross
agency boundaries.
Potential near-term technological chan-

ges include greater use of wireless com-
munication, personal digital devices, instant
messaging, ubiquitous computing, and
increased reliance on visual communica-
tions media. As these next-generation
technologies become more dominant
compared with personal computers, bul-
letin boards and chat rooms, and compu-
ter-mediated text communication, they
are likely to exert as yet unknown effects
on e-government. Similarly, Web 2.0
tools are likely to have an effect on
bureaucratic policy-making processes.
Finally, among the important and as yet

unanswered research questions for the
future are the following puzzles. What
are the effects, if any, of e-government
on the quality of policy-making and
policy implementation? What are the
effects of increased transparency and
power to manipulate and analyze infor-
mation on the ability of governments to
serve society and economy? What are the
unanticipated consequences of govern-
mental cyber-infrastructure? Government
officials and policy-makers may use
information and communication technol-
ogies for government reform, in part by

restructuring government agencies, opera-
tions, and relationships across agencies and
with non-governmental organizations.
But do they? And what are the principal
goals of such reforms? Perhaps the most
elusive, and certainly the area of highest
speculation, is the degree to which the
internet is likely to prove “transforma-
tive” for governance in the twenty-first
century.
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Guide to further reading

The author developed the technology
enactment framework and presents
detailed case studies of bureaucratic
reform using e-government in the United
States during the Clinton administration
(Fountain, 2001a). A research agenda for
the study of ICT and governance was
generated through dialog at a workshop
of approximately 30 researchers resulting
in a monograph (Fountain, 2002). Darrell
West (2005) has compared information
and services available on government
websites in state and local U.S. govern-
ments as well as in and among federal
agencies. Patrick Dunleavy, Helen
Margetts, Simon Bastow, and Jane
Tinkler (Dunleavy et al., 2007) compare
e-government developments in the
United States, with specific attention to
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the role of the IT industry and the costs
of projects, to those in several other
countries including Canada, the United
Kingdom, and Australia. An assessment of
cost savings in e-government is to be
found in Fountain and Osorio-Urzua

(2001). Finally, David Lazer’s and Viktor
Mayer-Schönberger’s (2007) edited
volume features several chapters on the
role and importance of information in
e-government.
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Routledge Handbook of
Internet Politics

The politics of the internet has entered the social science mainstream. From debates
about its impact on parties and election campaigns following momentous presidential
contests in the United States, to concerns over international security, privacy, and sur-
veillance in the post-9/11, post-7/7 environment; from the rise of blogging as a threat to
the traditional model of journalism, to controversies at the international level over how
and if the internet should be governed by an entity such as the United Nations; from the
new repertoires of collective action open to citizens, to the massive programs of public
management reform taking place in the name of e-government, internet politics and
policy are continually in the headlines.
The Routledge Handbook of Internet Politics is a collection of over 30 chapters dealing

with the most significant scholarly debates in this rapidly growing field of study. Organized
in four broad sections: Institutions, Behavior, Identities, and Law and policy, the hand-
book summarizes and criticizes contemporary debates while pointing out new departures.
A comprehensive set of resources, it provides linkages to established theories of media and
politics, political communication, governance, deliberative democracy, and social move-
ments, all within an interdisciplinary context. The contributors form a strong international
cast of established and junior scholars.
This is the first publication of its kind in this field; a helpful companion to students and

scholars of politics, international relations, communication studies and sociology.

Andrew Chadwick is Founding Director of the New Political Communication Unit at
Royal Holloway, University of London. He is the author of Internet Politics: States,
Citizens, and New Communication Technologies (Oxford University Press), which won the
American Sociological Association’s Communication and Information Technologies
Section Outstanding Book Award.

Philip N. Howard is Associate Professor in the Department of Communication at the
University of Washington, and directs the World Information Access Project (www.
wiareport.org). He is the author of New Media Campaigns and the Managed Citizen
(Cambridge University Press), which won book awards from the American Sociological
Association and the International Communication Association.


	HIP - Title Pages and Table of Contents
	9780415429146_1.pdf
	After
	HIP - References.pdf
	Index
	HIP - Back Matter




