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THE
FEDERAL
GOVERNMENT

WHOS
IN CHARGE?

by HENRY E. SCHLENKER/Marsager, Washingiom, D.C.
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Harry & Truman once remarked, “One
can't really enjoy being President of
the greatest republiic in the history of
the world. 1t's just too big a job for one
man to control it.” Thirty years later,
despite repeated attemptis to prune it
back, the executive branch of the gov-
ernmeni is bigger and more unwieldy
than ever. Apedl as the agencies and
commissioms proliferate in bewilder-
ing array, mere and more Americans
are wenrdhiing, "Can the federal gov-
ernment be managed at all?”

In 1978, | spent five momihs as a
memiber of an AICIPA task force study-
ing the Ewxacutive Office of the Presi-
dent (EOP}, the organizatiom most
people think of as the White House. As
we interviewed key people in each
EQP unit, the five memthens: of our task
force had an unusual oppantwmity to
look at the federal government from
an Insider’'s point of view. We had been
asked by the Wiite House to examine
the pessibility of prodiucing a report to
the publie, semewivat like a eorperate
annval repert, that wewld explain
EOP's rele iR Managing the exesutive
Braneh af the gavernmem: R show
the eptt of Bperating the White House.
Interviewing with fhis IR mind, we
9_§E%ﬂ gepie i8 tell us aBovh the ser
viees, faeilities, gRe work grovinz fﬁﬁi
dont shaw HP BR Ihe SFganization
£Rarts. We wanied 1o HRd 8Ht hew fhe
13 EGP URiR actually wark {ogether
A8W I8y Interact with the rest af the
gxecuitive Branch, and how A3igA3l
BRMiEY ISSHER are gddressed:

Wihen our task force sat down to
write its report, | realized thail my view
of the White House had changed con-
siderably during the engagement. |
now feel that any analegy between
managing the gevernment and man-
aging a large eerporation is appre-
priate eply te a degiee. The President
€an iy te erganize e While Heuse
8 8 Mo Businesslike feeking, ysing
PFevVen management eeRniaNRs; and




to the extent that he does this, his job
wiill be easier and his effectivemess will
be improved. But it is unlikely that the
White House will ever be managed
with the level of control found in many
large corporations. Mhus, in terms
policy and legislation, the President
may initiate his own propesals, but for
practical reasons he often signs imta
law legislation whieh is substantially
different in content.

The more we learned about the
EOP’s operation and its role in the
federal governmenmt, the more we
found this to be the case. Presdidents
have lived in the White House since
the early part of the nineteenth centu-
ry. Howewvarr, they had ne efficial of=
ganization to suppeit them in thelr
adrimistrative and policy-making
funetioms uptil 1939, when the Exacy-
tive Office of the President was €re-
aled during the Roesevell adminisira:
tion, The EOP has Been regrganized
several [imes sinee thal daie, mest
feeently By President €arigr in 1977. Al
Hie present fime it eaniains 13 gperal:
IAG URTS 3R just Aver 1,400 awiherized
exitieRs. A few FOP HAITS, SYER 3s the

atianal Secyrity €sunci and the 8i:
fiee 8F Management ang 53&8%8

(BN, have sdrvived assentially U
EE%H%%& %‘H&? 1939 8‘&;‘” dA E’ ssrrgﬁ
Rhihe e peii, CnEE il
gve conr1e an% oﬁe in r(ra Eonse to

vE Come an one In résponse o
ressing nalishal ESReerhs:

The Structure

Far from being a tightly knit manage-
ment team, the EOP is a somewhat
disparate collection of policy making
and review groups coordimated by a
few key advisois and staff units. The
President relies on this inner circle,
whiich includies the Natiomal Seaurity
Advisor and memibers of the Domestic
Policy Staff, to hrief him on key issues
and their status and to implement his
decisions. Since many of the other

EOP units have individual and often
unrelated responsibilities, they tend to
operate as more or less iimdependent
"enclaves” within the EOP

The EOP is organized to perfiorm
two primary functions: managing the
executive branch of the govemmment,
and helping the President develop
policy and legislation. In both these
roles, it acts on the President’s hehali,
although usually without his direct su-
pervision. For example, the Office of
Mamagememt and Budget takes on
mest of the responsibility fer manag-
ing the day-to-diay operalion of the
exeeutive braneh. ONIB Is the largest
single WWihite Hewse uRit, eémpleying
mexe than a third of ihe pesple whe
woik IR the Exeeutive Offiee of the
President. It aveise’s BudgRis and
peliey implemeniation iR 12 caBinel
fepartmenis aRd aver 40 independent
BYEEULIVE aQERACIRS, Fne Serves a8 3
113iS8R With Eepgess, Bne 8f IS Major
FespansiBilics 1S 18 enstre fhat pali-
£ie% 3nd Programs &established By
EORYRRS aRd the White HOuse 3re
fRIthTEMy caFFigd aut By Ihe &xecutive
3gEREIRY. It 3ls8 reviewr BH?i%,%‘t f&:
&u%%ﬁ 3R H%EE, HE 3HIRBHIY 18 deny
sBaethie fun AEiRS that are At
H‘w%%ﬂﬂ% the 8P>'9e% ee% H8¥ set far
{REMRENG SSSH ¥%%r HAY Budget

[EPAration aRd review:

Managing how the money is spent
and how different agencies are camry-
ing out their assigned activities is one
side of managing the Wihite House.
The other side comcerms the imitiation
of policy and legislation. The EOP wnits
whieh de (his are smaller, more indi-
vidualized groups. They lend to work
8n A project basis, focusing on promi-
ABRAt Aatienal issues, sueh as energy of
fax reduetiom, whiech the President
Aeeds to addness. The National Seouri:
ty Eatngei, the Demrsiie Poliey Staff,
and the Eauneil af Econamic Advisers,
With 48 18 60 emplexess eaeh, are the
MBe IMporar peliey:making yAits:

An Bxecutive Committes of jpresi-
dential advisors manages the overall
process of pelicy developmemt and
implemeniatiom in a manner very sim-
ilar to the decision-making, process of
a large busimess organizatiom. This
group serves as a clearingheuse for
foreigh and domestic pelicy issues,
which it then channels to either the
National Security Council of the Do-
mestie Poliey Staff. Wihen a domestle
issue, sueh a8 natiepal health insur-
anee, is identified, the Demrslie Poliey
Staff, headed By Stuart Elzenstat, first
ablaims the Presidents appreval {8
proceed, tHen deiermines which exee:
utive braneh ageneirs sheuld be #A-
velved, assighs the issue fer analysis
gRe study, aAd desigpaies a lead
ageney. The legd ageney develeps a
fespanse Memerandum detailing op-
tiers éﬁa rs&am%@?&mwﬁ FHHE'_H &
BAG iviSiBn B 2 EBFPOFATIBN SUBMIT 2
§1‘H8¥z {8 EBIPRHALE HSEB&% QRS f8F
final approval. Bther 96RCISS WHA 3A
IRterest (R tAG iS58, PIUS (8P presiden:
fja! 3aviseiR, are ailgwed (8 raview e
SpYoRs 3 { fhie BAIAL. ThE BIMestie
PSIIEY Siaft {HEH facides What s 8f
3¢t 8R FS‘P& SI&% SR the issye &H&
88% AR iR With BN& 3R

ress: ﬁ%l o M %? (3ke the | rFP] 8? 3
_ilnm1 JX'% C%HB'L'.% siatement 3 EFE%E %%8
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Under President Carler there ap-
pears to be more emplesis on nunning
the Wihite House as a businesslike of-
ganization with a centralized hudget
and contral funetion and a coordinat:
ed information systems offiee. Shortly
afier he took offfiee, M. Carter, wha
Rad madie rearganizatien of the Whiie
Heyse a eampaign issue, URderieek a
six-renth review et the Exacutive Of-
fiee of the President. Seven EQP uRils
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THE FEDERAL, GOVERNMSSNT
WHIO)S IN CHARGE?

were abolished, and a 28 percemt re-
duction in slaliing was achieved. Per-
haps more impomtamt, a central ad-
mimistrative unit was created to
coordiinate equipment purchases and
support services for all EOF units. Pre-
vioussly, each unit arranged these ser-
vices independatanty. so that libraries,
computler systems, and mail process-
ing facilities were often needllessly du-
plicated when they could have been
shared. Another imporan oukgrowth
of the reorganizatiom was the Domes-
tic Policy Staff, which has brougit the
demestic decision-making process
under mere systematie contrel.

Ne matter how well ofganized the
Wiiite House is, howswsr, its control
over propesed legislatiom and the
manner in wihich federal agensies can
implement enacted legislation is linnit-
ed, Many Congressiomal staffs amd
special interest groups have managed
te develop legislation so complex and
delailed that when it is enacted, it can
Tihe entramce to the Olld! Executive Offfge SBuilding. only Fesult in even more comgllex reg-
ulatioms being developed by the exec-
utive agency which must implement
the law. Umisrtumately, there is often
litie impact that the Wihile House can
have en the level of specificity in legis-
latien, particulany if the legislation is
being enacted in such a sensitive area
as welfare or labor regulatioms. As a
result, whem admimistering federal
programs, the Wiite House is hound
te follow Congressiomal specifications,
often al the expense of good manage-
memt practices. Even the Priesident’s
own legislative propuxels are not to-
tally within his comtrell; mast contro-
versial programs, like the 1978 energy
package, are likely to be modified
many times to increase the probability
of their passing through Congress,

A high propaortiom of federal expen-
ditwres are already beyomd the control
of the Whiite House, and the trend in
An intticor view of the federal budiget shows a growing

Blair HMouse. percemiage of fumdls earmarked for
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fixed paymemt programs, such as $o-
cial Security, governmemt employees’
retirement funds, food stamps, medi-
cal assistance payments, and the like.
Since maost transfer payment programs
contain automatic adjustments for in-
flatiom, over time the President’s con-
trol over federal spending could di-
mimish even further

The Study's Impact

In terms of the AICIPA study itself, we
do not know yet how President Carter
and his staff wiill elect to report White
House operatioms and costs. Himancial
informatiom an the Executive Offfice of
the President is already collected and
reported as part of the budget process.
Howewer, aur task force found that
Other executive branch agencies also
provide support services and staff for
the President, and these costs jproved
mare difficult o account far. For ex-
ample, when the EOP has a project
requiirigg, special expertise or one that
culs acrgss organigatiomal lines, or
simply whem it needs additiomal staff
to react quickly to policy or legislative
issues, it barrows key persomnel from
other executive agencies. These peo-
ple are assigned tempoemarify to the
EO®, butl their salaries are paid by the
agency wiich loaned them.

Mamy departmemnts outside the FOP
also support the activities of the Presi-
dentt and his staff. Protectionm for the
President is provided by the Secret
Service, a unit of the Treasury Depart-
ment. The White House Communica-
tioms Agency is part of the Department
of Defense. The Wihile House Man-
sion jtself belomgs to the Natiomal Park
Service and is maintained by Park Ser-
vice employees,

Maneewarr, the Old Bxecutive Office
Building, the New Executive Office
Building, and other EOP office facilities
are all owmed and maintained by the
General Services Administratiom. Of-
fice equipment used by the EOP is

owned in parl by the Gemeral Services

Admiimistratiom and the Departmeni of

Deflerse. The Wihite House Imforma-

tion Data Base, a protolype computer

system with compufier mappiing capa-
bilities and access to dala bases in
several execulive agencies, was devel-
oped for the EOP by the Department
of Commeiee and NASA. Camp

David, the Presidents mewHim re-

treat, is owmed and protected by the

Departienit of Defemse, wihieh alsg

provides a variety ef trangportatien

serviees for the President, ineluding Ajr

Foree passenger jets:

These factors comglicate afttempts
to presemi the overall costs of sup-
porting, the While House, since White
House activities are funded both di-
rectly as part of the EOP and iindirectly
through the budigets of olther govern-
ment agencies. Rurthermerre, in view of
the Aumber of peeplle on temporary
assignment te the Wiite House from
olher agencies, as well as the Jarge
Rumbeyr of suppert personmel provid-
ing lagistie, eoMMLIMREIIRITS, SeEUFity;
and mainteranee serviees, it is diffieult
t8 say at any peint in time Row Many
persens even weik fer the Presdent.

In view of these circumstamces,, our
task force essentially proposed two
main options:

(1) Continue to budget and report
costs strictly along traditiomal orga-
nizatiomal lines. Costs attributed di-
rectly to the Executive Offfice of the
President are shown in its budget.
The remainimg costs for EOP swjp-
pert faeilities and staffing are in-
eluded, but nermallly not identified
separately In the budgrts of other
exeeutive braneh agencies,

(2) Describe as a tolal entity all of the
services, personmell, and facilities
whiich suppert the Presidem in car-
rying out his duties and responsibil-
ities, and estimate the total cost.
Contrary to the normal procedure in

consulting engagemends of this type,

our report simply defined the client’s
optioms, together with an explanation
of wihatt we saw as the pros and coms of
each. We were careful in this case not
to make any recommemdhiiienrs con-
cerning how the client should pro-
ceed. Howeawerr, at this point, | believe
the production of an annual repoit for
the Wihite Heuse is unlikelly. Estimating
the total eost of suppeiting the Presi-
deml weouldl reguite substantial judg-
ment A evaluating the type, duratien,
amewnt, aRd value of suppot serviees
used by the Wihite Hevse. Our study
basieally eeneludied that, ves, there s a
way of providing an everall deseripian
of the Wi Hevse rale and iis 8599-
eigied epsts, hui that deing §6 mighi
Fequire mene effesk, time, and maney
tRan e8uldl be justified By the hoped:
for resuifs, | Believe the Wil HoYse I8
gvaluating the mexis of sUER & prajeet;
aRe will propaply defer develaping 3
Winite HPYRE 2RRLAY FERSIF:

As wiilh any large busimess organiza-
tiam, the success of the Wiitle House is
not measured by the persommei, facili-
ties, and services it uses, but by the
resulls it achiewes with these re-
sources. The President, like any chief
executive officar, knows that resources
are only toolk. Unlike other chief ex-
eculives, howexer, his sueeess is not
linked to a discrete measuie of cot-
peiate performamee, sueh as growth in
earnimgs per share of eommomn stgek,
but to sueh naliomal prioilies as a
healllhy, growinmg eeanemy and a
stFBRg Ralional defemse. | believe that
the Wi Hexse, iR the manher et 2Ry
large eorperate Brganizatiam, Ras ss:
tablished some legieal Management
peliciRs JAH precediics ' eAsHre &ffi-
EieRt eperatieh Bf the SOVErRMEnt.
The eRalienge ABW, far WheRNRY _FHH%
the WiNie ASYRe IR he fuiu, i f8
URdISIAng ALY 8"'|>(« 2 3 Wr‘?. of A

fignah B 'i%n“l'eeS t1 35 1 n% f&d-
&ral SVEIAMED: ¢8R RS b &ffge:
ay directed 19 eait IH t{
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