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Lori Choyce Andason

Abstract

Thereisaresearch ddficit in public administration. We do notadequaely ask howthe
essential concepts of governments tha are expressed in political thoughtare opeaationdized
throughadministrative mechanisms and then implemented into practice. Thecurrent study began
addressing this deficit by investigaing how the noton of govening approaches has been treated
in thepolitical thoughtof Rondd C. Moeand Moeand Robat S. Gilmour and then exploring
how theidea of governing approaches and another essential concept of govenment, tha of
inheently govanmental, have been opeaationdized in theadministrative device, Office of
Management and Budge (OMB) Circular A-76. | utilized alongitudind quditative content
andysisto deerminewhether there was suppot for a changein govening approaches froma
Conditutiondist Governing Approach to an Entrepreneurial Governing Approach in the
evolution of the meaning of inheently governmental asit wasused in OMB Circular A-76,
Performance of Commercial Activities, from 1966to 2003. All the Circulars showed evidence of
the Conditutiondist Governing Approach. The project repostionsthenotion of inhaently
govanmental as athick political concept, a nomative, context-specific ideatha apolity must

address. It also proposs a research typology to gudeinvestigaionsof these kindsof ideas.
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Chapter One
Introduction

Thereisaresearch ddficit in public administration. We do notadequaely ask howthe
essential conaepts of governments tha are expressed in political thought are opeationdized
throughadministrative mechanisms and then implemented in practice. Relatedly, wha arethe
public administrative devices tha opeationdize political thoughtand how do they fundion?
The current study seeks to address this deficit. | investigate how the notion of govening
approaches has been treated in the political though of Rondd C. Moeand Moe and Robat S.
Gilmour. | then explore how this conagpt and another essential concept of govanment, tha of
inheently govanmental, have been opeaationdized in theadministrative device, Office of
Management and Budge (OMB) Circular A-76.

Asafield groundel in practice, much public administration scholarship has addressed
contemporary problems such as complaints aboutthe Federal Emergency Management Agency®
(FEMAG) respons during Hurricane Katrina, the breach of civil liberties by the Department of
Homeland Security (DHS), and the congitutiondity of the Patriot Act.® Thecurrent study does
not directly investigate asimilar contemporary administrative problem. Ingead, it addresses the
problem of the dearth of research investigaing puldic administrative mechanisms tha
opeaationdize political ideas, andin doing so seeks to contribute to theintellectud capecity of
thefield to solve such contemporary problems. This does not mean tha the value of thestudyis
purely indrumental. Asan acadamic field, public administration also has a responsbility to
engagein rigorousintellectud pursuits tha generate expertise, equippingit to lead scholarship
and practice. Thedissertation seeks to generate that kind of knowedge

Theintrodudory chapter is organized into two main sections First, | discussthe
project@ significance by introdudng thenotion of thick political conaepts (and suggesting that
theidea of inhaently governmental is onesuch nation), and by presenting atypology to guide
these inquiries. Following this| describetheresearch project.
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Project Significance

Theproject issignificant in two ways. First, | repodtion thenotion of inhaently
govenmental as athick political conaept, and second| propos aresearch typologyto guide
investigationsof these types of ideas. Therefore, | offer anew approach to both the subject
investigated (thewhat of the study) and theway the investigation was conduded (the how of the
study.)?

Inhaently Governmental: A Thick Political Conaogpt

Relying ontheidea of thick ethical concepts as presented by Bernard Williams (1985
and David Thacher (2006) | introduce thick (and thin) political concepts, propo that inhaently
gowernmental is a thick political concept, and suggest tha empirical research is needed to
undestand the evolution of the meaning of these thick ideas. To groundthenation of thick
political conaeptsin thisintellectud tradition, | review WilliamsGand Thacher& presentation of
thick ethical concepts. The contexts and purposes of thar discussionsof theideadiffer. Thacher
retainsthe essential features of thick ethical conaepts as presented by Williams and expandsthe
idea

Williams

Bernard Williams (1985)introduces thick ethical conceptsin his andysis of moral
philosophy’ from Socrates to today. He condudes that contemporary moral philosophy could
not meet the demandsof modern life, butan extension of andent thoughtholdspromise asa
contemporary guide Hefollowsthedistincive style of andytical philosophyto examinethe
work of major philosophesfor its technical congruuence as away of explicating the weaknesses
and flawsinitslogic. Hisfocusonthecontent of each school of thoughtis seconday to his
examindion of thestructure of its argument.

Williams introduaes the notion of thick ethical conceptsin hiscritical andysis of
linguistic approaches to philosophy. Specifically, hefindsfault with this school of thoughtfor
emphasizing a fact-valuedistinction.
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[ T]heorists have broughtthefact-value distinction to languayerather than finding
it revealed there. Wha they have foundare alot of those QhickerOor more
specific ethical notionsE  such as treachery, and promise and brutality and
courage which seem to express aunion of fact and value Theway these notions
are applied isdgermined by what theworld islike ... and yet, at the same time,
thar application usudly invaves a certain valuation of thesituaion, of pesons
or action. Moreover, they usudly (thoughnot necessarily directly) provide
reasonsfor action. (Williams, 1985 p. 129

Therefore, thick ethical conaepts are mog often Gxction-guiding.O (Williams, 1985 p. 140) In
addition, they are also Qvorld-guidedQ(Williams, 1985, p. 141), meaning tha they can berightly
or wrongly applied, and there can be agreement or disagreement tha they apply to anew
situdion. Thissoda agreement could be spontaneousor aresult of reflection and Williams
expects disagreement at the margins

Throughouthis critical survey, Williams highlights the tendon between reflective
reasoning and practical reasoningin all approaches to philosophy. Reflective reasoning leadsto
universal maxims while practical reasoning leads specific agent(s) to specific action(s). Practical
reasoning is historically located and context specific. WilliamsQdiscussion of thick ethical
conaceptsis embeddel in his historical review of how philosophy has treated reflection and
practice.

Theurgeto reflective undestanding of sodety and our activities goes degper and
ismore widdy spread in moden sodiety than it has ever been before; and E  the
thicker kindsof ethical conaept have less currency in modern sodety than they
did in more traditiond sodetiesE. [T]hereisnoroute back from reflectiveness.
(Williams, 1985 p. 163)

Thick ethical conaepts are closely aligned with practical reasoning and susceptible to
modification when subjected to reflection. (E]thical reflection becomes part of the practice it
condders, and inheently modifies it. O(Williams, 1985,p. 168)

Williams does not offer an alternative approach to philosophy. Ingead, he peppe's his
ideas throughouthis critical survey. He summarizes his hopesOfor a new direction as a beief

in three things the meaning of an individud life, truth, and truthfulness. (Williams, 1985)
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First, Williams refocuses philosophy on theindividud, suggesting that ethical life exists
only in an individud @ dispostion. He emphasizes the soda and historical context of the
individud and situaes thelocusof ethical thoughtwithin that individud. (Williams, 1985)

Second, ontologically, Williams bdieves the natural sciences seek an bijective truthO
tha ethics can not. He describes this difference with the conagpt of convergence. Williams
bdieves aworld existsindgpendent of our experience. Natural science converges on an ansver
tha describestheworld asit exists. With ethics, convergence may occur, butit is unrelated to
theworld outsideowr expeience. Alternaively, ethicsisintertwined with our perceptions He
redirects the question of whether philosophy can reach an objective truth by asking howfar the
notion of objective truth can be extended into philosophy. He defines aneed for an ethical
theory® with the capacity to attract unprejudiced agreement that addresses self-undestanding
based on a historically groundel reflective soda knowledge (Williams, 1985)

Third, by truthfulness, Williams meanstrangparency and self-reflection. Itisin histhird
hopetha he places his assessment of the potential role of thick ethical conaepts to the future of
ethics.

[T]hick ethical concepts E areindesd open to being unseated by reflection, butto
the extent that they survive it, a practice tha uses them is more stable in face of
thegeneaal, structural reflectionsaboutthetruth of ethical judgmentsthan a
practice that does notuse them. Thejudgments made with these conoepts can
straightforwardly betrue and, for the people who have those conaepts, theclaim
involved in assenting to them can correspondngly behonored. (Williams, 1985
p. 200)

In brief, then, Williams introduces thick ethical concepts as oneviewpoint fromwhich he
reviews variousaspects of ethicsin his historical survey and critical andysis of moral
philosophy. He emphasizes theinsgparability of the description and valuaion of these notions
describing them as ssmultaneoudy world-guided and action-guiding. Assodated with practical
reasoning, thick ethical concepts are historically located and context specific. Findly, Williams
findshopein therolereflection could play with thick ethical concepts. In hisview, reflection
extendstruth and hona into decisionsbased on athick ethical conaept. (Williams, 1985
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Thader

David Thacher (2006 explores WilliamsOnotion of thick ethical conceptsin his
introdudion of the normative case study.” He remainstrueto WilliamsQorigind introdudion of
theideaand expandsit at severa points. Thacher extendstheidea by adding anotion of thin
ethical conoepts and equaing the evaluative element of athick ethical concept with anomative
aspect of theidea.

Thefirst of hisexpangonsis the use of the term thin ethical conaepts, a phrase tha
Williams does notuse. According to Thacher, thick ethical concepts are best undestoodin
contrast to their opposte, thin ethical concepts. Thin ethical concepts are normative ideals
devoid of any empirical content; they are absractionswithoutcontext. When thin ethical
concepts are applied to a specific situaion, theresult is an evaluaion of thesituaion. (Thacher,
2006) Therefore, thin ethical conoepts are the subject of reflective reasoning.

Thacher groundshis use of thick ethical conagptsin his assessment of our evolving
undestanding of the nature of knowledgetha collapses thefact-value dichotomy. He traces the
intellectud history of this idea prior to and following WilliamsOwork. Thacher suggests that
concepts are an integrated hybrid of fact and valueand tha perception and judgnent are
insepaable. (Thacher, 2006)

Therefore, Thacher emphasizes theinterrelated nature of the descriptive and evaluaive
components of these ideas, as does Williams. Thick ethical concepts are descriptionstha imply
evauation; thedescription cannotbedisentangled from theevaluaion. When athick ethical
concept is applied to asituaion, theresult isthesituaion is smultaneoudy described and
evauaed. Evaludionoccurs as a pat of the description. Examples of thick ethical concepts are
courage and democracy. (Thacher, 2006;Williams, 1985)

Thacher also collapses the evaluative naure of thick ethical conagpts with anormative
aspect of these idess, a distinction that Williams explicitly keeps From ThacherG point of view,
thick ethical concepts mug consder both empirical and nomative input (Because normative
case studies combine empirical observation with normative assessments, they are paticularly
useful for andyzing so-called Ghick ethical conaeptsOb conaepts like @ourageltha have both
descriptive and evaluaive dimensonstha cannotbe disentangled.O (Thacher, 2006,p. 1632)
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Additiondly, Thacher expandsWilliamsOpresentation of therole of reflection with thick
ethical conaepts with areliance on Rawls® presentation of reflective equilibrium. Thacher also
extendstherole of practical reasoning throughMillgram@ work on practical indudion.
Therefore, in Thacher@ view, a more thoroughand useful undestanding of a thick ethical
conaept results from reflectively examining new cases tha are smultaneoudy descriptive and
evauaive. (Thacher, 2009

Findly, Thacher emphasizes the contextudly specific nature of thick ethical conceptsin
his case for therole of the normative case study in thesodal sciences. (Thacher, 2006 In
contrast to philosophy&focuson hypohetical cases, for Thacher it isthesoda science focuson
specific cases tha makesit an appropriate field from which to examinethick ethical conaepts.

Thick (and Thin) Political Conaepts

Althoughthe conapt of inhaently govanmental certainly has ethical dimendons itis
primarily apolitical conaept. Inits usage here, thick political concept’ isindebted to thework of
both Williams and Thacher onthick ethical conaepts. | defineathick political concept asa
complex idea containing both descriptive and evaluaive elements tha a polity mug address. It
is context-specific and nomrmative. Also, an empirical description of the situaion andits
nomative evaluation cannotbefully disentangled. Furthermore, the meaning of these thick
ideas continudly evolves as a polity addresses them. Therefore, to undestand them more fully,
empirical research mug be conduded to better unde standthe evolution of the meaning of thick
political concepts.

In contragt, thin political conaepts are normative political ideals devoid of any empirical
content; they are abdractionswithoutcontext. They express prindpled convictionsaboutwha
polities should do.

Inheently Governmental asa Thick Political Concept
Treating inhaently govanmental as a thin politica concept (as other works have) has

produced abdract, theoretical guiddines tha are necessary, but not sufficient to afull

undestanding of this complex idea. Abdractionsaboutinhaently governmental are an essential
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entry point to an administrative'® dialogueaboutwhat isinheently govanmental. The
convesation aboutinhaently govenmental needsto be augmented by an andysis of the
meaning of thiscomplex ideaas it has evolved. The conaept of inherently governmental needsto
berepostionead froma thin to a thick political conaept, and empirical research mug be
conduced to better undestand its changing meaning. Andyzing the meaning of inheently
govenment in theOMB Circularsisthefirst step of such a project and thefocus of theresearch
here.

A Typology to Guide Research Examining Political Conaepts

To elaborate onthe secondway the project is significant, | now present atypology to
guideresearch tha examines political idess, suggesting that inquiries into the naure of such
notionscan be conaeptudized onthree distinct butrelated andytical levels. Thisis presented in
Table 1. Thetypology® single purpose is to organize research aboutpolitical conaepts
(paticularly those incorporating thick political idess), and it does not address other research
concernssuch as ontology, epistemology, or methodology.

Prindpleisthefirst and broadest andytical level of inquiry. Generaly thepurview of
normmative public administration, prindple research investigates what has been proposd as the
founding and sugaining ideas of apolity. Wha governments should dois examined. Prindpled
convictions which usudly are thin political conaepts, are defined and expressed. Political
thoughtis articulated and investigated.

Discourse is the second and intermediate level of inquiry. Discourse research explores
the conveasations debaes and dialogues tha have been hdd aboutthe pdity® prindple-based
convictions Thin political concepts that were neatly and eloquently expressed as prindples often
became muddled in discourse; they became thick political conoepts. Discourse research
examines these thick political concepts and thar evolution over time. In thistypdogy, discourse
research incorporates all approaches to examiningwha has been communicated abouta thin
political concept, and is therefore notlimited to studies usng discourse andysisas a
methodobgy. One approach to discourse research isthe examinaion of textsto deerminewha
has been reported aboutaconacept over time.
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Implementationisthefind conaeptud level of investigations Implementation research
explores how political ideas have been putinto practice. In thetypology, although
implementation research can probethin political ideas as expressed in prindple research or thick
political conaepts as examined in discourse research, historically, thistype of research has
investigated predomnantly thin political idess.

Mog public administration scholarship is based on either prindple or implementation
research. Condituting prindple research, much public administration scholarship addresses
nomative issues at broad, abdract levels. Another stream of public administration examines the
implementation of these abdract political ideas throughcase studies and other approaches.
Relatively little public administration knowledgeis based on discourse research, examining what
has been communicated abouta conaept and how its meaning has evolved over time.**

Returning to theresearch deficit mentioned earlier, onegroupof questionstha public
administration scholars need to ask is how polities opaationdize and implement absract
political ideas. Thetypologyisoneconaceptud tod to hdp frame these types of investigations
A comprehendgve examinaion of an essentia political ideainvolves al three andytical levels.
Prindple research would examinetheidea as a conviction. Wha has political thought
contributed to theidea historically, or wha would a new theory aboutthe concept look like?
Wha nomative condusonshave been drawn abaout its practice, and wha new nomative
proposls mightbe made? Another project, discourse research, would investigate the
convasation aroundthetopic. Who has engaged in thediscussion?Wha has been reported
aboutthetopic and how has thetopic changed ove time? Whatare theadmninistrative
mechanisms that opeationalized the thick political conaept andhowdo they fundion? Findly,
investigation research would explore how the concept had been implemented in practice. Was
there evidence the conaept had been implemented and with what outcomes and impacts?

Withouttheintermediate level of inqurry, discourse research that examines thick political
conaepts, implementation investigationsexamine prindpled convictionsin practice. Discourse
investigationsproduce rich profiles of thick political conagpts tha differ from the profiles of thin
political concepts produced by prindple research. These profiles of thick ideas can then be
examined for thar implementation. For example, conduding a case study of how an executive
agency indituted (an implementation research project) a nommative expression of wha should be

inheently govanmental (relying on prindple research) would potentially produce a different
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outcome than the same case study that examined the implementation of a thick political concept
(relyingondiscourse research). Tha is, discourse research potentially bridges theterrain
between prindple and implementation studies, addng richness to our undestanding of how
polities opeationdize and implement abgract theoretical ideas.

According to thetypology, the dissertation is discourse research. | examinetheevolution
of the meaning of athick political conaept, the notion of inheently governmental.

Repostioning the conagpt of inheently govenmental as athick political concept and
proposng aresearch typology to guidethese types of investigaionsequipped me to begin
addressing theresearch deficit in public administration. These reconceptudizations(of both the
subject of the study and theway it was conduded) prepared me to begin answering how an
essential conaept of govenment that has been expressed in political thoughthas been
opeaationdized throughan administrative mechanism. | was able to investigate howtheidea of
govening approaches has been treated in the political thoughtof Rondd C. Moeand Moe and
Robet S. Gilmour, and how this complex idea has been opeaationdized in theadministrative
device, OMB Circular A-76. | aso was able to examine how the meaning of thethick political
conaept, inhaently govenmental, has evolved in A-76.

Project Description

In thedissertation | examinethefollowing propostion: The meaning of inhaently
govanmental asit was used in OMB Circular A-76 from 1966to 2003reflects a changein
govening approaches from a Conditutiondist Governing Approach (CGA) to an Entrepreneurial
Governing Approach (EGA). If theresearch propostion were suppoted, thefollowing findings
would be expected. The Circulars published during thereign of the Conditutiondist Governing
Approach (1966,1967and 1979)would show evidence of tha goveaning approach. The
Circular written during the period of changein governing approaches (1983)would contain
elements of both approaches. Findly, the Circulars printed after the solidification of the
Entrepreneurial Governing Approach (1999and 2003) would reflect thenew governing
approach.*?
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Thestudy contributes to theinheently govanmental literature in public administration
scholarship and to the conditutiond,™® ingitutiond,** and nomative®™ streams of public
administration dialogue Also, theresearch relies on aresource literature that addresses the
Conditutiondist and Entrepreneurial Governing Approaches. (Moeg 2004,2001,1997,1990;
Moeand Gilmour 1995

| utilized alongitudind quditative content andysis of a series of government doauments
fromthear primary source to investigate a compoundresearch question. Addressing thefirst
component of thequestion involved an examinaion of the evolution of the meaning of inhaently
governmenta in OMB Circular A-76 andits suppoting doauments. The second element
explored the meaning of inhegently governmental asit was used in Circular A-76,looking for a
changein govening approaches from a Congitutiondist to an Entrepreneurial Governing
Approach.

Theresearch propostion contains several complex concepts, and | address each bdow. |
dissect the propostion as a method of explicating the abgract ideas contained in it and Situaing

the study in thediscourses surrounding each of the dense terms.*®

Meaning

Themeaning of aconaept is central to theresearch. Meaning as afocusof inquiry hasa
relatively longhistory tha had been characterized by general consnsusuntil recently. GFormal
guestionsrelating to the meaning of text and how it is to beknown have been regarded as
fundamental for some centuries. Such questionsare commonly assod ated with the science of
hermeneutics.O(Prior, 2003,p. 108)

Historically, the study of meaning has been based on three perspectives tha recently have
changad. First, meaning previoudy was viewed as an internd psychologica propety of the
speaker or author. Today, meaningis consdered asodal and contextud produd. Second until
recently, meaning was consdered uni-dimensond, having onesource and oneinterpretation.
The contemporary undestanding is that meaning is multidimensond, with multiple sources and
varying interpretations®’ Third, following theinfluence of Ranke'® theinterpretation of
meaning formerly was regarded as ameansto an end, a method of addressing another research
guestion. Today, scholars continueto study meaning as a meansto an end, butthey also study
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meaning asan end initself. In other words meaning has become the object of inqurry. (Tosh,
2006;Prior 2003

As a subject, meaning has dealt with many conaepts in multiple disciplines, with each
disciplineimposng its methodobgical and ontological emphases. The current value placed on
the study of meaning varies from highto noneistent. According to Tosh, Qt]heinterpretation of
meaning is at the heart of the historian@ work. Withoutit the primary sources are mute and the
past will remain forever beyondour reach. Today the quest for meaning enjoys if anything, an
even highe profile. 3° (Tosh, 2006,p. 284) Convesely, Prior suggests, (JA] search for
(neaningOs akin to a search for pigstha fly.O (Prior, 2003 p.24)

The dissertation follows Tosh@ view tha the study of meaningis a valueble enterprise.
Asitisused in thestudy, meaningistreated asan endin itself, andisinterpreted asa
multidimensond, sodally situated produd.?® Here, meaning reflects the entire treatment of the
concept of inheently govenmental in the doaument series, which is abroader interpretation than
the stated definition of thephrase. Thisindudes the explicitly stated definition of theterm, and
also an interpretation of elements tha more implicitly disclosesits meaning, such asits
placement in thedoaument andits usagerelative to other conaegpts. Also, asitisused in the
research, meaning is condrued over time, directing attention here to the evolution of themeaning
of the conaept inhaently govenmental.

Inheently

Theinheent naure of aconcept alsoisprobel. Asitisused here, inhaently isapart of
the phrase Onhaently governmental Othat is used in government doauments to describe the
essential activities of govenment. Itisnotadescriptor | choe for theresearch; it is a descriptor
reviewed for its evolving meaning.

From a broad perspective, addressing theinheent nature of any activity indudes defining
itsintringc features. It isauniversal human trait to categorize, and no pursuit is more or less
likely to beinduded or excluded from such scrutiny. Therefore, govenment isanotaunique
area of human activity that is subjected to areview of its essential features. Whether or not
inherent is the descriptor used, the process of determining the essentia features of an

undetaking occurs with many humean endeavors. | conceptudize two aspects of deciding the
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basic features of an activity aongtwo continuaand discuss them separately for andytical clarity.
In reality, these aspects are interrel ated.

Thefirst coninuumrunsfrom individud to inditutional approaches to determining the
inheent naure of an activity. On oneend of the continuum individuds assign fundamental
features to ventures such as teaching. On theother end of the continuum thedefinition of the
features of collective human pursuits occurs inditutiondly. For example, decidingthebasic
bdiefs of areligion has led to the proliferation of sectsin mog religions The Christian religion
is made up of many denominations at least in part because leaders have engaged in a continuous
process of interpreting the essential bdiefs of tha religion. Asitisused intheresearch,
inheently isa specific term that is used in govenment doauments. It is Situated as follows along
thefirst continuum jug discussed. Althoughgovenment doauments typically have oneauthor,
they generally areregarded as reflectionsof inditutiond postions Inthedissertation, the
credited author of each Circular and its suppoting doauments is the Director, Assistant Director
or Acting Director of OMB or oneof its units, the Office of Federal Procurement Policy (OFPP
isan office within OMB), or bath at thetime of its publication and isinterpreted as reflecting the
general postion of the presidency onthe subjects addressed.?* Inheaently, then, is interpreted
more from an ingitutiond than an individud perspective.

The second continuumrunsbetween progpectively and retrogpectively* deciding the
inherent naure of an activity. For example, at onepole of the continuum indviduds planning
to raise achild may invest timein determining thefundamental qudities of beng agoodpaent.
At theopposte pole, the parent may realize his or her definition of a parent has changed by the
time thechild isateenager, based on aretrogoective review of hisor he timeasapaent. Asa
thick political conaept, inherently govenmental includes both progpective and retrogective

elements of its meaning.

Governmental

Also centra to thedissertation is the notion of governmental. Many factors influence the
process of defining governmental in a naion-state, such as thetype and maturity of theregime.
Themeaning of govenmental differs for different types of political regimes, counties with

similar political regimes, andin a nation-sate over its history. Different political regimes, such
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as democratic,” sodalist,** and communist regimes, have divergent interpretationsof
govanmental. Also, two counties of asimilar regime, such astwo sodalist counties have
variationsin ther treatments of govenmental. Additiondly, theundestanding of governmental
changesin any given naion-state over time, such asin asodalist county as leadership changes,
and the naionrespondsto changes globdly and domestically.

Who paticipaesin thedefinition of govenmental also reflects thetypeof regime. In
nondemocratic states, the meaning of governmentad islikely to be defined by those currently
holding power, such as dictators or themilitary. 1n ademocracy, the question of what is
govenmenta fallsto thecitizenry to answver. Additiondly, theparticular form of democracy,
such as a parliamentary system or apresidential system also may influence the degree to which
citizensparticipate in defining thar govanment and the methodsavailable to them to contribute
to its meaning.

The meaning of governmental is also reciprocally conditutive of a pdity® form of
govanment. Theactivities tha a sodalist regime defines as govenmental reflect thesodalist
naure of theregime and in return also definethe sodalist nature of theregime.

The maturity of theregime also may impact the country® process of articulating the
meaning of governmental. While developing democracies may definegovanmenta asa
founddiond exercise, the meaning of inherently governmental in more developed democraciesis
likely to be somewha dynamic as political parties, and economic and sodal influences wax and
wane

What is governmental is an essential question for apolity, encompassing elements from
theabdract to themundane It isinformed by broad perspectives such as philosophyand
religion. Furthermore, who asks the question, who participaes in formulating the answer, and
wha processes are used to arrive at theanswer all reflect the practical elements of power and
influence™ in thepolity. Findly, the nuts and bolts details of theresponsbilities and tasks to be
assignad to the public sector are opaationdized throughadministrative mechanisms.

Induding inheaently in the meaning of govenmental addsan additiond level of
gpecificity tha isdistinctly normative, focuang onwha mug beinduded in the definition of
govenmental. Themeaning of inhaently govenmental can be seen as anomative criterionfor
apolity that boundsgovenmental respongbilities.
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Theresearch focuses onthe United States. Thecondgitutiond heritage of theU.S.
establishes an expectation tha thefounddiond purpose, structure, and responsbilities of
govenment are explicitly stated and enduring. These cornerstones of govanment may change
but only throughddiberative processes. Further, the representative naure of much of theU.S.
goveanment removes citizensfrom mog goveaning decisonsand invests the responsbility to
govean directly in elected officias and, by thar ddegation, indirectly in the public
administration. Hence, as a democratic conditutiond republic, it isreasonable to assert tha the
meaning of inhaently govanmental in theU.S. reflects the will of the citizenry as expressed
throughelected officials and administrative mechanisms and that it has been explicitly stated and
relatively stable over time. Mg or changes would be infrequent and of significant consequence.

Liketheuse of inhaently in thedissertation, the use of governmental is apart of the
phrase Onhaently govanmental .O It is used in the government doauments examined to describe
theessential activities of govanment. Also likeinheently, goveanmental is nota descriptor |
chose for theresearch; it is adescriptor researched for its evolved meaning. When combined,
inheently and governmental form athick political concept.

OMB Circular A-76 from1966to 2003

Theresearch examines an OMB Circular. OMB isan office within the Executive Office
of the President (EOP) that fallsin the U.S. federal executive branch of govanment. Reviewing
an OMB Circular focusesthestudy ontheU.S  Whether other counties employ the specific
phrase, the process of identifying what is inheaently governmental is notuniqueto theU.S. It
does, however, fal outside the scopeof consderation for the study.

Examining an OMB Circular focuses the study onthefederal level of U.S. govenment.
Thefedeal level of govanmentin the U.S. establishes the broad purpose and structure of
government in thecounty. Within ther prescribed discretion, states and some localities also
addresswha isinhaently govenmental at lower levels of government, butther contributions
are outsidethe scopeof theresearch.

Reviewing OMB doauments also concentrates the study on the executive branch of
govenment. Both thelegidative and judicial branches of theU.S. federa govanment directly
and indirectly participate in the evolution of themeaning of inhaently govanmental in the
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United States. Congressisdirectly involved in thedefinition of inheently govanmental through
variousstatutes such as the Federal Acquisition Regulation (FAR) of 200F° and the Federal
Activity Inventory Reform Act (FAIR) Act of 1982’ Thelegidative branch also indirectly
impacts the meaning of inheently govenmental throughits role in establishing agendes,
confirming political appointees, funding appropriationsfor specific agendes and programs, and
providing programmatic oversight Additiondly, thejudicial branch engages the process of
defining inhaently govenmental directly throughitsrole in defining state action and the
adjudication of these cases. More indirectly, thejudiciary influences the meaning of inheently
govenmental throughreviews of executive actiontha holds executive branch managers legdly
accountble for maintaining procedural safeguadsin dealing with both citizensand employees.
Thefedera courts also hold agendes accountable for conforming to legidative deadlines and
subgdantive standads

The specific OMB Circular reviewed is A-76, Performance of Commercial Activities,
from 19662003 | selected the Circular tha addresses contracting out public services asits
primary topic, not because of itsfocuson contracting, but because it is the public doaument tha
modg directly and comprehensvely addressesinheently govanmental intheU.S. Itisasothe
series of doauments with thelongest history tha addresses thetopic of inhaently
govenmenta ?® A-76istheadninistrative device that mog thoroughly opeationalizes the
notion of inheently governmental. Reviewing theCirculars from 196652003allowed for the
introdudion of alongtudina element to theresearch, permitting an examinaion of the evolution
of themeaning of inhaently governmental .

Located in the Executive Office of the President, the Office of Management and Budge
isuniqudy poised to reflect theintent of the presidency asit is opaationdized through
administrative mechanisms such as Circulars and policy letters. Additiondly, OMB hasarich
ingitutiond heritagetha makes it of central importance to public administration. Its Circulars
articulate naiond policy and give directives to executive agendes.

Asit isapplied in the Circulars, the phrase Onheaently govanmental Oalso encompasses
wha mug be excluded from govenmenta responsbility. Thisusagediffersfromamore
accurate use of inhaently tha definesinheently governmental asinduding only those activities
in which govenment may or mug paticipae and does notindudethe activities in which
govenment mug notengage Therefore, specifically asit is utilized in OMB Circular A-76, the
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meaning of inhaently governmental indudes both explicitly wha govenment should do, and by
implication, what govenment should notdo.

Governing Approadies

Thedissertation relies on aresource literature tha addresses the Conditutionalist and
Entrepreneurial Governing Approadies. Rondd C. Moeand Moeand Robat S. Gilmour
identify two govening approaches of government management evident in the U.S. federal
govenment, the Conditutiondist Governing Approach®® and the Entrepreneurial Governing
Approach.3 These approaches are absract andytical congruds created retrospectively to hdp
discuss acomplicated reality. They donotexist in redlity and are purein away tha practice
never is. Nondahdess, they are ussful for describing and andyzing actud phenomena, although
they do notrepresent perfectly complex redlities.

According to Moe and to Moe and Gilmour, the Conditutiondist Governing Approach was
the predomnant governing approach of public administration from theoriginsof therepublic
throughthelate 1970s By the 1990s a new govening approach of administering govenment
activity was taking hold across theglobe the Entrepreneurial Governing Approach. In 1993,the
Gore Report® solidified its prominence in the U.S. (Moe, 2004)

Moe and Moe and Gilmour suggest these approaches were pervasive. Thegenea pubiic
administration discourse also proposs tha they have been ubiquitous A prevalent perspective
aboutgoveaning, and any significant changes in such a perspective, should bereflected in the
naiond policy issued by thefedera executive branch that addresses the meaning of inhaently

govanmental. Thedissertation investigaes this claim.

Research Design and Methodobgy

| now briefly introduce theresearch design and methodobgy, which | elaborate uponin
subsequent chapters. To condud theresearch | followed Mayring@modd of quditative content
andysis (Titscher et a. 2002) which indudes three distinat andytical procedures: summary,
explication, and structuring. Summary utilized abgraction to reduce the materia to preserveits
essential content. Explication focused on portionsof thetext central to theresearch question.
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Explicated sectionsof text were paraphrased and examined within the context of thewhole
doaument. Structuring correspondel to the more traditiond approaches to content andysis.
Units of andysis and theoretically informed categories were identified; and thetext was
reviewed for evidence of thedefined categories.

To describethe CGA and the EGA | used an andytical framework®® tha synthesizes
Moe@® and Moe and Gilmour@ idess aboutthe governing approaches into seven characteristics
of each approach. | employed the same framework to also opaationdize these seven

characteristics into criteria used to andyze the doauments.

Anticipaed Condusons

| anticipated that the research propostion would be suppoted and that | would find
evidence of achangein govening approaches from a Congitutiondist to an Entrepreneurial
Governing Approach in the evolution of the meaning of inhaently govenmental asit was used
in OMB Circular A-76from 1966to 2003 More specifically, | expected tha the Circulars
published during thereign of the Conditutiondist Governing Approach (1966 1967and 1979
would show evidence of that governing approach. | also expected tha the Circular written
during the peiod of changein governing approaches (1983)would contain elements of both
approaches. Findly, the Circulars printed after the solidification of the Entrepreneurial
Governing Approach (1999and 2003 would reflect the new govening approach. However, the
research propostion was not suppoted; the Conditutiondist Governing Approach was the

predominant goveaning approach in al theCirculars.

In cloang, | briefly review the organization of theremaining chapters. Inthenext
chapter | review theinheently govanmental literature, focusng on five main authors, and the
gapsin theliterature, induding how the current study soughtto address these. In Chgpter Three
| present theandytical framework used to describe thetwo govening approaches and condud
theandysis. | also discussthe Conditutiondist Governing Approach in detail, review
presidential commissionsand their repotts tha were convened during thereign of the CGA asa
way to triangulate the research propostion, and critiquethefirst govening approach. Inthe

following chepter | review thewaning CGA, the Privatization Movement, the Gore Report, and
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public administration@respon. | then discuss the second approach to public management, the
Entrepreneurial Governing Approach in detail, induding a critiqueof the second approach.

Next, | review theresearch design and methodobgy in Chapter Five, discussing thethree
andytical procedures tha comprise themethodobgy, as well asthemain and pilot studies. |
also explore theresearch traditionsthat inform the study, conaerns particular to doaument
research, elicitation and evaluaion methods and thelimitationsof theresearch. Chapters Six,
Seven and Eightare dedicated to the andysis and interpretation of each of thethree andytical
procedures tha comprise theresearch modd: summary, explication and structuring. In Chapter
Ninel condudeby reviewing the project and offering some additiond interpretationsfrom an
overall perspective, discuss the contributionsthe project makes to thefield of public
administration and look ahead to future research projects.



Chapter 2
Inherently Governmental Literature Review

Introduction

Scholarly literature has addressed the definition of inhaently govenmental primarily in
two fields law and public administration. (Rosenbloom and Piotrowski, 2005 Both approach the
subject from a geneally contemporary perspective, stressing how it relates to the privatization of
govenmental services.

Legd scholarship has donea dightly better job of tracing ideas across time, perhgps
because of the common law tradition of referenang previousdecisionsand precedents to suppot
current judgmrents. The public administration literature is amog exclusvely contemporary inits
treatment of inhaently govenmental for two reasons First, scholarship has respondel to a
popukr interest in reinventing government (Gore, 1993;0sbome and Gaebler, 1993) and
second,as afield groundel in practice, it primarily addresses current problems.

Both bodies of literature frame inheently govenmental as a question related to the
privatization of governmental services. Thisislikely because the prindpd govenment
doaument that addresses the definition of inhaently govenmental is OMB Circular A-76,
Performance of Commercial Activities, which focuses on outsourcing.

Thepublic administration literature addresses inhaently governmental from many points
of entry. For example, afew scholars contextudize a discussion of inheently govenmental in
public administration as it relates to therole of thecitizen (Crenson and Ginsberg, 2004)and
globdization. (Hanke, 1987;Kettl, 1997) Mog of these discussionsshare accountability asa
rootissue

Some pubic administration scholars address the concept of inhaently govanmental
directly asit relates to other public administration topics. | review five prominent treatments of
inheently govenmental in detail b ow,* corresponding to the sectionsof this chapter. All are

explicitly normative.

19
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Guttman

Dan Guttman (2004 2002 provides themog complete history of contracting puldic
services to private vendors and suggests that the growth of a contract bureaucracy was the
produd of bipartisan design, nat bureaucratic hgppengance as has mog often been suggested.
Relatedly, he suggests tha the emergence of the concept of inhaently govanmental was a
respons to the growth in a contract bureaucracy, led primarily by pubic administrators in the
Bureau of the Budge (BOB) and by not elected officials. Accordingto Guttman, the conaept of
inheently govanmental hasits originsin thetradition of American Pragmatism, as public
administrators recognized the practical implications of merging a public sector foundel on
prindples of protecting citizensfrom themiscondud of government througha separate body of
public law with apublic sector groundel in free market enterprise. (Guttman, 2004,2002)

In Guttman@ view, theU.S. government has along history of contracting with private
providers of produds and services. Intheearly twentieth century, private money, private
expertise, and public agency combined to form informal networks of influence. Private
philanthropists created private research ingitutes. For example, Robet Brookingscreated the
Inditute for Government Research tha is nowtheBrookingsingitution. The Rockefeller
Founddion also was formed during thistime. These privately funded ingitutes employed
scientific, technological, and policy expertise tha the public sector needed. With varying
degrees of directness, these private enterprises advocted for and leveraged political reforms,
such asthe 1921 Budgéd and Accouning Act. (Guttman, 2009

Then the econony collapsed with the stock market crash of 1929 and the Great
Depression had devastating economnic and sodal consequences for many Americans President
Franklin D. Roosevelt and Congress respondel with the New Deal, a package of econonic and
sodal programs that greatly increased the size of the administrative state and govanmenta
capecity in general.

According to Guttman, when the U.S. entered World War |1, govenmental capecity
increased and theinformal public-private networks tha were in place in the early twentieth
century combined to address thewar needsof the county. Theresult was an accelerationin the
number and influence of puldic-private partnerships, aswell asaformalization in thar structure.
Theprewar informal networks of private money, private expertise, and public agency provided
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theneeded infrastructure for mobilizing resources for thewar, and theincreased govenmental
capacity of the New Deal wasimmediately redirected toward the county@ war needs However,
theresources of the private philanthropists tha had funded the private inditutes were inaufficient
for afull war effort. Theinformal structure tha wasin place evolved into the successful wartime
grant and contract relationships between govenment, indugry, and universities. (Guttman,
2004,2002)

During and after World War 11, technological expertise was consdered to bein short
supply, and universities were seen as the source of the country@ technological and scientific
expetise. AsWorld War 11 ended and the Cold War dawned, technological and scientific
expertise also were seen as essential to establishing and maintaining America@ new postion as
an emerging military and economc world power. Therace was onfor technological and
scientific supeiority that was viewed as a naiond security imperative. Having seen the
destruction of World War 11, Americanswere willing to pay for this nationd security at any cod.
Thefirst pog-World War |1 contracts reflected this general mentality and prioritized intellectud
supeiority over cog-effectiveness. Thegenera public view was tha naiond security depended
onit. (Kennaly, 1961)

During the Cold War, the scientists who were employed during World War 11 continued
to perform similar work on contract to thefederal government. Demobilized govenment
researchers returned to the private sector on grants and contracts, often performing essentially the
same work. For example, in 1947the Manhétan Engineer District became the Atomic Eneagy
Commission? and this established the template for third party govenment as the essentiadl means
of govanment, notas atemporary or intermittent meansof ddivering services. (Guttman, 2004)

Theperception of risk during the Cold War fuded the quest for globd scientific
supeiority. TheCold War continued to be suppoted by extensve contracting for scientific and
technological expertise with therise of the Onilitary indugrial complex.O (Bell, 1962;
Eisenhower, 1961) New ingitutionswere formed with theinception of indgpendent nonpiofits
created to manage Cold War military research and development. These new nonpofits
contracted with thefederal govenment for military weaponsmanagement, research and design,
and produdion. (Guttman, 2004)

On thedomestic front, U.S. members of Congress wanted to providenew sodal welfare

programs withoutincreasing the size of thefedera govanment. According to Guttman, there
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was bipartisan suppot for importing the contracting template used with military and scientific
endeavorsto domestic programs.  Therefore, Guttman posts, contract bureaucracy grew by
political design, notsmply bureaucratic hgppengance. (Guttman, 2004,2002)

Also according to Guttman, advoctes of govenmental contracting with private sources
viewed themselves as reformers. These reformers bdieved that utilizing private expertise for
public pumposes would serve two purposes. First, contracting with the private sector would
provide notonly technical and scientific expertise, but would aso provide much needed political
suppot for increased nationd defense and domestic welfare programs. Second, aprivate rather
than a public bureaucracy would alleviate the concern tha agrowing govenment meant alarge,
centralized govanment. (Guttman, 2009

According to Guttman the BOB released Circular A-49 in themid-1950s which was the
first effort to address the problems of theddegation of official military control posed by
contracting out military weaponsmanagement, research and design, and produdion to nongrofit
organizations® By 1958 theNationd Aeronautics and Space Administration (NASA) had
become the modd for wha was being called the vew governing prindple.O Scientists were
being employed on contract, rather than directly by the govenment* (Guttman, 2004)

On Januay 17,1961, President Dwight D. Eisenhower gave his farewell address by
radio. Intheaddress, President Eisenhower advised agang extreme and quick solutionsto the
Cold War, and he cautioned agang the globd and domestic implicationsof thearms race.
Globdly, hecalled for dissrmament. Domestically, he described the grave implicationsof the
growth of military personnd and budgé, and a newly created permanent arms indugry that had
become thevery structure of sodety. The Presdent advised tha an alert and knowledgeable
citizenry should guad agang theincreased threat, in kind and in degree, of the misplaced power
of the Qmilitary-indugrial complex.O As military sophistication had grown, the govarnment had
become an inareasingly larger consumer of research ingpired by thetechnology revolution.
President Eisenhower warned tha universities andintellectud indgpendence were at risk of
beng captured by govenment. Public policy aso was at risk of becoming captive of the
scientific-technological elite. He called for baance in many areas, amongthem the dance
between the private and public economy.O(Eisenhower, 1961, p.2)

In 1962,President JohnF. Kennealy requested and received from the Bureau of the

Budge areport on the status, consequences, and recommendaionsregarding govanment
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contracting for military research and development. Authored by David E. Bell, Director of the
BOB at thetime, thereport became known as Orhe Bell Report. OAccording to Guttman, this
was thefirst time the phrase Qactivities inherently governmentalOwas used. (Guttman, 2004;
Bell, 1962)

Unde aheading of relative effectiveness and efficiency, the Bell Report suggested:

In additionto thedesirability of making use of thenatural areas of advantage
within this diversity of arrangaments, there is oneadditiond point we would
stress. Activities closely related to govenmental managerial decisions(such
asthose in suppot of contractor selection), or to activitiesinheaently
governmental (such as regulatory fundions or technical activities directly
boundup with military opeations, arelikely to call for adirect federd
capability and to beless successfully handled by contract. (Bell, 1962,p.12,
emphasis added)

Thereport reviewed the experience of the government in usng contracts with private
ingtitutionsand enterprises® to obtain research and development needed for pulic services. The
fundamental condusonwas tha it wasin the naiond interest to rely heavily on contracts with
nonfedera inditutionsto accomplish scientific and technical work needed for puldic purposes.
(Bdll, 1962)

At thetime of thereport, federally funded research and development had increased at a
phenomend rate. Non-federal ingitutionsconduded over 80 percent of federally funded
research and development. This had a strikingimpact on universities and indudries, and gave
rise to new types of professiond and technical organizations Thereport described the system
for conduding federally funded research and development as a highly complex, contract-based
partnership between public and private agendes. (Bell, 1962)

TheBell Report described thebasic purmposes of federally funded research and
development as public purposes consdered by the President and Congress to be of sufficient
naiond importance to warrant public fundng. The report advised tha the management and
control of federally funded research and development should remain with full time government
officials respongble to the President and Congress. Government staff should assess the advice
of contractors, make policy decisionsaboutwha type of work, doneby whom, completed by
when, and produced at what cogs work should be contracted, and supeavise and evauae the

work. Thereport also recommendeal pay inareases for federal employees. (Bell, 1962)
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According to the Bell Report, to accomplish efficiency and effectiveness, federally
fundel research and development could be accomplished in three main ways: with government
personnéd at govenment facilities, with contractors at government facilities or with contracts
with universities, nongofits, or private organizations Thereport also warned of potential
conflicts of interest. (Bell, 1962)

Recommenddionsof the Bell Report induded increasing incentives for reduang coss
and improving peformance, increasing govanmental capeacity to evaluae thequdity of
contracted work, increasing utilization of feasibility studies prior to soliciting proposls, and
enauring tha contractor salaries and benefits were comparable to those of private sector postions
performing comparable work. To reverse thetrend of eroding govenmental competence, the
report recommended improving the govenmental work environment by assigning chdlenging
work to govenment workers, ssmplifying management controls by removing unnecessary
supavision; reviewing and giving authorty for resource utilization and administrative decisons
to govenment directors; and inaeasing pay. (Bell, 1962

According to Guttman, throughouttheremainde of the 1960sand 1970s contracting for
military research and development was an accepted pat of theU.S. federa political landscape
Borrowing the military template for contracting, domestic programs increased thear utilization of
contracting. Duringthe 1980sand 1990s the desire for small govenment tha was already in
place, ganed momentum and popukrity. Citizensdid notwant aredudionin services or an
increase in taxes. They wanted more for less, and the genera public perception was that this
could be accomplished throughinareased govenmental efficiency. Elected officialsfelt the
pressure to reform goveanment to be more responsve and efficient by utilizing nongovenmental
actors. (Guttman, 2004)

By the 1990s there was a widespread call for Geinventing governmentOthroughpublic-
private partnerships devolution, privatization, and deregulation. Guttman viewed it asironic
tha many of thereforms proposd had already taken place. TheNationd Performance Review
(NPR)® led by Vice President Al Gore cemented the federal government@ commitment to New
Public Management (NPM) techniques and increased contracting. The GeorgeW. Bush
administration continued the commitment to contracting governmental servicesto private paties
throughits Presidentiad Management Agendaand community and faith based initiative.
(Guttman, 2009
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Guttman condudes that the pog-9/11 world fundanentally changed thefocusof the
inheently govanmental dialogue On short, pos-September 11 public concerns suggest that the
questionis notsimply @Vhat fundionsare inheently governmental 2Cout, also @Vhat other
fundionsdo we wish to see peformed by officials because, for example, they will then be
govened by thebodyof laws tha apply to officials.@® (Guttman, 2004,p.53) Guttman suggests
tha pog-9/11 developments such as inareased homeland security measures also heghtened
awareness of the Conditutiond limitationsof state actors and thecivil liberties of citizensand
contractors. (Guttman, 2004

Findly, Guttman conceptudizes the current treatment of inhaently governmental usng
two andytical lenses. First, hesuggests tha the abstract bounday of inheently govenmental
mog often was framed as a question of Gubject matterOor Gundion O(Guttman, 2004) These
utilized two common ways of conceptudizing organizations vertically and horizontally. A
vertical view of organizationsgroupstogehea program areas or services ddivered. Government
program areas indudesodal services, policing, and diplomacy. Guttman uses theterminology
QGubject matter,Owhich is more awkward than Qorogram area.O Viewed from the perspective of
Gubject matter, Oinherently governmental was a question of whether the subject or area of
govanmental responsbility is congdered the sole responsbility of government, such as naiond
defense and taxation.

Alternaely, ahorizontal perspective of organizationsgroupstogeher common
opeaationd tasks across different program areas. Operationd fundionsfacilitate the
implementation of the program areas. Government opeaationd fundionsindudepersonné and
procurement. Viewed as a question of Gundion,Qinheently governmental was defined
according to thegovenmental fundionstha are the responsbility of government, such as
budgeing and policy formulation.

Thesecondandytical tool that Guttman employsis framing the concept of inhaently
govanmental as a question of GubganceOor Gorm.O The GubganceOof a governmental
fundionisthe subgantive decision-making, authority, and accountbility of agovenmental
activity. When viewed as a question of Gubgance,Oinhaently governmental was defined by the
amountof discretion and value judgment used in making a decision on behdf of thegovenment.
The GormOof agovenmental fundion was the process and procedure of implementing a
govanmental service. Viewed fromthis vantage point, inhegently governmenta was defined by
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the postion of the decision maker and the standard operating procedures used to arrive at the
decision, rather than the discretion used to make the decision. (Guttman 2004)

Guttman condudes with asuggestion tha the U.S. Conditution can not be expected to
ddineinhaently govanmental and tha neather U.S. Supreme Court jurisprudence nor
legidative or executive branch processes have been successful in defining the concept. He
describes the current approach to defining inhaently govanmental as muddiing through
Guttman advocates two primary changes. First, he suggests a Qruth in govanmentOapproach
that defines third party govenment as govenment.” Second, he advocates arevision of the
public law traditiontha was recognized by the BOB public administration reformers of thefirst
hdf of thetwentieth century. Guttman suggests that the public law tradition needsto
accommodae the current reality of contracted government and indudea nondéegaion dodrine
and the conaepts of govanment ingrumentality and state action® (Guttman 2004)

Dudley

Larkin Dudley® (1996)provides themost comprehensive review of oneCircular, OMB
Circular A-76,1983and OFPP Policy Letter 92-1, Policy onInheaently Governmental
Fundions After contrasting thetwo doauments, she explores how legitimacy, public
management, and public dialogueare reflected in the definition of inheently governmental in the
policy letter, as a method of exposng the magnitude of the changeof context from the Circular
to thepolicy letter. (Dudley, 1996)

Before contrasting the Circular and the policy letter, Dudley contextudizes therole of the
Circular in thebroader political domain and emphasizes afew key observationsaboutthe
Circular. Shenotestha the absence of aconaept of state in theU.S. pdlitical system complicates
theddfinition and process of defining inhaently governmental. Also, thereis no nationd policy
tha describeinhaently govenmental. Althoughthelaw has wrestled with elements of its
interpretation, it has not provided a full definition. Thetraditiond explandiontherefore, has
been provided by the executive branch of govanment throughCircular A-76. (Dudley, 1996)

Dudley highlightstherole of compditionin theCircular. Referenced in the Circular, the
naiond policy that is promulgaed in OMB Circular A-76,1983wasfirst articulated in 1955and
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named the competitive enterprise system as a primary source of econorric strength.*° The
govanment should not compete with its citizensand rely uponthe private sector for the
provision of goodsand services tha thegovenment needs  (JT]he Circular reaffirms three
main gods of the United States Government: to achieve econony and enhance produdivity, to
retain govanmental fundionsin-house, andto rely on the commercial sector.O(Dudley, 1996,p.
74) Competitionis both themethod of achieving these gods and the philosophy behind them.
(Dudley, 1996

Shealso captures theirony tha, historically, the executive branch® definition of
inheently govanmental was addressed mos thoroughly within A-76,a Circular tha established
policy for the provision of commercial services. QVha is acommercial activity is explained
first, andtheddinition of agovenmenta fundionfollows. Wha isgovenmental isdefined in
relation to what is commercial, notthe other way aroundQ(Dudley, 1996 p. 74)

Dudley then turnsher attention to contrasting the Circular and the pdicy letter. She
describes OMB Circular A-76,1983and Policy Letter 92-1 as beng alike in three main ways:
thar core definition of inheently govenmental, the limitation of discretion and value judgnent
to thegovenment, and the acts of govening and mondary transactionsas inhaently
govanmental. Public interest isadistinguishing characteristic in the central definition of
inhaently govanmental, which was the same in the two documents and this definitionis Glmost
exactly asit appeared in the 1979Circular.O(Dudley, 1996,p. 73) CCertain fundionsare
inheently govanmental in nature, being so intimately related to the public interest as to mandae
performance by Federal employees.O(Dudley, 199, p.73, citing OMB, 1983 p.2)

Dudley emphasizes three significant differences beween thetwo doauments. First, the
policy letter enlarged the audience beng addressed. The Circular was addressed to those
engaged in commercial activities, and the pdicy letter was addressed to al service providers
contacting with thefederal govenment. This highlighted theimportance of govenment
manage's undestanding contractud relationships and consequently placed contractingin a
whole new light CJontracting comes to bedefined as a management process.O(Dudley, 1996,
p.75)

Second, the policy letter further departed fromthe Circular by ddinesting the prindples
undelying theddinition of inheently govenmental: accounbility, discretion, and totality of

circumstances. Accountbility was demongrated throughavoiding the appearance of private
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influence on doauments prepared for Congress, law enforcement agendes, and oversight
agendes.™ Anothe prindple undelying thedefinition of inhaently govenmental was guarding
theuse of discretion? A find prindiple was usng atotality of circumstances to determineif a
trander of official responsbility had occurred. Congressiond restrictionsthat assisted in
restricting thetrander of official respongbility induded the degree to which officia discretion
would betruncated; the need for special agency powers such as the need to deputize citizens,
whether thefundionwas currently performed by the private sector; and the degree to which
contractors would determine awards and pendtiesin adjudicated claims or impact thelife or
propety of citizens (Dudley, 1999

Findly, thepolicy letter gave more specific guidance in identifying particular inherently
govanmental fundions It listed nineteen tasks tha were inhaently govanmental, induding
crimind investigaions adjudication, federal employee direction and control, and budgé pdicy.
The Circular gave examples of commercial activities but did notprovidealist of specific
fundionstha were inhegently govenmental. Also, thepdicy letter emphasized goodcontract
management as an important ingredient of accounbility and identified controlstha were to be
implemented when a contracted service was Glmost inheently govanmental.O(Dudley, 1996
p. 76) These induded budge preparation, contractor performance evaluaion, and policy
development andysis. Dudley summarizes the magnitude these differences represent
collectively.

Wha is so significant here istha the context and content surrounding the
definition of what is an inhaently govanmental function has shifted. In Circular
A-76,thefocusis ondefining commercia activities and on contracting
procedures for fundionstha could be commercial activities in a context of
affirmation of the private sector. Intheinheently govenmental policy, thefocus
isnow on defining the criteriafor determining inherently govenmental andfor
undestanding theresponsbility for all govenmental personné of goveningin
public-private relationships (Dudley, 1996,p. 76)

Dudley then examines thetext of thepolicy letter in light of three public administration
conaepts:. legitimacy, puldic management and pubiic dialogue as away to assess the extent of
the contextud changefromthe Circular to the policy letter. Regarding legitimacy, her focusis
dud. Thefirstisoutcome-oriented. Inheently governmental decisionstha accomplish

appropriate objectives (outcomes) produees legitimacy, and sovereignty should bethe deciding
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factor if aresponsbility isinheently govenmentad. Dudley identifies specific elements of the
policy letter@ treatment of inhaently governmental that reflect sovereignty: binding the United
States to take or avoid a specific action, military action, diplomacy, judicial proceedings
contract management, impacting the propety or lives of citizens and controlling U.S. propety.
(Dudley, 1999

In her discussion of legitimacy, Dudley aso contrasts a theoretical definition of public
goodswith that inferred fromthe policy letter. Theoretically, public goodsare collective,
nonexclugve goodswith an indivisibility of benefit. Thepdicy letter indirectly defined public
goods R]ather than usng the econonic criteria of nonexclugvity and indivisibility of benefit
to definepublic goods thepolicy relies on the standard tha service provisonindudes aconarn
for official responsbility and accountbility.O(Dudley, 1996,p. 78) In her view, thepolicy |etter
missed an important oppotunity by neglecting to provide a more thoroughdiscussion of the
differences between public and private services.

Althoughthe OFPP 92-1 policy makes important gainsin ddineating services and
activities, it isdisappointing that thepolicy, and the discourse surrounding it, do
not give more consderation to the context of ddivering services within apublc
framework, to a better discussion of the special conditionstha make
govenmenta service somewha different from private provison. (Dudley, 1996,
p.78)

Dudley consdestwo fundamental concernsassodated with public management, both of
which are process-oriented: accountbility and a @oncern for the effect.O Thepadlicy letter
ensures accountbility by explicating thetranger of official authority and discretion and by
restricting thetypes of activities that could be outsourced such as a contractor@role in
adjudication and theddegaion of signaure authoarity. Demondrating a concern for effects
refersto aconcern for theimplicationsfor al groupsof citizens Identifyinginhaently
govenmental postionsprior to accepting bidsfor contracts, departmental and OMB oversight,
strong contract management and independent govanmental review all demondrates this
concern. (Dudley, 1996)

Thethird Qlimenson of public fundiongtha Dudley examines is public dialogue In
her view, the publicness of apolicy can be measured by the extent to which its congruction was
open to public didlogue Dudley suggests criteriatha ensured public dialogue induding



Lori Andason Chapter 2 Inheently Governmental Literature Review 30

defending a policy in terms of thepublic interest, displaying a discernible logic, having a spirit of
responsveness, and creating a shared languaye (Dudley, 1996)

Dudley describes a policy® logic asinduding three main components: showing evidence
of congruence with its undelying nomative purpose, clearly articulating a sodetal pupos,*®
and demondrating evidence of the advocacy of these sodetal purposes. The pumpo< of the
policy letter, to safeguad thetranger of govanmental authorty, was evidence of anomative
purpo<e and satisfied thefirst criterion of a policy displaying a discernible logic. Thepolicy
letter clearly articulated sodetal purpose and provided evidence of the advocacy of these sodetd
purposes by giving specific examples of prohibiting the exercise of subdantial discretion, such as
forbidding contractors from suppoting or opposng proposd legidation. (Dudley, 1996)

Another criteriontha ensures public dialogueis responsgveness, which was evident in the
solicitation of externd opinionsand theweight they were given in the development of the policy
letter. Theletter did notmeet Dudley@find criterion, the creation of alarger diadlogueand
shared languaye. Of the executive policy concerning inherently govanmental isto become a part
of alarger dialogue then aconcern for the appropriate relationships among govenment,
commercia, and nongofit sectors mus movefrom a concern aboutbeing hdd to accountto
indudean equdly important focus on @iving an accountO As of yet, this has not happened.O
(Dudley, 1996 p. 81)

Dudley@® overall assessment is tha while both the Circular and the pdicy letter avoided
providing exact standards generally the policy letter offered improved guidance over the
Circular. Sheidentifies severa specific omissionsin thepolicy letter, which shealso identifies
as suggestionsfor futurerevisons These induderetaining sufficient govenmental capecity,
preserving agency culture, providing innovaionincentives, recondlinginternd and externd
management processes and opeationdizing congressiond mandaes. (Dudley, 1996)

Dudley condudes by offering onepossible explanation for why there was notamore
exact definition of inheently govenmental by employing adifferentlens Sheapplies three
images of self as defined by Jerry Frugto the Circular and the policy letter: the autononoussalf,
thestuaed self, and the pogmodern self. Accordingto Dudley, an autononousself of
govanment isradically separate and is foundin the Circular and thepolicy letter in those
elements tha stemmed fromthe princple of sovereignty. Other than those aspects of inhaently

govanmental assodated with the conagpt of sovereignty, the Circular defined inhaently
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govanmental only secondaily to commercial. Dudley interprets this as giving identity to the
corporate sector. In contrast, the govenmental sector was given noidentity. (Dudley, 1996)

Alternaely, thesituated self of govenment tha was self-defined throughconnection
appearsin thediscussion of dialogue (Elements of theinhaently governmental policy tha
focuson arelationship with thecommercial sector, the oppotunity for definingwha is
govanmental at thelocal level, and a concern for theimage of govenmental in the citizensOeyes
within a conaept of preserving legitimacy reflect dimensonsof those assodated with a situated
self.O(Dudley, 1996,pp.84-85) Findly, in thefragmented pogmoden self of govenment tha
had no core and no self tha separated from others, defining inhaently govenmental isfutile.
Governmenta log its symbolic and unifying characteristics because the pogmoden political
climate equaed the public sector with the other sectors. QP]erhapsEt o answer exactly what
guestionsare governmental for all timesand al place in American Cultureisto attack thewrong
question.O(Dudley, 1996,p.86)

Dudley prescribes achangein perspective. Sheurges congderation of the broader values
of publicness within an indusve dialoguetha would lead to alearning polity of reasoned
discourse. In he view, theritud of thediscourse is the mos important thing. Her metaphorfor
discovering what isinheaently govanmental is examining and mending afence. (But, mending
thewall - examining thegaps the bouders and theloaves; building, rebuilding, every spring,in
respect for undestanding why loaves and boulders were there before Beould bea metaphorfor

the process of discovering what is inhaently govenmental.O(Dudley, 1996,p. 87)

Rosnbloom and Piotr owski

David H. Rosenbloom and SuzanneJ. Piotrowski (2005)point out tha law reviews have
pad significant attention to theimpact of the privatization of govenment services on
conditutiond and administrative law. In contrast, however, the public administration literature
has not pad sufficient attention to theloss of democratic norms embedded in conditutiond and
administrative law when government services were outsourced. (Rosenbloomand Piotrowski,
2005)
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For these two scholars, the conaept of inheently governmental is not central to the
concern for conditutiond and administrative law norms, because some of these norms would be
log throughprivatization, whether thefundionswere inheently govanmental or otherwise.
Ther treatment of OMB Circular A-76, 2003is limited to a partial definition of inheently
govenmenta with abrief focusontheuse of discretion. They give contemporary examples of
theimplementation of the Circular and condudethat OMB undeestimated policymaking by
street level bureaucrats. Also, they introduce theterm Qhoninhaent,Owhich addsclarity to their
argument but was notused in theCircular. Additiondly, theauthors do notdefine commercial
activitiestha are an integral pat of theddinition of inhaently govanmental in the Circular.
(Rosenbloom and Piotrowski, 2005)

Rosenbloomand Piotrowski briefly contrast the executive branch@ trestment of
inheently govanmental with that of the other two branches. Inther view thelegidative and
judicia branches have invested consderable effort in developing and applying conditutiond and
administrative law condraintsto public administration, which was not true of the executive
branch. For example, the U.S. Supreme Court applied thedodrineof state actionto
contemporary outsourcing. (Rosenbloom and Piotrowski, 2005)

Theexplicitly normative conduson of Rosenbloomand Piotrowski isthat thevaue of
congitutiond and administrative law noms should be systematically calculated and the question
of thar application should bea part of each outsourcing decison. The puldic administration
community should bring its expertise to these calculationsand decisions** (Rosenbloomand
Piotrowski, 2005

Gilmour and Jensen

Robet S. Gilmourand Laura S. Jensen (1998)examinethe concept of inhaently
govanmental fromthe vantage pant of state action. They develop a protocol for
recognizing thetrander of govanmental authority for the purpose of implementing
restraints and accountbility measures at the onset of the ddegaion of tha authority and
throughoutthelife of the outsourced authorty. Accordingto Gilmour and Jensen,

accourtability became a concern following the creation of additiond agendes during the



Lori Andason Chapter 2 Inheently Governmental Literature Review 33

New Dedl. Thisis evidenced by the Administrative Procedure Act (APA) of 1946° and
the subsequent body of contemporary administrative law. They advocte areinvention of
accountbility to accompany thereinvention of government. Withoutsuch aradical
intervention, they predict areformist response similar to that following the New Deal.
(Gilmour and Jensen, 1998)

Gilmour and Jensen point outthat the privatization of governmental services was mos
frequently discussed as a means of maximizing economnic efficiency. In thar opinion, thiswas an
appropriate vantage point when the government was providing a commodity and interacting with
thecitizen asacusomer. However, not all dealings with citizensare like this. Gilmourand
Jensen outlinethree distinct relationshipsthat thegovernment has with citizens Firgt, citizens
can be cusomers when the govenment provides goodsand services such as electricity and
trangortation. Second,citizensalso can be clients when the govenment provides complex
professiond services such as medica care and legd representation. Third, citizenscan be
subjects of the govenment when the govenment imposes duties and restrains citizensO
freedomns, for example when the govenment imposes taxes and enforces laws.  In theroles of
client and subject, thereis an explicit power differential between the citizen and the govenment,
and thecitizen has conditutiond and statutory rights to protect agang potential abuse by the
govanment. Itiswhen thegovernment isinteracting with citizensas clients and subjects tha
the concern for accouniability®® increases. (Gilmour and Jensen, 1998)

According to Gilmour and Jensen, Orhe dimension of governance mog often altered
significantly by privatization is tha of pulic accountbility.O (Gilmour and Jensen, 1998 p.
247) Inther view govenment officials are hdd accountble for actionson behdf of thestate in
two ways, politically and legdly. Gilmour and Jensen focuson legd aspects of govenmental
accountbility and review three prindplesrelated to privatization: separation of powers,
nondéegation and state action. They briefly note tha the prindples of separation of powers and
nondeegdion are quite clear in theabdract and very difficult to implementin practice. The
authors give mog of thar attention to thejudcial dodrine of state action. They define state
action asfollows.

A comprehensve view of state action, originaly proposed by legd scholar Harold
Horowitz, consderstha state action has occurred Qvhen a state, in anyway,
defines and enforces legd relationships between private personsO(Gilmour and
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Jensen 1998,p. 252 quoing Horowitz, 1957 p. 221, emphasis added by Gilmour
and Jensen) Such a perspective suggests that the Court@ fundamental purposein
all state action casesis to examinethe manifestation of govenmental policy in the
law itself. Thus in essence, state action cases are Gan inquiry into the
reasonableness of the manne in which the state has classified competing private
interest, some of which it has preferred and established as Gights,Gand others of
which it has subordinated.O(Gilmour and Jensen 1998, p. 252 quoing Van
Alstyne, 1965, p. 232) (Gilmour and Jensen 1998,p. 252)

Thedodrineof state action holdsgovenment, and private sources acting on behdf of
govanment, legdly accountble throughaset of rules tha apply to govanment. At thefederal
level, these rulesindudetheBill of Rights, the Fourteenth Amendment, public management
statutes, executive orders, and budge circulars. (Because private actors are not subject to the
same conditutiond, statutory, and oversight restrictionsas govenmental actors, ddegation of
public fundionsoutside the boundsof govenment profoundly chdlenges traditiond nationsof
accouniability, makingit al the more difficult, as James Madison putit, to @bligeQgovernment
(o control itsalf.@(Gilmour and Jensen, 1998, p. 248, quoing Rossitier, 1961, p.322)

Gilmour and Jensen maintain tha the Supreme Court was more consstent in its
identification of state action prior to 1970. Since then, the Court has employed three tests to
deermine state action: the puldic fundiontest, the state actor test, and the state actiontest. The
result has been less congstency in thenotion of state action. Thepublic fundion test assesses
whether theactionin question traditiondly has been performed exclusvely by govenment. The
application of thistest has not produced an identification of state action, partly because the
criteriado nat indudeadefinition of such an action. Itisin ther discussion of thepublic
fundiontest tha Gilmour and Jensen briefly address inhaently governmental fundions As
with itsjudicia application, its executive branch application has produced variousdefinitions
withoutproviding criteriato gude the determination of whether a specific fundionisor should
beinheaently govanmental. Using abroad definition, both branches of govenment have
produced catalogues of public fundions Gilmour and Jensen suggest, Orhe problem with all
such catalogues of traditiond govanmental or sovereign fundionsis that they furnish no
theoretical basis for proving that they are correct or all-indugve even thoughthey ingire
inginctive recognition.O(Gilmour and Jensen, 1998, p. 251) The secondtest the Supreme Court
uses in determining state action is the state actor test tha assesses whether the person performing
theactionin question was acting on behdf of the state. Thethird test isthe state actiontest tha
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assesses Whether the action was govenmental in nature. In Gilmour and Jensen@ opinion, the
result of these three tests has not ensured accountbility. (Gilmour and Jensen, 1998)

They propo® afour-step inquiry tha produes a comprehendgve ddfinition of state action
in agiven context. Orhe development of a coherent and comprehensve undestanding of state
action beginswith a multi-issue inquiry (ideally by all branches at al levels of govenment) into
the nature of every transfer of govanmental authority.O (Gilmour and Jensen, 1998 p. 253)
Theauthors suggest tha such an inquiry was necessary at three pointsin time: when the
ddegaion of govanmenta authority to private sourcesis made, during administrative oversight
proceedingsand policy audits, and duringjudicial review. Furthemore, they encourage multiple
actors to proectively engagein thisinqury so tha appropriate control systems could be
established to protect citizensfromthe arbitrary and capriciousacts of govenment. Inther
opinion, such a process has the potential of preventing accountbility problems. (Gilmou and
Jensen, 1998)

In step one the actor to whomgovenmental authority was ddegaed isidentified.
Distinctionsare made between other governmental, quasi-govenmental or quasi-private entities,
and private entities. Private actors are further defined as for-profit and not-for-profit. Step two
identifies thegovenmental fundionddegaed. The fundionis assessed for containing exclusve
responsbilities of the sovereign andits potential for the potential infringement upon
conditutiondly and statutorily guaranteed rights. In step three, the actionisidentified. Step four
identifies safeguads’’ Particular attentionis pad to the preservation of congitutiond and
statutory rights.*® (Gilmourand Jensen, 1998)

Goodsl|

Based on the Preamble to the Congitution and grounded in Friedrich@ concept of

disciplined taking of measures, Charles T. Goodsl|*®

(2007)outlines six normative prindplesto
guide contracting decisions He characterizes the current privatization debae as centering
aroundthe application of oneof two criteria: economic efficiency or inhaently governmental.
When economic efficiency isthecentral concern, the discussion focuses on promoting an

indugry-based definition of efficiency.
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Good=l| frames theinheently govenmental focusof thedialogueas alegd perspective
based on the Federal Activities Inventory Reform Act of 1998 unde which all services not
inheently govanmental are appropriate for contracting. Excluded are the use of discretion to
bindthe U.S., diplomacy, military action, judicial proceedings, contract management, control of
federal employees or propety, and impacting thelife, liberty, or propety of citizens

According to Good#l|, there are two major shortcomingsto both the economic efficiency
and theinheently govenmental approaches to deciding which govenmental services and
activities can be contracted. First, they are biased in favor of outsourcing and agang the direct
provision of govanmental services. rheinhaently governmental dodrineis minimalist in that
it identifies only thefew thingsgovenment mug do itself, leaving al else to the possibility of
private provision. Even within the circumscribed area, it prohibits outsourcing only in the
exercise of discretion, nat theimplementation of what is decided. O(Goodsl1, 2007,p. 670)

Based on economic and legd abdractions the secondmajor failing of these guiddinesis
they are notfoundel onthepolitical order, which in theU.S. isaconditutiond republic. In
Good=l1@ view, the vaues of this order should frame who administers the government®@
responsbilities, with the govenment directly administering fundionstha fall unde the
Preamble@ purposs.

Goodsl| groundshis argument in Friedrich@ conaept of taking of measures, the speific,
daly acts officials perform tha should reflect thevaues of the political order. When the political
order experiences threat, the taking of measures mug have ahighlevel of discipline which
indudes objectivity, discretion, precision, and consistency. Disciplineresults frominitial agency
sodalization and becomes interndized as tenure in a department increases. Exaggeaated
disciplinealso can bealiability.

Good=l| follows thewording of the Preamble to link the six prindples directly to the
values articulated there. Table 2 presentsthese. Theprindples are nather exhaugively
indugve nor excludve. Good=ll offersthem as policy-specific guiddines tha rest onthe
fundamental values of the Preamble and supplement the current econonic efficiency or

inheently govanmental standardsof deciding what services should be contracted.

In other words, contracting outhas a moral dimenson. It mug bedoneright. N
Althoughadopton of these six prindples would not fundanentally alter America(3
current modeof governing, it could lay thebasis for reconsdering thelongterm
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impacts on public values of therush to outsource as they affect theaspirationshdd
by We The People of the United States for our constitutiond republic. (Good=lI,
2007,p. 686)

Conclusion

Thepublic administration literature has four ggpsin its treatment of inheently
govenmental. | seek to address all fourin thedissertation.

First, nothoroughandyses of the broader meaning of inhaently govenmental exist tha
incorporate elements of its treatment other than its explicit definition. An exception is Dudley
(1996) Shereferencesthenaiond policy and contrasts OMB Circular, 1983with an OFPP
policy letter. Thedissertation is more thoroughin scopethan the current literature. | addressthe
meaning of inhaently govanmental, providing abroader treatment of the conaept than the
current focuson definition. | examine not only theexplicitly stated definition of theterm, but
elements tha more implicitly disclose its meaning, such asits placement in thedoaument and its
usagerelative to other conaepts. | adso review doauments from alarger sampling frame,
induding all the Circulars, supplemental handbools, tranamittal memoranda memoranda and a
policy letter.

Second, there are no puldished historical andyses of either the meaning of inherently
govanmental or A-76. Althoughthefield of public administration focuses more on
contemporary issues than on historical andysis, there is an impartant role for in-depth historical
andysis. Such andyses notonly yield significant condusonsin ther own right, they also
suppot further research by grounding contemporary questionsin a historical context. The
dissertation provides a historical perspective lacking in thecurrent literature. Theresearch
provides an in-depth longitudind andysis of oneseries of executive branch doauments and
additiond related executive branch doauments from thar primary source. | condud a
longitudind component, reviewing the meaning of inheently govenmental in OMB A-76 from
1966- 2003 This setsthe current study apart from the majority of public administration
research that is both more contemporary to thetimeit is written and more broadly focused.

Third, there are no published andyses of the meaning of inheently govanmenta
separate fromitsrelationship to outsourcing. Inheaently govenmental is of central importance to
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public administration and its value arguably transcendsthe contemporary focus on outsourcing.
| par theconaoeptsinhaently govenmental and governing approaches, arelationdhip not
previoudy examined.

Fourth, there are no published andyses of the concept of inheently govenmental tha are
notexplicitly normative. In contrast, the study here does not offer suggestionsaboutwha
should and wha should notbe consdered inheently governmental. Still, it contributesto the
gened stream of normative pubiic administrationdialoguein three main ways. It focusesonthe
conaept of inheently govenmental, which clearly is nomative. Also, the study offersan
andysistha can suppot nomative discussions Additiondly, it examines two govening
approaches, onetha is normative and onethat isnot. The Congitutiond Governing Approach is
nomative, and the Entrepreneurial Governing Approach is not

As| argual in Chapter One, the conaept of inheently govenmental isathick pditical
concept tha is of central impaortance for apolity. It isatopic worthy of an examinaion tha
exceedsits current definitiond, contemporary, and nomative focusonitsrelationsip to

privatizing govanmental services.

Having consdered theinheently govenmental literature, | nowturn my attentionto
discussing thefirst govening approach, based on aresource literature describing the
Conditutiondist and Entrepreneurial Governing Approaches. | begin by introduangthe
andytical framework used in the study.



Chapter Three
The Congtitutionalist Governing Approacd

Introduction

In additionto contributing to theinheaently governmental literature, the dissertation relies
onaresource literature tha addresses two governing approaches evident in theU.S. federd
govenment (Moe 2004 2001, 1997, 1990;Moe and Gilmour, 1995) the Conditutiondist
Governing Approach® and the Entrepreneurial Governing Approach.? In this chapter | focuson
thefirst of thetwo approaches, the Conditutiond Governing Approach, andintroduce the
andytical framework used in the study.

Thechapter isorganized into five main sections First, | present theandytical
framework. Second usng tha framework, | describethe Conditutiondist Governing Approach
indeail. Third, | discuss select presidential commissionstha reviewed executive branch
organization and management during thereign of thefirst governing approach, induding a brief
review of howthese commissionsdedt with the OMB. Fourth, | offer acritiqueof the
Conditutiond Governing Approach, and the chapter closes with a brief conduson noting Moe®3
and Moe and Gilmour® advocacy of theCGA. A more thoroughconduson appears at theend
of following chgpter, where | contrast thetwo governing approaches.

The Analytical Framework

Rondd C. Moeand Moeand Robat S. Gilmour identify two approaches to government
management evident in the U.S. federal government, the Conditutiondist and the
Entrepreneurial Governing Approaches.® Thegovaning approaches are abstract congruds
created retrogoectively to discuss a complicated reality. They are andytica modds tha do not
exist inreaity and are pure in away tha practice never is. Althoughthey do not pefectly
represent complex redlities,* they are useful for describing and andyzing actud phenomena

According to Moe and to Moe and Gilmour, the Congitutiondist Governing Approach was

the predominant approach of puldic administration from the origins of the republc throughthe
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late 1970s By the1990s a new approach of administering government activity was taking hold
across the globe the Entrepreneurial Governing Approach. In 1993 the Gore Report® solidified
its prominenceintheU.S. (Mog, 2004)

In thisand thefollowing chapter | describethetwo govening approaches and introduce
theandytical framework used in thestudy. Theframework synthesizes® Moe( and Moe and
Gilmour® ideas aboutthetwo approaches, addsconceptudization to thetwo public management
methodspresented by Moe and by Moe and Gilmour by incorporating additiond information
fromtheNationd Performance Review, proposes seven characteristics of each govening
approach used to describe and contrast the approaches, and also opaationdizes the seven
characteristics into criteriathat are used to andyze thedoauments.”  Table 3 illugrates the two
govening approaches.

The seven characterigtics of each governing approach are essentia and conaeptudly
related. In addition, each approach has a paticularly defining characteristic.® | chose theseven
characteristics based onthar valuein adding conceptud clarity. They do not encompass every
feature of thegoveaning approaches. Theorder of the characteristics implies nather the strength
of the characteristic relative to the other characteristics, noralogcal progression. | ordered the
characteristics based on descriptive value

| opeaationdized the characteristics of thegovening approaches into criteriafor andyzing
thetext of thedoaments. These criteria are presented for each characteristic in Table 3.
Content andysis, theresearch design and methodused in the dissertation, requires that each
criterion beuniqudy assigned to onecharacteristic. Therefore, each criterionis uniqueandis
listed only oneein theandytical framework.? This opeationdization forced choices regarding
the categorization of criteria | assigned criteriato characteristics based on the placement®
ability to facilitate conoeptud clarity and its utility to theandysis.

There are @t least three conditionswhen these goveaning approaches and thar
characteristics can be expected to inaccurately or only partially describe a govening approach.
These conditionsindudeoccurrences of dissenting, internally incongruent or externally
incongruent opinions  In this context, Mpinionrefer to individud or collective viewpoints as
expressed in writing or inferred from action.

First, because the characteristics are describing governing approaches tha are broad,
collectively hdd views of puldic management, they do not necessarily describe any single view
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present during thetime an approach is opeating. The approaches aggregae the prepondeance
of pergpectivesinto aprevailing view. Public management is no different tha other areas of
inquiry in tha there are always dissenting opinions Therefore nather the governing approaches
nor thar characteristics will necessarily represent the view of oneperson, congituency, or
doaument.

Second, perspectives are seldom completely internally congruent, withoutinternd
conflicts or contradictions Perspectives often contain incompatible premises, frequently
resulting from of alack of critical examinaion® In cases of internd incongruendes, the
govening approaches and ther characteristics can be expected to describetha out ook only
patialy.

Findly, there can be adiscrepancy between an espoused opinion and an opeating
opinion!* Asitisused here, an Gespoused opinionOis onetha is explicitly expressed; and an
peaating opinionG's onetha guides observable behavior and may or may not be congruent
with an espousd opinion. Operating opinionsmay beinferred only from action. Variance
between an espoused opinion and an opeating opinionisreferred to as externally incongruent.
Althoughdisparities exist between espoused and opeating viewpointsin all areas of
investigaion, they seem likely to beespecially prevaent in the study of puldic management
where rhetoric is prominent and is often its own focus of inquiry.

Asthegoveaning approaches are andytical congruds, so are thethree situaionsjust
described when the govening approaches and the characteristics outlined in the andytical
framework partially or inaccurately describeaviewpoint. In readlity, dissenting, interndly
inconguent and externdly incongruent viewpoints are likely to co-exist. Also, intention may
play arolein incongmuence and intention can only besurmised. For example, whether
incongruence is dueto thelack of critical evaluation, asitisin internd incongruence, or the
result of a self-aware discrepancy between an espoused and opeaating viewpoint, asitisin
externd incongmuence, rests on an interpretation of intentiondity tha islargdy speculative.
Therefore, afew examples of variance between a particular perspective and thegovening
approach domnant at the time appear throughoutthetext, dlongwith possible interpretationsof
tha variance. Onevaueof articulating seven characteristics of each goveaning approach and
opeaationdizing them into criteriafor investigationis thar fundionin discerning dissenting and

inconguent viewpoints.
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The Congtitutionalist Governing Approacd

Thefirst of the public management govening approaches tha Moeand Moeand
Gilmour describeis the Conditutiondist Governing Approach. Dueto thelength and
complexity of thefollowing discussion, the seven essential characteristics'? of the CGA are
introduced briefly and then discussed separately in greater detail.

The CGA isatheoretically based perspective of public management, grounde in the
U.S. Conditution. It also isvaluesdriven, specifically prioritizing democratic, political and
administrative values within govenment management.

In addition, the CGA is structure dependent in two ways. First, it isdependent uponthe
govenment structure of three separate and co-equal branches of government as outlined in the
first three Articles of theU.S. Conditution. According to this characteristic, Congress
establishes executive agendes, articulates thar missions passes enabling and management
legidation related to ther opeation, passes funding appropriations provides program and
management oversight, and has theauthority to dissolve agendes. Also according to this
characteristic, the Congitutiondist Governing Approach is based on thetheory of the
accounible executive, advocting an inditutiondized presdency, unified executive branch, and
strong central management agendes. Executive branch directors report directly to the President,
ensuring the director opaates within appropriate legd authority and remainspolitically
accounible to elected officials. Thejudcial branch provides additiond oversight Therefore,
the CGA dependsuponthevery structure of thefederal govanment. Second,the CGA isaso
dependent uponorganizationd structure. Nonpartisan professond manage's ensure an
inditutiond perspective. Hierarchica reporting within an agency and standardized procedures
enaure thevalues of the CGA are met. Tha isto say, the CGA also dependsuponthe
organizationd structure of govanment agendes that condud public busness.

Furthermore, the Conditutiondist Governing Approach promotes sector distinctions
prescribing a strict distinction between the public and private sectors based on the sovereignty of
thestate. All sovereignfunctionsmug beassigned to thegovernment, and some context-
relevant seconday fundionsalso may beassigned to the public sector. Public and private law
are sepaate in the United States, representing distindt jurisprudences and governed by separate

bodies of law. Public law is based on arestrictive jurisprudence in which govenment action



Lori Andason  Chapter 3 The Conditutiondist Governing Approach 43

mug be expressy permitted within thelaw, and private law is based on a more permissive
jurisprudence, allowing private citizen action unless specifically restrained by thelaw.
Executive agendes are govened by Title Five of theU.S. Code

Findly, the Conditutiondist Governing Approach is dedudive, strategic and normative.
It isdedudivein tha it beginswith theory, and all administrative decisionsfollow from tha
theory. Itisstrategicinthat itisbased onlongrangeand broad gods. TheCGA asois
nomative in two ways. Itisnomativeintha itisbased onwha has been donehistoricaly; it
aso isnomative in the sense tha it boundsdecisionsand actionsby establishing and
maintaining expectationsfor those decisonsand actions Each of these essential characteristics
of the CGA isdiscussed in greater detail bd ow.

Theoretically Based

In theandytical framework, thefirst characteristic of the Congitutiondist Governing
Approach isits groundngin theory. | usetheory in this chapter as Moeand Moe and Gilmour
useit. | usethar references to, and nomendature for theories, as well as thar descriptionsof
specific aspects of thetheories they mentionad. AlthoughMoe defines theory as propostions
subject to empirical proof or disprodf (Moe 1994) he does not assess this definition of theory
agang itsusage | employ thisdefinitionand list it asthefirst criterion for thetheoretically
based characteristic of the CGA."

Althoughall seven characteristics of the CGA are essential, its grounding in theory is
especialy defining. According to Moeand to Moeand Gilmour, political theory™* directly
informs theremaining six characteristics of this governing approach.

Thetheoretically based characteristic of the CGA posed a chdlengeto thedesign of the
andytical framework. Theframework fundionsin adud capecity in thedissertation. It
structures a comparison of thetwo governing approaches; and here, thegod isto maximize the
descriptive value of thecharacteristics. It also opeationdizes these characteristicsinto criteria
used in theandysis, and in this fundion, thegod is to maximize theintegrity of theresearch
design, which indudes listing criteriaonly onee. Thechdlengewas that thetheoretically based
characteristic informs the other six characteristics, and this could potentially lead to duplicate

listingsfor thecriteria
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Theway | addressed this chdlengewasto list the specific theories as criteriain the
theoretically based characteristic. Intheandyss, only direct mentionsof theory were attributed
to thetheoretically based characteristic. | notein thetext thos occasionswhen the specific
theoriestha are listed as criteriafor the theoretically based characteristic aso inform oneof the
other six characteristics. This methodmaintained the standard of uniqueness for all thecriteria
in all seven characteristics.

For descriptive clarity, thetheorieslisted as criteriafor the theoretically based
characteristic are described bdow and then mentioned later in the chapter asrelevant. Because
theory is so central to this govening approach, it is mentional frequently. List 1 presentsthe
theory referencesin three of the CGA characteristics.

The second criterion for the theoretically based characteristic is the CGAG groundingin
theU.S. Conditution and the political theory that directed its formation and continues to inform
its enduring guidance of the United States government. If there are tensonsor conflicts with the
activities of govening, they are resolved by the authority of the U.S. Congitution. (Mog, 2004,
2001,1997 1990;Moe and Gilmour 1995)

Moeddinesthefundanental theoretical basis of the American polity asinduding three
theoretical values or govanance prindples. (Moe 2004) Table 4 presents these. Described in
detail later in the chegpter, togdher these form thethird criterion for thetheoretically based
characteristicin the CGA. | aso discussthetheory of theaccounible executive (whichis
related to these three govanance prinaples andislisted with them in theframework) later in the
chapter.

Thefundanental difference between the public and private sectorsis based in thelegd
theory of conditutiond goveanment, and legdly based administrative theory isits direct
congequence. (Mog 1997) These are thefourth and fifth criteria, respectively. Directly related
to these theoriesis therole of public and private law inthe U.S. Sectoria distinctionisa
characteristic of the Congitutiondist Governing Approach and sectorial blurringisa
characteristic of the Entrepreneurial Governing Approach. | describethese in detail later inthe
chapter.

Thesixth and seventh criteriaindudepublic administration theory that equaes public and
govenment organizationsand theview tha govanment management isadistinct field with its
own longtested theoretical basis. (M0oe 1997) These two theoretical references have direct
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implicationsfor the structure dependent characteristic of the Conditutiondist Governing
Approach.

Moe and Gilmour (1995)outineten Ohistorically fundamental prindples of pulic
administrationCtha are generalizations and tha they suggest have been collectively viewed as
axiomatic. Theprindples provideagenera theoretical framework for public administration. The
authors contrast these ten prindples of public administration with four prindples of the
Entrepreneurial Governing Approach.’® Table 5 presentsthese. These ten prindples are
incorporated in theandytical framework as theeighth criterion.

Additiondly, andinduded as the ninth criterion, Moe and Gilmour refer to thetheory
guiding gove'nment organization and management tha informs the structures, processes and
procedures of govanment and has afounddionin public law. (Moeand Gilmour, 1995) This
further suppotstwo characteristics of the CGA, its structure dependence and its promotion of
sectorial distinctions

Tenth, Moe a so indicates tha reports aboutgoveanmental organization and management
such asthose by presidential commissionsare based on atheory aboutthe nature of government
and its management. Thistheory often is assumed in therepont@ recommendaions (Moe, 1994)
Thisinterpretationisimportant to the discussion of these reports tha follows.

Findly, Moerefers to the American theory of govenment as induding the separation of
powers and dodrine of nondéegaion of govenmental fundionsto private paties. (Moe, 1994)
The separation of powersisdirectly related to the sructure dependence characteristic of the
Conditutiondist Governing Approach. Thenondéegaion dodrineis an integral el ement of the
fourth characteristic of the CGA, its suppot of distinct and separate public and private sectors.

Vaues Driven

The Conditutiondist Governing Approach is also values driven, specifically ordering the
priority of democratic, political and administrative values. These values are not mutudly
exclugve, andin practice, many govenment decisonsand actionsindudesevera or all of these
values with varying degrees of congruence and tension.

According to Moeand to Moe and Gilmour, political theory defines democratic values

such as equity and fairness in thetreatment of citizensand political values such as accountbility
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to elected officials as important for puldic management. (Moe, 2004,2001;Moeand Gilmour,
1995)This prioritized value orientation results in a more intengfied focus on processes than on
results. (Moeand Gilmour, 1995) For example, to ensure the opeationdization of democratic
and political valuesin puldic management, some organizationd processes are standadized. As
contrasted to private organizations this adhaence to standadized procedures to ensure
democaatic values are realized is uniqudy important for govenment organizations because the
govanment has exclugve rights and responsbilities over its citizens For example, the
govenment isfundel by revenuelegdly confiscated from citizensin theform of taxes, and it
has theauthority to use coercion againg them if they do notfollow its rules and regulations

Private organizationsdo not posses these rights of taxation and enforcement, so following
standadized procedures intendeal to ensure democratic and political valuesis notrelevant for
private companies. Private organizationsmay choose to standadize procedures for other
administrative reasons such asfinandal controls. Of course, thegovenment may aso
standadize procedures for finandal controls. So, while private and puldic organizationsmay
share some common procedures, thereasonsfor their implementation can differ. Inthe CGA,
thevalues driving organizationd processes are more important than the specific seconday
administrative or economic results they obtain. The primary concern is ensuring the
govenmenta values arerealized. The CGA asserts tha this values orientationis an essentia
difference between public and private organizationrs.

Public management often involves a conflict between democratic or pditical values and
administrative values such as efficiency. The specific ordering of valuesinthe CGA is
especially evident when there isa conflict of values and onevalue mug take precedence to
determine a course of action. For example, in a conflict of thevalues of political accountbility
and administrative efficiency, the CGA prioritizes political accountbility throughsuch
mechanisms as hierarchical reporting and legdly-based dueprocess procedures. It does not
disregard other administrative values such as efficiency and econony; it prioritizes these values
when they conflict. (Mog, 2004,2001;Moeand Gilmour, 1995)
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Structure Dependeant

As discussed above the CGA dependsuponboth the structure of the government as
outlined in theU.S. Conditution and the organizationd structure of govenment agendes. Also
as mentioned above theory informs the other six characteristics of the Constitutiondist
Governing Approach andis referenced throughoutthetext asrelevant. Attention nowturnsto a
more detailed review of three theoretical values or govenance prindplesthat are listed together
asonecriterionin thetheoretically based characteristic. Asintegrated into theandytical
framework, these three govenance prinaples suppot the next two characteristics of the CGA,
its structure dependence and its promotion of sectoria distinctions

According to Moe, thefollowing three goveanance prindples foundin theU.S.
Conditution form thefundamental theoretical basis of the American polity. (Mog, 2004) These
prindples inform and direct the management of the federal government. GGovernanceis
concerned with political theory, inditutions laws and fundamental rights of paticipantsin the
political system. Management of the govenment is necessarily a derivative and dependent
element of the system of govanance.O(Mog, 2004 p.21)

According to Moeg, athoughthe U.S. Condgitution does not address administrative
organizationin detail,*® it does clearly reflect theintentions’ of the authors to organize
govenment aroundthree political or governance principles™® that are foundfundioningin no
other county. First, thegovenment congsts of three co-equd, ingitutiondly separate, and
interdependent branches. Second all administrative fundionsare located in the executive
branch, accountable to the President who is accountble to Congress. Last, agovenmental
sector tha is an agent of thesovereignis hdd to adifferent theory of jurisprudence than a private
sector. (Moe 2009

Thethird essential characteristic of the Congitutiondist Governing Approachisits
structure dependence. It is structure dependent in two ways. The CGA is dependent upon

govenmenta structure andit is also dependent upon organizationd structure.
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Governmental Structure Dependent™®

The CGA is dependent upongovenmental structure as described by Moe® govanance
prindple one Thetheory of theaccouniable executive is closly related to govanance
prindples oneand two and thefollowing discussonsweave these two theories togeher.

The Congitutiondist Governing Approach is grounded in the Congitutiond authority,
structure and relationdhips between Congress, the President, the Judiciary, and executive branch
agendes. This Congitutiond assgnment of governmental power to three branches of
govanment makes govenmental authority structure dependent.

Accordingto Moe, the U.S. standsapart in therole political theory played inits
formation. Unlike mog countries, the U.S. government is based on a comprehensve and
coheent political theory. Mog nationd govanments evolved over time, with thar structures
reflecting changing political circumstances. The United States is exceptiond in tha its
govanmental structure emerged all at once at thefounding of therepublic, and this structure was
intended to reflect the new govenment designed as a democratic republic. (Moe 2004)

Theemergence of the U.S. govenment at the close of the Age of Reason, lent aredlistic
and optimistic view of individud reason to pditical ddiberations (Mog, 2004) Theframers of
the Conditution also were influenced by colonial dependency, the Revolutionay War, andthe
Articles of Confederation period with an indfective single chambe Congress. Consquently,
they designad agovenment to frudrate the concentration of political power throughseparate
branches ddegaed shared powers and hed accountable to the citizenry by different voting
mechanisms. The primary purpo< of the govenmental designwas to protect citizensfrom
govanment. (Moeand Gilmour, 1995

TheU.S. dsoisatypical intheendurance of its Conditution, which defines the authority,
structure and relationship beween Congtress, the President, and the Judiciary, andis essential to
undestanding therole of thepublic sector in the United States. (Moe, 2004) Thefirst three
articles of theU.S. Conditution defineand dividegovenmental power into three categories and
assign that divided power to three distinct branches of govenment. Consquently, governmental
authority inthe U.S. Conditutionis dependent upan thevery structure of the govanment.

Congtress holdsa centra rolein theU.S. political system. Its structure and powers are

described in Article | of the Conditution. Directly elected by citizens Congress congsts of a
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bicameral body of two equdly powerful chambers®® All proposd legisiation must pass both
hougs of Congress before bang submitted to the President. (Moeg, 2004) Central to
undestanding therole of the public sector, Congress establishes and dissolves executive
agendes and their missionsthroughlegisation. \gencyOhas a very precise meaning in this
context. It specifically refersto al executive branch entities and they are subject to Title Five of
theU.S. Code(see bdow). Congress also enacts enabling legidation tha defines agency
programs, passes public laws tha goven thar procedures, and appropriates fundng to suppot
these federal agendes andthar programs. Additiondly, Congress provides administrative
oversight of agendes and was intended to be an active comanager with the President of the
administrative branch of govanment. (Moe, 2004)

Article |1 of the Conditution describes the executive power invested in the President,
elected indirectly throughtheElectoral College® (Moe, 2004)As a predominant modd of
goveanance, theframersintendel theauthority and organization of the executive branch to be
unified unde the President and accountable to Congress. (Mog 2001)Moe and Gilmour (19%)
suggest tha historically the prevailing nom has been tha agency directors are accountable to the
Presdent. Althoughthere were initial contradictionsto this modd, the necessity for
communication and coopeation between the branches has always been acknowledged 2

The CGA dso relies onthetheory of the accountable executive tha relates to both
elements of the CGA® dependence structure. Pertaining to the CGA® dependence upon
govenmenta structure, thetheory of the accountable executive indudes a view of the executive
asadistind, unified ingitution, separate from thelegidative and judicial bodies. An
ingitutiondized presidency emphasizes thelegd founddion of presidential power tha is
assignad and defined in the U.S. Conditution, statutes, and nationd cusoms. (Moe, 1990)The
fundionsof theexecutive are integrated and managed by a strong central management agency.
Presidential management of the executive branch is predicated on soundgeneral management
laws tha are administered by a central management agency with themission to build managerial
capecity and preserve political accountbility. (Moe and Gilmour, 1995

Article 11l of theU.S. Conditution vests the Judicial power of the U.S. in Gnesupreme
Court, andin such inferior Courts as the Congress may fromtime to time ordan and establish.O
Selected even more indirectly than the other two branches of thefederal govanment, members
of thefederal judiciary are selected throughPresidential appointment and Senae confirmation?®
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Thefedera courts providejudicial review of executive action by ruling onthe congitutiondity
of theactionsand decisionsof federal government officials. Thereviewing courts developad
legd dodrines tha hold executive branch managers legdly accouniable for maintaining
procedura safeguadsin dealing with both citizensand employees. In 1946this bodyof case
law was codified into the Administrative Procedure Act and subsequently has been amended and
expandeal. The courts also hold agendes accountable for conformingto legidative deadlines and
subdantive standads (Moeand Gilmour, 1995)

Theefore, the Conditutiondist Governing Approach dependsonthe U.S. Conditutionto
ddinethereationips between thethree branches of govenment and federal agendies. As
described in the theory of the accountable executive, the CGA also views an integrated executive
branch, inditutiondized presidency and strong central executive management agendes as
essential to strongpublic management. Togeher, these criteria make the CGA dependent upon
the structure of govenment.

Organizational Structure Dependent®

The CGA is dependent uponorganizationd structure as described by Moe® govanance
princdpletwo. In additionto describing e ements of the CGA tha are dependent upon
govenmenta structure, the theory of the accountable executive indudes aspects of the CGAG
dependence uponorganizationd structure. Thetheory of the accouniable executive views
agency executives as nonpatisan professond managers who report directly to the President, and
views a hierarchical organizationd structure as ameansto providing legd authority to
administrators and ensuring political accounibility to elected officials. Also important to
organizationd structure are standardized procedures tha alow democaratic values to be
embedded into the activities of governing. (Moe 2004; Moe and Gilmour, 1995

Organizationd structure is an important element of thetheory of the accountble
executive tha asserts authority is assigned to agency directors by the President, not Congress,
and the agency executive is accountable directly to the President. Clear lines of authority and
responsbility also are drawn from the executive throughhis or her subordinaes. Congress does
not make direct assignments to agency directors or to ther subordinaes. (Moeg 2004)

Nonpatisan professond managers are an essential component of the Conditutiondist
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Governing Approach. They preserve theingitutiond naure of theagendesthey serve and
bdance the short-term political interest of pditical appointees. (Moe 1997

The CGA regardshierarchy with clear lines of reporting as a primary tool utilized to
providelegd authority to agency executives. It also provides political accountbility to elected
politicians In addition to promoting unification and integration in the executive branch, the CGA
promotes unification and integration in each executive branch depatment. (Moe 2004;Moe and
Gilmour, 1995) Identifying specific responsble executive agendes and individud
administrators accountble for well-defined responsbilities allows citizensto seek redress when
thegovenment wrongsthem. To further suppot clear govenmental accountbility, ingitutiond
impediments to citizen participaion are purposfully built into agency structures and procedures
to protect agang therule of thecitizen mgjority. (Moeand Gilmour, 1995) Standadized
procedures also are important to organizationd structure. They allow demoaratic valuesto be
embedded into the activities of governing. (Moe 2004; Moe and Gilmour, 1995

Much of thetheory and intention of thefoundes is recorded in the Federalist Pape's,
andit is clear tha they intended the govenment structure to reflect the democaratic republic they
were purpossfully creating. Itiswell known that the checks and baances amongthe branches
were designed to protect individud civil liberties and ensure agang govenmenta tyranny.
(Moeg, 2004)

Less emphasized is tha thefounding fathers also valued efficient®® govenment. The
Conditutiond framers designed agoveanment tha was both accountable and efficient. They
viewed the separation of powersin genea and specifically, a separate executive, as a primary
means of providing efficiency. A unitary administrative system unde the President and
accountble to Congress was an innovaion designed for the efficient and produdive
accomplishment of politically accountble objectives. (Moe, 2004;Fisher, 197])

In Moe@ view, athougha unitary executive was theintentiond design of thefoundes,
theearly Presdents are generally notregarded as having been strongmanagers of the executive
branch of government, for such reasonsas inaufficient inditutiond capacity, budgeary tools, and
persond indinaions Therefore, while a unitary executive remained a theoretically informed
ideal, the prevailing practice during this early period was more direct congressiond than
presidential executive branch oversight Theresult was a politically responsve, single-executive
departmentalism tha reigned fromthefounding urtil thelate nineteenth century. (Moe, 2009
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Thecivil service reform movement tha soughtto purge partisan politics from administration
reinterpreted thetheory of the accountable executive to accommodae itsreform agenda (Moe,
2001)

Thefirst organizationd departures from the theory of the accountable executive were
gquasi-judicia indgpendent regulatory commissionsthat required insulation from the executive
branch to enaure bipartisan representation and procedural fairness. There has been a steady
increase in the number, role and impact of indgoendent regulatory commissions (Moeand
Gilmour, 1995)

Hence, the Conditutiondist Governing Approach is based on thetheory of the
accountable executive tha defines therole and relationship of executive agendesto the
President and also defines the organizationd structure of the agendes. Collectively, nonpatisan
professond managers, a hierarchical organizational structure and standadized procedures result
in a Conditutiondist Governing Approach tha is dependent on organizationd structure.

Promotes Sector Distinction<®

As described by Moe@ govanance prindple three, the Conditutiondist Governing
Approach promotes sector distinctionswith a clear focuson public law as a source of direction
and authority for public administration. The Constitution, statutory law, and political culture?’
promote a distinction between the sectors. Orhis country has two distinctive forms of law: public
law, which goveanstheactivities of govenmental bodies in thar capacity as agents of the
sovereign...; and private law, which govanstherelationsof private paties with oneanother.O
(Moeg, 1997,p. 42) Public laws goven the procedures of public organizations Accordingto
Moeandto Moeand Gilmour, law-based administrative prindplesin the CGA are not
impediments to soundadministration, as thelater EGA asserts. They protect citizensfroman
oveazealousgoveanment as well asinvolve citizens in the process of developing new regulations
(Moe 2004;Moeand Gilmour, 1995)

Theandytica framework indudes severd criteriatha reflect this characteristic:
sovereignty, inhaently governmental fundions and jurisprudence. The single mos important
characteristic that separates the public and private sectors is sovereignty, paticularly at the

federal level. QVhat is essential to governmental character is its exercise of sovereign authority
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unde the Conditution, its interactionswith citizens in aframework of populr sovereignty and
limited govenment.O(Moe, 1997,p. 43) In Moe@ view, sovereignty indudes several
fundamental attributes. It alwaysinvolves thelegitimate rightto use coercion, immunity from
suit except by its own permission, and indivisibility. It also indudestherightto disavow debts
butdoes notindudetherightto declare bankruptcy, which isaprivateright Further, it
encompasses theright of eminent donain?® (Moe, 1987)

Moe and Moe and Gilmour suggest the law-based distinction between the sectorsisthe
theoretical founddion of public administration.

Thecritical distinction between the sectors has been, and will continueto be,
thar relationship to the power of the sovereign. Federal government inditutions
are agents of thesovereign and fundion unde puldic law. Private inditutions
are not agents of the sovereign and fundion under private law. (Moe 2004 p.
39; Moeand Gilmour, 1995 p. 143-144) Thisdistinctionis critical and provides
thetheoretical founddion of public administration. (Moe and Gilmour, 1995,p.
144)

Thesecondcriterionin theandytical framework tha indicates the promotion of sectorial
distinctionsis the concept of inheently govenmental. Accordingto Moe, sovereign fundions
should be assignad to the govenment througha legd process tha holdsgovenment officials
accountble for ther decisions  QAssignment of fundionsbetween the sectors is not simply an
economnic exercise to find themog economical choice, butfirst andforemog it isalegd exercise
in which the values of accountbility of officers of the United States are spdled outin law.O
(Moe 1997,p. 42) Government officials mug perform all funaionsthat involve the power of
the sovereign?®

In additionto sovereignty, the government may includeseconday criteria when deciding
if afundionis pubiic, such as providing for naional security, ensuring public safety, retaining
asufficient knowedgeto manage contracts and limiting corruption. These seconday criteria
depend on context.

Moe cautionstha assigning fundionsto the govenment does not ensure those fundions
will bemanaged effectively. Orheretendsto bean intellectud disconnetion between selecting
the prope fundionsfor govenment and the prope management of those fundionsO(Moe,
1997,p. 45)
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Thethird criterion tha indicates the promotion of sectoria distinctionsis the conaept of
jurisprudence. Public and private entities are subject to different types of jurisprudence.
Executive agendes are subject to public law tha is comprised of the Congitution, Bill of Rights,
statutory, regulatory, and case law. Thegod of public law isto ensure the continuance of a
republican form of govenment and protect the rights and freedons of citizens It makes the
public sector distinct from the private sector in theUnited States. The private sector isfoundel in
adifferentlegd dodrineof judgemade common law tha protects therights and responsbilities
of private individuds. (Moe and Gilmour, 1995)

Themod fundanental difference between public and private law jurisprudence
liesin theream of presumptions Inthegovenmenta sector the presumptionis
tha theaction of an agency or officer mug have their basisin public law. Silence
inlaw isnot pemissionto act. In the private sector, onthe other hand, thereverse
presumption holdssway. That is, private personsmay act as they please unless
thereisalaw prohibitingthar actions Officers operating unde pulic law are
hdd to a highe standad of behavior (e.g. they must follow congitutiond due
process) in thar dealingswith thepulic. (Moe 2004, p. 38)

Theprimary tool that Congress and the President use to comanagethe executive branch is
the public laws tha regulate activities, procedures and administration of all agendes. These laws
provide a necessary cohesion between the executive agendes, and Congtess and the President.

Theinterests of [C]ongress and the[P]resident however are not necessarily at
oddsor confrontationd. Indeed, thereis a high degree of congruence of
ingitutiond interests in managing the executive agendes. Themog important
elementsin this coopeative exercise are thegenera management laws tha
providetheoveral direction and rules for the executive branch. These laws are
thegluetha keepsthenaurally disparate parts of the executive branch tied
togehe asawhole. (Moe, 1997, p. 46)

Theonehunded or so general management laws reflect govanmental dodrineand the
conceptud and legd arrangaments between the branches regarding govenmental administration.
(Moeg, 2004) These public genera management laws and thar subordinae regulationsand
executives orders indudethe Budge and Accouning Act, Administrative Procedures Act,
Freedom of Information Act, Ingpector General Act, Federal Propaty and Administrative
Services Act, Government Corporation Control Act, Paperwork Redudion Act, Privacy Act,
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Federal Tort Claims Act, Ethicsin Government Act, Federal Propaty and Administrative
Services Act, and Anti-Deficiency Act. (Moe 2004 2001, 1997 1994 199Q 1987;Moeand
Gilmour, 1995)

Providing uniformity and standadization for govenment organization and processes, the
public management laws are statements of presumption tha guidegoveanmental behavior unless
explicit exemptionsare made (Moe 2004) They are intended to suppot managerial
accountbility, equity, andfairness. The burden of proof for exceptionsrests with the
supplicants. (Moeand Gilmour, 1995)

Moeviews law asthe creative ingrument of arepublican govenment. Thedrafting,
ddiberation, and administration of law are al creative. This creativity nurtures an innovdive
public management environment.

Moe (1987)contendsthat it is mog important to recognize that a distinction between
public and private exists. Orhe best thing that could happen to the private sector is to have afirst
class public sector, appropriately limited in size and fundions but fully capable of providing the
legd, econonic and publc goodsinfrastructure that will permit the private sector to reach its full
potential.O(Moe, 1987, p. 458D459)

Therefore, the Condgitutiondist Governing Approach promotes sectorial distinctionsby
describing fundamental attributes of sovereignty. It assignsall sovereignfundionsto the
govanment. Othe fundionsmay beassigned an inhaently govenmental statusby meeting
well-defined features. Findly, the CGA recognizes tha the fundamental jurisprudence of public
and private law isdistinct in the U.S.

Dedudive, Strategic, and Normative

Because the Conditutiondist Governing Approach is groundel in political theory andthe
U.S. Conditution, it also isdedudive, strategic and nomrmative. All of thedeails of
administration follow from this theoretical groundng. Thevisionand purpose of govenment
guidethe specifics of govenmental decisions howthey are practically implemented and what
govanmental actionsare taken.

LiketheU.S. Conditutionfor which it is named, the CGA is strategic in tha it isfocused
on broad longterm godstha survive thetest of time. TheU.S. Constitutionis oneof the mos
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enduring in theworld, guiding broad stable political objectives over ever changing political and
sodetal landscapes.

The CGA isalso nomative in two uses of theterm. Itisnomativeintha itisbased on
wha has been donehistorically. Tradition holdsahdlowed spaceintheCGA. Itasois
nomiative in tha it boundsdecisionsand actionsby establishing and maintaining expectations
for those decisonsand actions Inthisway it is standadizing and evaluaive, defining wha
should bedone

| now turn attentionto a brief discussion of selected presidential commissionsconvened
dunng thetime the Conditutiondist Governing Approach was prevaent and then waningin
influence. Followingthis, | present theimpact of these commissionson OMB.

Presidential Commissions
and Executive Branch Reorganization

Historically, presidential commissionshave been convened to review executive branch
organization and management. The compostion of these commissionsand thar reports
arguably reflect the governing approach of public management opaating at thetime.®*® Table6
presents these commissions, their membership and corresponding govening approach
characteristics. Althoughmuch has been written aboutthese commissionsand thereports they
published, thefollowing discussion is limited to Moe@ examinaion. This narrows the
discussion to only those elements of selected presidential commissionsand ther reports tha are
relevant to thebroader purpo<e of this and thefollowing chapter, that is to present the two public
govening approaches as conceived by Moe and by Moe and Gilmour and to offer an andytica
framework based uponthear work.

A brief review of these commissionsand ther reportsis valuable for fivereasons First,
reports aboutgovernmental organization and management are based on atheory aboutthe nature
of govanment and its management. (Moe, 1994 Thedeclinein expressly stated theory in the
reportsis onefactor suppoting adiminishing prominence of the Conditutiondist Governing
Approach. Second,the membership of the commissionschanges over time andreflects the
changefrom a Conditutiond Governing Approach to an Entrepreneurial Governing Approach.



Lori Andason  Chapter 3 The Conditutiondist Governing Approach 57

Third, OMB, theissuing agency of Circular A-76, is centra to proposals for executive branch
reorganization. Fourth, the Entrepreneurial Governing Approach was strongly influenced by the
Gore Report. A condse presentation of preceding treatments of gove'nment organization
contextudizes the Gore Report in auseful way. Fifth, reviewing presidential commissionreports
serves to reinforce theresearch propostion.

According to Moe, presidential commission repotts aboutgovenmental organizationand
management are based on a theory aboutthe naure of government and its management. In some
cases, thistheory is specifically expressed. Mog frequently, however, such theory is not
explicitly stated, but assumed within thereport@ recommendaions Theinfluence of these
reportsis often dueto these undelying theories and assumptionsmore than the actud
recommendaions (Moe 1999 Since the CGA isso strongly based in theory, theearlier reports
and thar inferred theories are worth a brief discussion. Additiondly, the characteristics of the
CGA listed in theandytical framework are evident in thereportsCrecommendaions Theextent
of directly articulated theory in thereports decreases over time. This aso reflects adeclinein the
stature of the Conditutiondist Governing Approach as a guiding govening approach for public
management.

The predomnant goveaning approach of public administration from theoriginsof the
republic throughthelate 1970s the Conditutiondist Governing Approach, was reinforced by
presidential commission reportsissued during tha time. Moereviewed three presidential
commissionsreports tha were produed while the Congitutiondist Governing Approach
influenced public management. In 1936,President Franklin D. Roo%velt convened the
President@® Committee on Administrative Management, commonly known as the Brownlow
Committee. Thecommittee bears thename of itsleader, Louis Brownlow, apublic
administration practitione and scholar. The Brownlow Report was published in 1937 President
Harry S Truman appanted the Commission on Organization of the Executive Branch of the
Governmentin 1947 Led by former President Herbert Hoove and referred to asthefirst
Hoover Commission,* this commission producd itsreport in 1949 In 1969President Richard
M. Nixon formed the President's Advisory Coundl on Executive Organization, chared by Roy
Ash of LittonIndugries. Known asthe Ash Counal, this commission presented its repotrt in
1971.Below isacondse summary of thecomponents each of thereports tha is relevant to the



Lori Andason  Chapter 3 The Conditutiondist Governing Approach 58

CGA and thedissertation, followed by a notation aboutways in which these three commissions
and thear reports are smilar.

The Brownlow Committee was convened by President Roosevelt and was comprised of
three prominent public administrators. Louis Brownlow led the committee tha bears his name.
His fellow commission members were Luther Gulick and Charles E. Merriam. These scholars
later foundel the American Sodety for Public Administration (ASPA) whose mission was to
preserve and promote the progressive philosophy of administrative management in the
Brownlow Committee Report. (Moe 1990) The compostion of the Brownlow Committee
indicates the central role of scholarship and theory to plans of executive branch organization and
management. In 1937President Roosevelt followed the advice of the Brownlow Committee and
submitted to Congress a reorganization plan that strongly reflected the basic characteristics of the
CGA. A modd of the President as a strong manager of the executive branch of govenmentis
central to the Brownlow Committee Report. Of particular note for the dissertation, the plan
recommended creating an Executive Office of the President. Congress accepted this
recommendaion, dramatically increasing the capecity of theingitutiondized presidency. (Moe
1990)

Appointed by President Truman and chared by former President Hoove, the members of
thefirst Hoova Commission were predomnantly elected and appointed political leaders. A few
private leaders also served. Thefirst Hoove Commission continued the strongtheoretical basis
set by the Brownlow Committee for its recommendations Itsreport explicitly stated its
Conditutiond grounding. The executive branch mus bereorganized Qo give it simplicity of
structure, theunity of purpose, and theclear lineof executive authority origindly intended.O
(Moeg, 1994,p. 112) Thefirst Hoove Commission Report recommended the centralization of
policymaking and theintegration of related departmental fundions Acknowledging tha the
primary tool of executive branch management is public management laws, it also suggested
writing such laws tha would structure standadsand alow for discretion. Opeationd fundions
such as pesonnd and accouning could be decentralized. However, centralization preceded
decentralization. The commission emphasized the need for political accountbility of
govanmental activities throughpoliticaly responsble officias. The primary achievement of the
first Hoove Commission was the enhancement of the President as chief manager of the
executive branch. (Moe 1994)
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President Nixon established the Ash Counal, which was named for its charman, Roy
Ash of LittonIndugries. In additionto Ash, primarily public policy andysts and politica
appointees staffed the counal. In 1971 The Ash Coundl Report took a comprehensve
conceptud approach and recommended to President Nixon a packagetha combined several
elements of wha hewould call theNew Federalism, such as reorganizing the executive
branch; moving away from narrow, congituency-based domestic departments towards broader
fundiond depatments; strengthening pdicy direction and accountbility; and decentralizing
administrative fundions Four pieces of legidation were forwarded to Congress, all congruent
with the CGA. (Moe 1990) Congress passed only oneproposl. Thisisnotsurprising, given
thedivided govanment at thetime. Mog relevant to thedissertation is tha, with misgivings
Congress passed a lesser recommendaion to reorganize the Bureau of the Budge, creating the
Office of Management and Budgéd. Nixon attempted to implement many of the Ash Counal
recommendaionsthroughmechanisms tha bypassed congressiond approvd, such as executive
orders and other administrative strategies. (Moe, 1990)

According to Moe, thefederal executive branch at thetime of the Brownlow Committee,
thefirst Hoova Commission, and the Ash Counal needed reorganization because Congress and
the President had departed from the administrative management system tha the framers of the
Conditutionintended and is summarized in the Congitutiondist Governing Approach. Thar
reports reiterated the basic characteristics of the CGA and called for flexibility and discretionin
itsimplementation. (Moe 1994 1990

The Ash Report represents a critical turning point in the popukrity and effectiveness of
usng presidential commissionsand thar reports as mechanisms to suppot executive
reorganizationsas political strategies. Followingthe Ash Report, presidential commissionsfell
out of favor. In Moe@ view, this was an indication that the view of executive branch
organization and management was changing. (Moe, 1990)

All three commissionsconvened during theinfluence of the CGA proposd
comprehengve executive branch reorganization planstha were congruent with the approach.
All three commissionsshared a common commitment to thetraditiond prindples of public
organization as summarized in the CGA and endeavored to enhance the manageria capecity of
the Presdent while strengthening theinditutiond presidency. (Moe 1990
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Thereports of these three commissionsreflect the CGA in several ways. All three
advocted an organizationd structure conguent with thethird characteristic of the CGA, its
structure dependence. Each suppoted an executive branch organized aroundthetheory of the
accountable executive. All three highlighted the necessity department directors being directly
accountble to the President and indirectly to Congess throughlegidative oversight of executive
management agendes. Thereports suppotted a hierarchical system of organizationd reporting
tha enaured political accountbility. In each case, consderable flexibility and discretion was
encouraged within this structured system. (Moe, 1994) All threereports aso endorsed alegdly-
based administrative management theory tha asserted tha the structure and fundion of the
public sector was distinct from the private sector in purpose and design.

The chaacterigtics of the Conditutiondist Governing Approach are further evidenced by
three specific recommendaionscommonto all three reports. First, each advocated executive
branch integration, a criterion of thethird characteristic of the CGA, its structure dependence.
Each report recommended that the executive branch be reorganized into fewer fundiondly based
depatments. The second and third recommenddaionsaddressed therole of OMB within the
executive branch. The second suggestion was tha OMB should better coordinae policymaking.
Findly, each report endarsed sufficient staffing for central managerial agendes so tha they
could promote theinditutiond interests of the President. All recommendad enhancing the
manageria capecity of thepresidency. (Moeg, 1990) All of these recommenddionsare essential
criteria of the CGA® dependence upongovenmental structure: an integrated executive branch, a
strong central management agency, and an ingitutiondized presidency.

Since President Nixon, Moe bdieves presidents have retreated from their manageria
responsbilities and have relied on short-term political control strategies. Orheingitutiond
capeacity and legitimacy of the presidency have been weakened as Presidents, beginning with
Richard Nixon, have deliberately chosen to ignae the public law basis of our polity and of
govenmental management and have soughtingead to control the executive branch through
administrative fiat. O(Mog, 1994 p. 118

Thepresdendes of immy Carter, Rondd Reagan, and George H. W. Bush occurred
durnng thetime Moe proposd the Congitutiondist Governing Approach was waningin its
ability to guidethefederal executive govenment. Thisview is congmuent with thar approaches
to executive branch reorganization studies and reports.
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President Carter did not valueatraditiond administrative structure but did see potential
in executive reorganization. Carter created the President@ Reorganization Project (PRP) within
OMB, led by OMB Director Bert Lance, and staffed by public administrators. After two years,
the PRP was dissolved without publishing any subgantive report. Accordingto Moe, the PRPG
failingwas dueto its mission. Previousreports made prindple-based recommendaions The
PRP® mission was to deduce reality-based prindples. (Mog, 1990)

President Reagan continued theview tha traditional administrative prinaples hdd little
valuefor the public sector. He went onestep further, establishing a commission of corporate
executives, the President@ Private Sector Survey on Cost Control, led by J. Peter Grace. The
Grace Commissioninduded 161 chief executive officers (CEO®) of private corporationsthat
never met and was staffed by 2000individuds onloan fromther companies. The Commission
made 2,478recommendaionstha firmly denouned sectoria distinctions (Moe 1990)

In 1989 fifty years after the Brownlow Report, President GeorgeH. W. Bush ignored an
oppotunity to consder executive reorganization. Section 17 of the Octobea 1988statute making
the Veterans Administration a department provided for a Nationd Commission on Executive
Organization paterned after thefirst Hoove Commission tha could be activated by presidential
notification to Congress within thirty days of the Veterans Administration assuming
Depatmental status President Bush forwent this oppotunity to comprehengvely review the
Executive Office of the President and the executive branch in genera, further diminishing the
presidential capacity to managethe executive branch throughorganizationd means (Moe, 1990)

The membership of the commissionspresented here changed in number and background.
The Brownlow Committee, conssting of three prominent scholars, reflected a strongand focused
commitment to theory, a central characteristic of the CGA. Over time, commissionssuch asthe
first Hoove Commission induded more elected and appointed political officials, indicating a
broader political congituency onthecommissions Other approaches to reviewing executive
branch organization and management induded coundls comprised of more private busness
leaders, such asthe Ash Coundl. Public administrators led Carter® President@ Reorganization
Project. TheGrace Commission utilized an unprecedented nunber of private leaders, indicating
ablurring of sectorial boundaies, an essential characteristic of theEGA. The Nationd
Performance Review, discussed in detail in Chapter Four, interacted with anearly uncountble
condituency. Thisindicates a changefromfocused and expert reviews to commissionsinduding
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increasingly broader condituendes over time, suggesting a changein govening approaches from
a Conditutiondist Governing Approach to an Entrepreneurial Governing Approach.

OMB

Thereports of thepresidential commissionson executive branch management and
reorganization pad significant attention to the Office of Management and Budgé and its
predecessor, the Bureau of the Budge. OMB is critical to the President@ effectivenessin
managing the executive branch. A strongcentral management agency is acriterion of the
structure dependent characteristic of the Conditutiondist Governing Approach.

Asreviewed above three presdential commissionswere convened while the
Conditutiondist Governing Approach was prominent. Specifically related to OMB, the
Brownlow Committee recommended creating an Executive Office of the President, dramatically
increasing the capacity of theinditutiondized presdency. Throughits recommenddions the
first Hoove Commission soughtto significantly enhance the President as chief manager of the
executive branch. The Ash Coundl recommended reorganizing the Bureau of the Budgé to
create OMB. (Moeg, 1994) Each of these reports endorsed sufficient staffing for central
manageria agendestha so they could promote the ingitutiond interests of the presidency. All
recommendeal enhandng the manageria capecity of the presidency. (Moe, 1990)

In 1970,Bureau of the Budgd management employees totaled 224 Full Time Equivalents
(FTES). 1n1980,following President Carter@ leadership and thefailed PRP, the OMB
management divisionfell to 111FTEs. During the Reagan presidency and theinfluence of the
Grace Counal, OMB management employees decreased to 47 FTEs. Findly, in 1982,0MB
closed its organizationd management division. Since tha time, Congress, the Government
Accouning Office (GAO) and executive agendes have had to fill thevoid. (Moeg 1990)

The consequence of thewithdrawal by the Presdent and OMB from ther management
responsbilitiesis tha executive branch reorganizationshave continued, butwithoutcentral
designor review. Into the1990s reorganization plansfocused on disaggregdion, not
integration. Theabandonment of organizationd prindplesleft no template to design

organizations (Moe 1990
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Sincetheearly 1970s severa trendshave redirected the course of OMB. Thefirstisthe
politicization of OMB with an increase of political appointees. Thesecondis a policy
disinvestment in the management divison of OMB. Findly, OMB focused on control rather
capecity building. (Moe 1994) OMB isamog exclusvely abudge driven organization with
little capacity to review and assess quas goveanment. (Moe, 2001) Within OMB, the Office of
Federal Procurement Policy is assigned authority and fundionsdirectly by Congress, which
fragments theinternd management of OMB. (Moeand Gilmour, 1995

Critique of the Congtitutionalist Governing Approach

Moeand Moe and Gilmour present the Condgitutiondist Governing Approach in
numerousjoumd articles and book chapters. Thislimited thethoroughtreatment of the
goveaning approach. The CGA has been presented over time, and its conceptudization has
grown. While this gives a historical context for understanding how these ideas have evolved, the
CGA isworthy of a current and more comprehengve presentation. The Conditutiondist
Governing Approach would benefit from a more thoroughtreatment in three primary aress: its
theoretical founddions therole of the judiciary and the presentation of organizationd structure.

As presented by Moe and by Moe and Gilmour, the Conditutiondist Governing
Approach presents severa oppotunities for more in-depth theorizing. For its claims of beng
based in theory, the authors mention many theories withoutdescribing them in detail or
referendng thar origins Many of the names of theories to which they refer are notthose used
by the majority of scholars. Theauthors also use the phrase Qoolitical theoryOwithoutdefining
it. Political theory isalargeanddiverse bodyof literature. It would providea stronge
theoretical groundngto focuson fewer referencesto theories, to expand uponthose references
more comprehengvely, andto trace ther intellectual histories.

As much as thegovening approach relies onthe U.S. Conditution, it addresses therole
of thejudiciary only minimally. Except to mention tha thefederal courts providejudcial review
of executive action and hdd agendes accountable for conformingto legidative deadlines and
subgantive standads the CGA pays little attention to thecourts. Integrating thework of
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additiond scholars (such as Rosenbloom) ontherole of thejudiciary would enrich this
govening approach.

The Congitutiondist Governing Approach is dependent upona hierarchical
organizationd structure with nonpatisan professond manage's, and standardized procedures.
Y et, Moeand Moe and Gilmour assert that the CGA has been prominent from thefoundng of
therepublic untl thelate 1970s Thisin incongmuent with the history of public administration.
Nonpatisan professond managers did not become an idea with force untl thereforms of the
Progressive Era of thelate nineteenth and early twentieth centuries. During at least two
significant periodsof public history this was ndther theredlity northeided: the gentlemen®
period of the early republic and the politically responsve period, which broughtthe Progressive
reforms to nationd attention. Additiondly, hierarchy and standadized procedures did not
become the norm for public organizationsunt| theadministrative expanson of the New Dedl
and therise of bureaucracies as an organizationd modd of choice. Moreover, bureaucracy was
never an exclugve public design; thegovernment followed the private lead in its adopiion of
bureaucracies.

Conclusion

It isapatentia error to view the CGA as static. The process of retrogpectively andyzing
a broad period of time and summarizing much governmental changeinto asingle governing
approach hasthe potential of giving the misleadingimpression tha there was little chdlengeto
the methodsof govening.

Moeand Moeand Gilmour strondy advocate the Conditutiondist Governing Approach.
LiketheU.S. Conditutionfor which it is named and from which itstenets flow, they bdieve the
Conditutiondist Governing Approach is stable and enduiing because it opaates broadly and
addresses the mog significant issues of govaning. This equipsit to address wide variationsand
chdlenges to specific methodsof govening.

Asthenext chapter details, the proponents of the Entrepreneurial Governing Approach
assert tha the CGA is outdaed and unable to guide government management in a technological
era. Moeand Moeand Gilmour disagree. They believe tha the Conditutiondist Governing
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Approach historically has accommodaed technological advancements, and it can again. (Moe
and Gilmour, 1995) It has accommodaed and altered, where necessary, previousgrand designs
for changing the administrative state. O(Mog, 1997 p. 55) A more thoroughcondusionis
offered at theend of thenext chgpter where thetwo goveaning approaches are contrasted.

Continuing to rely ontheandytica framework, | review the second governing approach
in the following chapter. Firgt, | review theweakening of the CGA.



Chapter Four
The Entrepreneurial Governing Approad

Introduction

In this chapter | focuson the second public govening approach, the Entrepreneurial
Governing Approach. Thechapter isorganized into five main sections First, | explore some
factorsleading to the EGA. Next, | describethe Entrepreneurial Governing Approach in detall,
utilizing theandytica framework presented in the preceding chapter. Third, | briefly discussthe
respons of public administrationto the EGA, followed by a critiqueof the approach. | closthe
chapter by contrasting the Entrepreneurial Governing Approach and the Conditutiondist
Governing Approach.

Factors Leading to the Entrepreneurial Governing Approad
Thereview beginsby examining theweakening of the Congitutiondist Governing
Approach. Next, theimpact of the Privatization Movement, atrend of providing public sector
services throughprivate vendorsis discussed. Then the Gore Report,* adistinctively American

respon to the Privatization Movement, is presented.

The Conditutiondist Governing Approach Weakens

Throughthelate 1970s the organization and management of the executive branch of the
U.S. federal govenment followed a Congitutiondist Governing Approach as the preceding
chapter described in detail. The executive branch was managed by the President and the centrd
management agendes according to general management laws. (Moe 2004,2001;Moeand
Gilmour, 1995)

Tha govening approach began to erodeduring the 1980s  In Moe® and Moeand
Gilmour@ view, themodd of a unitary executive and the theory of the accountble executive no
longe served as guidepods for executive branch organization and management and the

66
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inditutiondized presidency gave way to a persondized presdency. There was a disaggregdion
of executive branch agendes and afragmentation of general management laws for pulic
agendes. (Moe2004,2001;Moeand Gilmour, 1995)

During the 1980s The Privatization Movement captured the U.S. govenment and many
othersaroundtheglobe (Moe 1987) This posd seriouschdlenges to the Congditutiondist
Governing Approach tha had served the U.S. as the predomnant govening approach of public
management for nearly two hunded years.

By the 1990s a new Entrepreneurial Governing Approach (Moe 2004;Moeand
Gilmour, 1995)ganed internaiond popukrity throughits endorsement by the Organization for
Economic Coopeation and Development (OECD). (OECD, 1995) In the United States, the
Nationd Academy of Public Administration (NAPA) created an alliance for redesigning
govanment chaired by David Osbome? demondrating itsinterest in the EGA. (Moe, 1994

ThePrivatization Movement

Inits smplest form, the Privatization Movement is a trend of providing governmental
services throughprivate entities. Moe suggested it is much more than tha, and tha itsimpact has
been profound. The movement was a collection of severa idess, a political movement and the
single mog influential administrative conagpt of the 1980s It was and continues to bea globd
movement. (Moe, 1987)

Moe does not attack privatization, nather encouraging nor discouragingit. He also does
not advocte drawing a new bounday beween the pubdic and private sectors. In his opinion, the
bounday aready existed but has been neglected by scholars and practitione's. Hisgod isto
recognize the already existing public-private sectorial border and thetheoretical reasonsfor its
importance. Hisinterests are to enaure theinterests of citizensare protected througha purpo<ful
examindion and implementation of these already existent sectorial boundaies. (Moe 1988)

Moe credits the Privatization Movement with forcing academic and political leadersto
reevaluae questionsprevioudy consdered answered, such as the assignment of apublic
character to certain fundions Thisis particularly relevant to thedissertation. He envisonsa
stronge partnership between thefederal govenment and public administration as a discipline®

than currently exists. (Moe, 1988)



Lori Andeson  Chapter 4 The Entrepreneurial Governing Approach 68

| view thewithdrawal of the puldic sector, and paticularly thefederal
govanment, fromanumber of fieldsas salutary. But asmaller federd
govenment mug be a better and more sophisticated manager, and public
administration as a disciplinemug providethetheoretical basisfor this new
political management. We E mus revisit and reconditute the fundanental's of
thediscipline (Moe, 1988,p. 675)

According to Moe, the Privatization Movement has its theoretical roots in free market
econonic theory. Pog-World War 11, several economic theories preferenced market economies
ove govenmentally planned and managed econamies. Public choice theory is onesuch theory
with consderable impact on puldic administration. It applies economicsto political activity,
proposng tha political aswell as econonic behavior isrationd, self-serving, and seeks a
maximization of material income. The subject of public choice theory is political science; the
methodobgy is economics. Thepolitical impact of this viewpoint was globd and extraordinary,
contributing to the collapse of communist regimes and centralized govenment generaly.
Planned econonieslog thar popukrity. Inthear place rose a New Public Management. (Moe
2004)

The Gore Report

The Privatization Movement and the New Public Management Movement (Moe, 2001)in
genegad, and abookby Osbomeand Gaebler in paticular, ingired thereinventing government
exercise associated with the Clinton administration. In February 1993,David Osbomeand Ted
Gaebler published Reinventing Government:. How the Entrepreneurial Spirit is Trandorming the
Public Sector. On March 3, 1993,President Bill Clinton announ&d the inception of the Nationd
Performance Review. Led by Vice President Al Gore, the NPR was charged with conduding a

six-month review of thefederal govenment.* To suppot thereview of thefederal government,
the NPR also reviewed govanment opaationsat al levels, induding states and localities® On
September 7, 1993,Vice President Gore presented to the President and the public thereport of
the Nationd Performance Review, titled GFrom Red Tapeto Results: Creating a Government that
Works Better and Cogs L ess,Oand commonly referred to as the Gore Report. (Mog, 1993;Gore,
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1993) There were many direct parallels between thework of Osbome and Gaebler and the NPR.
David Osbome played a major role in writing the Gore Report. (Moe, 1994

The Gore Report trandated the globdly populr New Public Management trend into a
distinctly American interpretation that did notutilize public choice language, butrelied onan
explicit busness modd and discourse. (Moe 2004) It aso left behindits theoretical roots.
Highly pragmatic, the Gore Report proposd reinventing goveanment from an outdated
bureaucracy to an entrepreneurial govenment. In hopes of heading off the QGlecondruction of
the state, political liberals have preferred awatered down version of the [Entrepreneurial
Governing Approach] unde therubric of reinventing government.O(Mog, 1997, p. 42)
Disguised as a methodobgy, thereinvention exercise described in the NPR attacked thevery
founddion of American govanment and succeeded in ushering in aradically new public
govening approach. The Gore Report confirmed the U.S. prominence of the Entrepreneurial
Governing Approach.

The Gore Report framed thereview process as responding to twin budge and
performance deficits tha had produced an unprecedented loss of trug in thefederal govenment
by the American people. Thefundanental problem was an outdaed bureaucratic system tha
was unéable to respondto information ageneeds The primary solution was to create an
entrepreneurial govanment. (Gore, 1993)

TheNPR ddfined its mission as dud: to create a government tha works better and cogs
less. The Gore Report was organized aroundfour prindples: Cutting Red Tape, Putting
Cudomers First, Empowering Employees to Get Results, and Cutting Back to Basics. (Gore,
1993) These are elaborated uponas they are discussed in the Entrepreneurial Governing
Approach.

Over time, proponats of executive branch reorganization have madethree popuar and
high-risk promises: saving money, inareasing efficiency, and reduang the size of the
bureaucracy. The Gore Report is no exception. The Report promised to save $108billion over
five years withoutcutting programs. It proposd to accomplish this by changing management
practices and redudng the numbe of managers. Althoughthe accuracy of these calculationswas
immediately chdlenged, Congress seized the oppatunity to assign some of these cos savingsto
new legidative initiatives. (Moe, 1994)



Lori Andeson  Chapter 4 The Entrepreneurial Governing Approach 70

TheNPR and the Gore Report were distinct from previouscommissionsand reports
reviewing federal govenment organization and management in several ways. First, the NPR
solicited feedback from a very broad condituency. Second,the processit employed to condud
itsreview was distinc. Third, thereport was based onradically different assumptions

TheNPR engaged the broadest condituency to date to paticipate in areview of the
federal govenment. Led by the Vice President, it engaged cabing members, federal employees,
private leaders, and citizensin thereview process. (Mog 1994;Gore, 1993 Thereview also
accented theleadership of federal employees.

We organized ateam of experienced federal employees from all corners of the
govanment Bamarked changefrom past efforts, which relied on outsiders.
(Gore, 1993 p. i) E President ClintonEdi d not staff the Performance Review
primarily with outside conaultants or corporate experts, as past presidents have.
Indead, hechos federal employeesto take thelead. They conaulted with
experts from state govanment, local government and the private sector. (Gore,
1993,p.9)

In contrast to theway in which the Gore Report framed participationin thereview process, Moe
(1994)noted tha nearly 200 private conaultants were used.  TheNPR membership represents
the strongest commitment to sectoria unification of any of its predecessors.

Prior to the Gore Report, the Brownlow Committee had a theoretical focusbroughtby its
membership of scholars and thefirst Hoove Commission had a politically accountable focus
broughtby its membership of primarily pditical leaders. Themembership of both of these
commissionsreflected the CGA. The Ash Coundl introduced private chief executive officersto
the process of executive branch review while maintaining a prominent role for public policy
andysts and political appointees. The NPR also utilized the advice of many private leaders.
Carter@ PRP forged new groundby usng mogtly federal employees, introdudng a very
pragmatic focus Themembership of the NPR also shared similarities with the PRP. The Gore
Report failed to acknowledgethis, differentiatingitself from previousreview pands as bengthe
only oneled and staffed by public administrators. Reagan® Grace Commission utilized
predominantly private CEOs, showing disdan for the uniqueness of the public sector.

Second, the process the NPR utilized to condud its review of thefederal government

differed in several ways fromtha of its predecessors. It was more visible than previousreviews.
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Nationd conferences, summits and town meetingswere hdd as ways of soliciting participaion
fromawiderangeof stakeholders. In additionto reviewing reports of problems, it reviewed
success stories in private organizations in internaiond govanmentsandin all levels of the U.S.
govenment. It also created experimental laboratories to test new methodsof governing. (Gore,
1993) Further, theimplementation of the NPR was assigned to a cabine-level coundl; the
President@ Management Coundl (PMC) was designed to improve management systems in the
executive branch.® (Moe 1999

Thethird difference was the Gore Report@ assumptionsaboutthe naure of govenment.
It represented a significant break in management philosophyfromall previousexecutive branch
organizationd studies. Thereport rejected thetraditiond language of administrative discourse
and called for a changein govening approach from a bureaucratic to an entrepreneurial
govenment. It set aprecedent of economically based values over legdly based values. (Moe
1994)

According to the Gore Report, the Congitutiondist Governing Approach was responsble
for thefailure of govenment because it has not been flexible enoughto adjus to arapidly
changing technological world. (Moe, 1994) In contrast, the Gore Report suppoted the
implementation of an Entrepreneurial Governing Approach.

The Entrepreneurial Governing Approad

Thesecondprindpd and current approach of govenment management is the
Entrepreneurial Governing Approach. Ushered in by the Privatization Movement and the Gore
Report, it filled avoid left by the discredited Conditutiondist Governing Approach. The Gore
Report is the @ongitutionQof the EGA.

Aswith the CGA, the Entrepreneurial Governing Approach to government management
has seven essential and related characteristics. The EGA is pragmatically based, results driven,

structure indgpendent, promotes sector blurring, indudive, tactical, and descriptive.’
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Pragmatically Based

Whereas the CGA is explicitly theoretically based, thefirst defining characteristic of the
EGA isthat it is pragmeatically based. TheEntrepreneurial Governing Approach is pragmetically
based because it relies onthe NPR@ review of what currently was working for successful
organizationsin both the private and public sectors. It isbased onthetwin missionsof theNPR
tha were to create a govanment tha works better and cods less, focusng on how govenment
opeaated, notwha government should do. GDur job was to improve performance in areas where
policymakers had aready decided government should play arole.O(Gore, 1993,p. ii)

According to Moe, reports examining executive organization and management reflect a
theory aboutthenature of govanment and its management. Sometimes this theory is explicitly
stated, but more often it isinferred from thereport® recommendaions This meansthat the
influence of presidential reports often is dueto these undelying theories and assumptionsmore
than the actud recommendaions Moeacknowledged tha worthy recommendaionscould result
from unworthy premises. However, he suggested CBpecific policies and recommendaionsare of
adifferent order of intellectud valuethan are basic debates over philosophy O(Moe, 1994 p.
114)

Althoughthe Gore Report may have theoretical assumptionstha can beinferred fromits
recommendaions it was strongly based in a pragmatic review of wha was currently working for
successful organizationsacross both sectors. Moeand Gilmour questioned whether the NPR was
theoretically based at al; suggesting it was a collection of unexamined assumptions (Moeand
Gilmour, 1995)

Even thoughMoe acknowledges the EGA hasits originsin thediscipline of econonics,
heviews this as different from the strongtheoretical roots of the CGA. For him, the
Entrepreneurial Governing Approach Qail[s] to provide thetheoretical comprehensveness
necessary to ensure that thebasic political values of American democracy are met.O(Moe, 1997,
p.43) Wha masqueaades as theorizing in the Entrepreneurial Governing Approach is actudly
the stringing togeher of aphorisms. The EGA calls for nogrums rather than tested theory. (Moe,
1997)
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Osbome and Gaebler adoptthe busness school methodobgy of designing
organizationsand programs by replicating Guccess stories.OSuccess stories,
however are not equivalents of tested theory and are B paticularly in thehands
of Osbome and Gaebler and ther disciple Vice President Al Gore Plittle more
than manageria anecdotes. (Moe 1997, p. 42)

Results Driven

While all seven characteristics of each governing gpproach are essential and related to the
other six characteristics, onecharacteristic is particularly defining. For the Conditutiondist
Governing Approach, that characteristic isits theoretical grounding. The prominent
characteristic of the Entrepreneurial Governing Approach istha it isresultsdriven. It primarily
focuses on organizationd outcomes.

TheEGA isresultsdriven in several essential ways. It isdriven toward both peformance
and economic results, induding recommendaionsfor both systemic and individud changes.
Thefirst NPR prindple of Cutting Red Tapefocused on systemic changes. It advocated creating
budge, personnd and procurement systems reoriented to prevention, innovdionand
deregulation. Thenext section on structural independence reviews the second NPR prindple that
promoted performance results throughemployee empowerment and thefourth prinaple tha
advocated econonic results.

Thetwo govening approaches fundamentally differ in that they have inverted
relationships between laws and organizationd outcomes. The Congitutiondist Governing
Approach places laws first inimportance. Inthe CGA, manageria practices flow from laws. [If
oneisincongruent with the other, or achangeis proposd in organizationd outcomes, laws are
first changed. This makes the CGA more process focused than outcome focused. Meansare
equdly asimportant as endsin the CGA. (Mog 1994) Inthe CGA, the public manage servesto
implement the laws.

In contrast, in the Entrepreneurial Governing Approach, organizationd outcomes are of
supreme importance. Intheface of incongruence or improvement, managerial practices are
changed, which may involve ignoiing or disobeying laws. Asaseconday focus laws may or
may not be changed to suppot the new organizationd outcomes. In the EGA, results, outcomes
and endsare more important than processes and means For the EGA the central issuefor public
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management is enauring thelegd system works to the advantage of thefederal manager. (Moe,
1994)

It istoo often forgotten or ignored tha the primary purpose of government
management is not to make manifest econonic axioms but to implement laws
passed by the people@ representatives in Congress and in so daing to protect the
citizenry fromforeign aggression, domestic violence, and the baneful
consequences of either too strongor too weak a central govanment. (Moe,
1997,p. 54)

Asthe preceding chapter discussed, | chose thecharacteristics in theandytical framework
based on thar valuein adding conceptud clarity to describing and contrasting the govening
approaches as Moe and Moe and Gilmour present them. Also, it was noted that there could bea
discrepancy between an Gespoused opinionCGand an peaating opinion, Oreferred to as an
externally incongruent perspective. Therole of vauesin the EGA illugrates an externd
incongruence. Because theresults driven characteristic of the EGA is contrasted againg the
values driven characteristic of the CGA, and because the Entrepreneurial Governing Approach
relies so heavily onthe Gore Repott, it isworth nating tha the Report espousd a commitment to
democratic values and postional its recommendaionsas a means of preserving these values.

To ddiver what the people want, we need notto jettison thetraditiond values
tha undelie democratic governance Bvalues such as equd oppotunity, judice,
diversity, and democracy. We hold these values dear. We seek to trandorm
bureaucracies precisely because they have failed to nurture these values. We
bdieve tha those whoresist changefor fear of jeopardizing our democratic
values doomusto a govanment that continues Bthroughits failures Bto subvert
those very values. (Gore, 1993,p.8)

Induding results driven as a characteristic for theEGA and remaining silent onvalueswas a
purposeful choice in thedesign of theandytical framework. While the Gore Repott isthe
QonditutionCof the EGA, it is but onecontibuting element of the govening approach. | donot
doubtthe sincerity of thereport@ claim of its commitment to values. Yet, theandytical
framework treats values as an externd incongrence because the collective impact of theother
elements of the EGA diminishestherole of vauesin the govening approach.
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Following fromits pragmatic grounding and results driven naure, the current modd of
govenment management disregards governmental and organizationd structure and thelaw, the
next two characteristics to beaddressed. 1n so doing, the EGA reflects the current environment
of organizationd disaggregation and sector blurring characteristic of the U.S. federal
govanment. (Moeand Gilmour, 1995)

Structure | ndgpendent

Thethird characteristic of the EGA isits structure indgoendence. It is structure
independent in two ways. The EGA isindgendent of govenmental structure and organizationd
structure. The executive branch nolonge views governmental management asa single

comprehengve funaion tha mug be coordinaed and integrated. (Moe and Gilmour, 1995

Gowvernmental Structure Independent

According to Moe (1994, the Gore Report misunderstood the role and organization of
Congress. Traditiondly, Congtess passed public laws tha directed the actionsof executive
agendes, unifying the executive branch. Aninaeasingly used alterndiveisfor enabling
legidation to provide a department-specific set of management rules, encouraging agency-
specific politics tha reduce presidential and executive branch effectiveness by redudngthe
unification of the executive branch.

Also misundestood by the Gore Report, Congress attempts to organize its committees to
be congmuent with the executive branch. Mog frequently, Congress passes laws tha assign
program responsbility to onedepatment, which encourages democratic accountbility by
keeping policy and administrative oversightin onecommittee of each chamber. Traditiondly,
althoughinteragency agreements outlined the cooperation needed between departments, alead
department maintained direct accountbility to Congress. The Gore Report recommends Orhe
federal govenment should organize work according to cusomersOneeds and anticipated
outcomes, not bureaucratic turf,O(Gore, 1993, p. 48) which decreases democratic accountbility
throughCongress. The normative naure of the CGA suggests tha the representatives of the
people, not by departmental executives, should determine the mission of the govenment. (Moe,
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1994) In theplace of the Conditutiond authority of Congress, the EGA elevates individud
executive manageria autonony. (Moe 2001)

In Moe@® view, the Gore Report ignored the 1989V olcker Report® (Volcker, 1989,
which called for theredudion of political appointees as a meansto improve theexecutive
branch@ capacity to goven. The Gore Report recommended assigning authority to political
appointees to waive regulationsimposed onthdr agency by other agendes. Thisisaradical
reversal of thepresumption of legd authority from Congess to political appointees. The Gore
Report aso ignored NAPAG the recommendation to rebuild management capacity within OMB.
(Moeg, 1994)

More important and subtler than its specific recommendaions the Gore Report redefined
theinditutiondized presidency unde the Entrepreneurial Governing Approach. With the EGA,
the President@ managerial responsbilities and theinditutiondized capeacity of OMB are
diminished. The President becomes a catalytic agent rather than alegd agent of the sovereign
authonty. Thedirect impact of thisfor OMB isthe decreased authority and size of its
management mission. (Moeg, 19949

Thereport replaces OMB@ management division with interagency committees and
empowered the directors of governmental departments to articulate their departmentsOvisions
Interagency committees disperse statutory authority and theingitutiond capacity of departments.
Moe predicted tha this management modd would increase the hollowness of government
depatments. (Moe 1999

Moe (1994)contendstha today, thetheory of theaccountable executive is nolonge the
theoretical ideal or the predominant practice. Executive branch management has notbeen a
priority since President Dwight Eisenhower. (Mog, 1994) Differentiated from decentralization,
disaggregationisthecurrent policy in practice. Althoughit is notthe stated objective of the
federal govenment, it isthe aggregate result of many decisonstha are nolonge guided by a
unifying political theory. For Moe and Gilmour, disaggregdion is evidenced by the break up of
large departments, theassignment of authorty directly by Congress, and exemptionfrom the
genera management laws. (1995 Disaggregaion impacts all areas of an organization: legd,
organizationd, finandal and personnd. Central management agendes have atrophied and the
executive branch has been depleted of capital. (Moe 2004)
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Hence, the EGA isindependent of governmental structure. Agendes, rather than
Congtess, articulate thar own visons The presidency has become persondized and the
executive branch in general has become disaggregated. Rather than following theleadership of a
strong central management agency, interagency committees prevail.

Organizational Structure Indgpendent

The EGA replaces arespect for a politically accountable hierarchical organizationd
structure with entrepreneurial govanment departments, public-private partnershipsand quasi-
govenmental hybrid organizations Qt istime to radically changetheway the government
opeaates bto shift from atop-down bureaucracy to entrepreneurial government tha empowers
citizensand communities to changeour county from the bottom up.O (Gore, 1993,p. i)
According to the Gore Report, theroot problem was indudria erabureaucraciesin an
information age

Washingtonisfilled with organizationsdesigned for an environment tha no
longe exists Bbureaucracies so big and wasteful they can nolonge serve the
American people E Politicsintensifiesthe problem E control system after
control system is piled up to minimize therisk of scandd. (Gore, 1993,p. 3)

PublicBprivate patnershipsare rapidly growing in number, complexity and scope In
these arrangaments, manage's are unde contract to meet negotiated peformance standards
resulting in autononousentities providing governmental services. A whole new form of quasi-
govanment comprised of hybrid organizationsaso is growing. Theresult is organizationd
disaggregaion. (Moe 2004 200]) Over thelast 25 years, management fundionshave
fragmented among many offices unde sepaate statutory authority, and thereisan inareasing
reliance on contractors to manage fundionsof an inheently govanmental character. (Moe
1994)

The Gore Report reversed thetrend of previousexecutive branch reorganization reports
by devolving authority away from the President and OMB to thelowest practical level. Primary
accountbility was nowto thecugomer. ThePresident manages throughnegotation rather than
throughauthoritative relationghips (Moe 1994) Thethird NPR prindple of Empowering
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Employeesto Get Results suggested that decentralizing authority and creating organizationd
cultures to empower employees to make decisonswould result in improved overall results. This
is an example of an individud changeproposd to reach improved performance results.

In additionto peformance results, the EGA is oriented to achieve econonic results. The
NPRG fourth prindple, Cutting Back to Basics, invested in reengineering work prooesses to
achieve improved econonies and efficiendes. The Entrepreneurial Governing Approach strongly
values economically based peformance results. (Mog, 2004;Moe and Gilmour, 1995)

Therefore, the EGA isindependent of organizationd structure. It casts asidethe CGAG
reliance uponhierarchical organizationsand standardized procedures. Inits place are
entrepreneurial govenmental departments, publcBprivate partnershipsand quasi-governmental
hybnd organizations

Promotes Sector Blurring

Fourth, the Entrepreneurial Governing Approach promotes sector blurring. Moe

describes the Gore Repott as reflecting an

extraordinay misundestanding abouttherole of public law in thedesigning
and management of agendes and proggams E In plain English, thereport is
seeking to break the public law basis of an agency@ mission and replace it with
an xutcomesOmission orientation as defined by the agency political chief.
(Moe 1994,p.117)

No oneor even several characteristicsindugvely definethe new publicBprivate
patneshipsand quasi-govenmental hybrd organizations yet they al share onecritical
excluding factor. Noneisgovened by Title Five of theU.S. Code They are indead guided by a
commingling of public and private jurisprudence systems. To some degree they act on behdf of
the sovereign and to some degree they act as private entities.  Government sponsred
enterprises have especially blurred lines. (Mog 2004, 2001)According to Moe and Gilmour,
sector blurring produces decisonsbased on political expediency and symbolic action rather than

soundprindples of govenmental administration. (1995)
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NPR prindple two, Putting Cusomers First, utilized market dynamics with both
cugomers and employees. Cugomer choice introduces a market mechanism to cusgomers, and
compdition introduees a market mechanism to create incentives for employees.

By GusomerOwe do not mean Qitizen.O A citizen can participaein
democratic decisonmeking; a cusomer receives bendits from a specific
service. All Americansare citizens Mog are also cusomersE Ina
democacy, citizensand cusgomers both matter. But when we vote, citizens
seldom have much chance to influence the behavior of public inditutionsthat
directly affect ther livesE It isasad irony: citizensown their govanment, but
private busnesses they do not even own work much harder to cater to thar
needs (Gore, 1993 p. 6)

According to Moe and Gilmour (1995) theundelying premise of the Gore Report was
tha the public and private sectors are alike in thar essentials and are managed mog effectively
througheconomically-based general management princples. This hasled to gradud
fragmentation of general management laws.

The Gore Report differentiated between the sectors and the role of management practices
in each.

Our approach has much in common with other management philosophies, such
as qudity management and busness process engineering. But these
management disciplines were developed for the private sector, where conditions
are quite different E private sector management dodrines tend to overlook
some central problems of govenment: its monopoles, its lack of abottomling
its obsession with process rather than results. Consequently, our approach goes
beyond private sector methods It isaimed at the heart and soul of government.
(Gore, 1993 p. 7-8)

In another context, the Gore Report assodated itself with past reinventing exercises. The
report categorized as reinvention thefounding, the Progressive Movement, Woodow Wilson®
bureaucratic state, the Brownlow Committee and both Hoover Commissions From this
historical perspective, the Gore Report suggested that public management followed private
management.
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Throughoutthe ages, public management has trended to follow the prevailing
paradigm of private management E magjor American corporationshave
revolutionized theway they do busness. (Gore, 1993,p. 8)

Thereport then referenced the current busness trend of reinventing busnesses by
creating more entrepreneurial organizationsand immediately linked this processin busnessto
theintention of President Clintonto reinvent thefederal government. Thisis an example of an
internd incongruence within the Gore Report. It smultaneoudy differentiates and equéaes
goveanment management from private management.

Moe (1997)bdievestha thetrend toward sector blurringis directly related to the
disaggregation of the executive branch. In hisview, general management laws that are central to
the CGA have been increasing in quantity and declining in qudity, both impacting the
management of executive agendes. The purpo< of this bodyof law isto standadize
govanmental procedures. An unintended consequence istha thelargenumber of laws
contributes to thefragmentation of the executive branch; thevolume of laws distractsfocus The
qudity of these laws also determines the qudity of ingitutiond management. In hisview,
growing incongruence between the laws makes managing an executive agency even more
chdlenging.

Simultaneoudy with this declinein the effectiveness of genera management laws has
been aretreat from thetwo ingitutionscharged with managing the executive branch, the
presidency and OMB. Thetrend away froman ingitutiondized presidency toward a
personalized presidency removes the President as chief manager of the executive branch. OMB
always has had difficulty fulfilling its management role, and this has intengfied in recent years.
Togeher, these factors contribute to a fragmentation of the executive branch and disaggregation

of executive agendes.

Astheinditutiond capacity for management declinesin OMB, both ablutely
and relative to congressiondly initiated management, the president and his
political aides came to rely more onthebudgé as a management tool. While
the [Entrepreneuria Governing Approach] publicly espous[s] a more
decentralized, more paticipatory management culture than the[Conditutiond
Governing Approach], in practice they promote greater control throughthe
budgeary process and by budge andysis. (Moe 1997, p. 50)
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Indudive, Tactical, and Descriptive

TheNPR reviewed successful public and private organizationsas away of describing
how successful organizationsopeaated, not what they should do. For this reason, the
Entrepreneurial Governing Approach isindudive, tactical and descriptive.

Many of the characteristics of thetwo govening gpproaches appear as oppostes. Thisis
largdy theresult of thefifth characteristic of thetwo goveaning approaches. TheCGA is
dedudive whilethe EGA isindudive. The CGA isgroundel in political theory andtheU.S.
Conditution. All of thedetails of administration follow from this theoretical grounding. The
vision and purpose of govenment guide the specifics of govanmental decisions howthey are
practically implemented and wha govenmental actionsare taken.

In contrast, the EGA isindudive, rooted in apractica examinaion of govenmental
action. Political theory is notmentionad and mug beinferred from the aggregae sum of the
actionsadvocted. Where thereisincongmuence between theory and action, the CGA remains
trueto theory and acceptsindficiendesin implementation. On theother hand,the EGA is
committed to efficient results and pays less attention to discrepand es between theory and action.

The Entrepreneurial Governing Approachistactical in tha it isfocused on current and
gpecific short-term outcomes and objectives. It is descriptive because it details current successes
and makes no attempt to apply evaluative criteria other than the organization® econonic
success. According to Moe changeand efficiency are ingrumental values in the EGA with no
nomiative content. (Moe, 19949

Summary

Given thelength and complexity of theEGA, abrief summary of its seven characteristics
follows. Thesecondpublic govening approach that Moe and Moe and Gilmour describe, the
Entrepreneurial Governing Approach, rose to prominence in the 1990s Globdly, the
Privatization Movement broughtafocuson new methodsof govening, aNew Public
Management. The Gore Report trandated the globally implemented New Public Management
Movement into a distinctively American version of NPM tha did not utilize publc choice
languaye as many of itsinternaiond cousnsdid. It relied on an explicit busness modd and
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discourse, making Geinventing govenmentOa buz phrase. Like the Conditutiondist
Governing Approach, the Entrepreneurial Governing Approach is an idedl type, retrogectively
created to undestand a complicated reality.

The Entrepreneurial Governing Approach is pragmatically based, results driven, structure
indgpendent, promotes sector blurring, indudive, tactical, and descriptive. Pragmatically based,
the EGA relies on the NPR@ review of what was currently working for successful organizations
across both the public and private sectors. It focused on how gove'nment opeaates, notwha
govanment should do. It was based onthetwin missionsof the NPR, to produce agovenment
that works better and cods less.

The prominent characteristic of the Entrepreneurial Governing Approachistha itis
resultsdriven. It primarily focuses on organizationd outcomes. TheEGA isresultsdrivenin
several ways. Itisdriven toward peformance and economc results, induding recommendaions
for both systemic and individud changes.

The EGA isaso structure independent, independent of bath government and
organizationd structure. Agendes are encouraged to articulate ther own visonsand work
throughinteragency committees. Alongwith other factors, an era of the persondized presidency
has broughtabouta disaggregaed executive branch. Public-private partnershipsand quesi-
govanmental hybrid organizationsare more common tha a single agency providing a service.
Power is decentralized to empower workers, and work processes are reengineered to produce
enhances economic results.

The Entrepreneurial Governing Approach also promotes sectorial blurring, utilizing
market dynamics with cusomers and employees. The public and private sectors are consdered
alikein theessentials. This completely changes the dialogueaboutwhat fundionsshould be
inheently govanmental.

Findly, theEntrepreneurial Governing Approach isindudive, tactical, and descriptive.
The EGA isindudive, rooted in a practical examination of govenmental action. Additiondly,
the EGA istactical inthat it isfocused on current and specific short-term outcomes and
objectives. It adso is descriptive because it describes current successes and makes no attempt to
apply nomative criteria other than the organization@ econorric success.
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The Public Administration Response

The public administration community first ignoted, and then resisted the Privatization
Movement. For Moe (1987, public administration as a disciplineand a profession are in a state
of disarray and decline and lack the capecity to effectively respondto thischdlenge Mog of its
respons has been Qiefendve tactics to defeat specific proposis rather than viewing the
chdlengeof privatization as an oppotunity to develop a comprehensve theoretical postion
judifying the distindtive character of the public sector.O(Moe, 1987 p. 453)

This alleged passivity islargdy because public administration has forsaken itstrue
intellectud and theoretical roots, which is public law, noteconomics or thesodal or behavioral
sciences. (Moeg, 1987 In doing so, public administration has log its theoretical distinctiveness.
(Moeand Gilmour, 1995

TheU.S. Conditution, statutory law, and political culture’ promote the distinction
between the sectors. Moe suggested that it isonly by returning to its groundingin public law,
which emphasizes the distinctionsbetween public and private, tha public administration could
influence this debae. (Moe, 1987)

Moelinkspublic administration with theinditutiona presidency by noting th,
historically, both shared a common public law heritage tha informed thar organizationd
arrangaments. He further linksthetwo inditutionsin their abandonnent of this public law
tradition, and as aresult, becoming ruddeless and estranged from oneanother. Neither is guided
by a discernible set of prindples or common purposes (with prindple defined as an experience-
based, genearalized nomative statement tha does not claim the universality of atheory or law).
(Moe, 1990)

In the past, public administration and theingitutiond presidency were foundel on
prindples of administrative management that are based on public law as articulated in the CGA.
An essential feature of this administrative management is an organizationd structure that
provides legd authority to administrators and accountability to elected officials. Mog
frequently, the govenmental organizationd structure was bureaucratic. Moeiscritical of
behavioralists such as Simon (1946)who characterized public organizationd prindples as
proverbs Moe stresses thelegitimacy and utility of legd structures as determinants of public
organizationd structure. (Moe, 1990



Lori Andeson  Chapter 4 The Entrepreneurial Governing Approach 84

Theingtitutiond presdency emphasizes thelegd founddion of presidential power, which
is assignad and denied in the Conditution, statutes, and naiond cusoms. In Moe@ view, the
1960pubiication of Richard Neustadt® Presidential Power ushered in anew era of apersond

presidency. Theinditutiond presidency has been replaced with aview of the presdency as
persond and politicized. Accordingto this perspective, the President should be apolitica
leader, notamanager. Management is ddegaed primarily to the central management agency,
OMB.* (Moe 1990)

Theloss of alegd base as the primary founddionfor the presdency meansaloss of a
legdly informed executive branch organizationd structure. The consquences for government
areimportant. Orhe President and OMB have come to view agency structure as simply oneof the
barganing chipsfor use in pubic policy making.O(Moe, 1990,p. 136) Moe strongly advocated
tha the contemporary President should bethe manager of the executive branch, and this has
direct implicationsfor public administration.

According to Moe (1990, the chdlengefacing public administrationisto rebuild its
intellectud capecity so tha it can assist govenment ingitutionsin the maintenance of ther
fundamental public law character while also encouraging their adgptationin arapidly changing
political environment. Moe and Gilmour contend that if pubiic administration does notrise to
this chdlenge (Buch (orivatizationOwill amog inevitably be regovernmentalized by Congress
and thejudiciary Bmore laws, regulations procedures, and control systems (red tape) applied to
the private sector.O(Moe and Gilmour, 1995,p. 143)

Critique of the Entrepreneurial Governing Approad

Like Conditutiondist Governing Approach, the Entrepreneurial Governing Approach has
been presented in joumd articles and book chapters, which limited its thorough treatment. Also
similar to the CGA, the EGA has been presented over time and its conceptudization has grown,
giving a historical context for the evolution of theidea.

Two areas in the Entrepreneurial Governing Approach would benefit from more thorough
treatment: its theoretical founddionsandtherole of citizensin the NPR process.
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Moeand Moeand Gilmour chdlengethetheoretical roots of the Entrepreneurial
Governing Approach. AlthoughMoe (2004)acknowledges therole of public choice theory in
theglobd emphasis on NPM, hediscounssit in the American version. His clamstha the Gore
Report trandated New Public Management trend into a distinctly American version andthat it
used abusness modd and languayerathe public choice languaye are not sufficient reasonsto
completely disregard his own claimstha NPM is based on public choice theory.

Public choice theory is a stronge theoretical tradition in the EGA than Moe credited.

Moe and Moe and Gilmour acknowedgethe pragmatic focus of the Entrepreneurial
Governing Approach and erroneoudy equéed this with the absence of atheoretical founddion.
Pragmatism and ingitutiond econonics are two aternaive theories or philosophies tha isworth
exploring as a possible theoretical traditionfor the EGA.

The NPR implemented a process for citizen involvement. (Gore, 1993 However, nather
Moenor Moeand Gilmour address citizen involvement in the NPR as an element of the EGA.
Consquently, citizen involvement does not have a direct place in theandytical framework
compaingthe CGA andtheEGA. Theeisposibly amoredemocratic elementin the EGA
than Moe or Moe and Gilmour suggested.

Conclusion

The Conditutiondist Governing Approach and the Entrepreneurial Governing Approach
are abdract andytical congruds, retrogpectively created to undestand a complicated redlity.
Ther proponents are likely to suppot characteristics of the govening approachesto varying
degrees. However, thereis afundanental clash of cultures between the CGA andtheEGA. The
CGA isbased onalegd culture and the EGA is based on abusness culture. (Moe and Gilmour,
1995) Thenaiond andinterndiond trendisto moveaway fromaconditutiond andlegd basis
of govenment and toward a blurring of the private and public sectors. (Moeg 2004)

AlthoughMoe and Gilmour acknowledgetha partisans of both govening approaches
recognize the oppotunity for improvements, they were strongadvoctes of the Congitutiondist
Governing Approach. (Moeand Gilmour, 1995 In ther view, the CGA hasnotfailed asthe
NPR suggests. Public law govenance prindples have worked so well tha the protectionsthey
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provide are taken for granted. (Moe, 2004)The Conditutiond Governing Approach Qs critical
to the maintenance of a democratically accountble political system, thehighest valuein the
American polity.O(Mog, 1997 p. 54)

Historically the CGA has adgpted to technological advancements. (Moe and Gilmour,
1995) The Conditutiond Governing Approach Ghas accommodated and atered, where
necessary, previousgrand designsfor changing the administrative state. O(Moe, 1997,p. 55)
Moebdievestha it could agan.

Proponants of the Entrepreneurial Governing Approach malign public law as being too
rigid and a cause of theinflexibility of current governmental management. Moeargues tha
public law is notrespongble for the distortionsof thedemocratic ideal, as he contendsthat
proponents of the EGA do. According to Moe, the current loss of management capacity was the
result of inadequate theory and theloss of professiond skills of managers tha have been
displaced with political appointments. GGiven astraightforward, definable mission, an
appropriate organizationd structure, staff flexibility, and funding in a manne tha encourages
econonically efficient behavior, govenmental inditutionsare remarkably creative ingruments
for achieving publc pumposes.O(Moe 1997,p. 54) Moeand Gilmour (1995)further suggest that
the EGA isevidence tha public law has been neglected, avoided for expedience and misapplied,
nottha it is outdated. Theproliferation of the EGA is Ga symptom of declinein the democratic
system of governance. O(Moe, 2001,p. 306) In MoeB view, regulationsare enacted and
promulgated in response to sodetal problems and cannotbeignored. (Moeg 2001)

Ther prescriptionisto recognize the uniquestrengths and responsbilities of each sector.
Thecritical distinction between the public and private sectorsis thar relationship to the
sovereign. Thegovenment is an agent of the sovereign and fundionsunde public law. Private
organizationsare not agents of the sovereign and are subject to private law. Thisisthebasis of
thetheoretical founddion of public administration. (Mog 2004;Moeand Gilmour, 1995) Law-
based prindples of govanance provide an essential founddion for a changing administrative
system within ademocratic republic. (Mog, 2004) Qt isalegd problem callingfor alegd
solution.O (Moe and Gilmour, 1995 p. 143
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The problem with sector blurring, whether it be modest or subgantial in scope
istha thegovenment is ddegaing some of its powers and fundionsto athird
paty whose legitimacy is problematic. In doing so, over time, therule of law is
displaced by therule of authority, an authority based on process. Imprope
ddegation of authority by Congress or executive agendes result in an eroson of
democaratic polity as political accountability becomes divorced from managerial
responsbility. E legidation and regulationsmus be drafted carefully (All too
often thisis notthe case today) so that theroles, legd responsbilities, and
immunities of the partiesinvolved are undestoodand that the distinctiveness of
the public and private sectors are recognized and maintained to the maximum
degree possible. Thepublic and private sectors can coopeate withoutbeng
mixed, meshed or mushedE (Moe, 1988p. 675)

Specifically asrelates to thedissertation, Moe advocates a major reorganization within
OMB. Inhisview, OMB needsto be split into an Office of the Federal Budge (OFB) and an
Office of Federa Management (OFM). Only an OFM could oversee the 150general
management laws and rebuild theinditutiond presidency to have the capecity to address
govenment wide problems with govanment widesolutions™ Department leaders need focused
authority, not diffused authority. (Mog 1994

In this and the previouschapter | used theandytical framework to describe and contrast
thetwo govening approaches. Relyingon theframework to opeaationdize the characteristics of
the approachesinto criteriaused to andyze thedoauments, | review theresearch design and
methodobgy of the study thenext chapter.



Chapter Five
Research Design and M ethodology

Introduction

In this chapter | review theresearch design and methodobgy of the study. First | revisit
theresearch propostion and expected findingstha were introducd in Chgpter Oneand suggest
factors tha may have contributed to a changein governing approaches. Next, | review the
research design and methodobgy, induding a discussion of theresearch traditionsthat informed
the study, conaernsparticular to doaument research, elicitation methodsand evaluaion
methods® | condudewith a discussion of thelimitationsof theresearch.

Research Propogtion

Asintroduced in Chgpter One, theresearch propostion for the dissertation isthat the
meaning of inhaently govanmental asit was used in OMB Circular A-76 from 1966 to 2003
reflects a changein governing approaches from a Congitutiondist to an Entrepreneurid
Governing Approach.

Suppot

If theresearch propostion were suppoted, thefollowing findingswould be expected.
The Circulars published during thetheorized reign of the Conditutiondist Governing Approach
(1966,1967and 1979 would show evidence of that approach. The Circular written during the
propo%d period of changein govening approaches (1983)would contain elements of both
approaches. Findly, the Circulars printed after the predicted solidification of the Entrepreneurial
Governing Approach (1999and 2003 would reflect the new approach to govening.

88
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Contributing Factors

Many factors may have contributed to a changein public governing approaches, both
internd and externd to theU.S. Domestic factorsinduded econonic and political pressuresto
reduce the size of govenment withoutreduang the services provided. Also important to this
propo%d changein govening approaches was aloss of genera public trug in the effectiveness
of government.

Globdly, there has been atrend toward a public management modded after private
management in mogs Western liberal democracies. In fact, the U.S. has trailed countries such as
New Zealand, Audralia, Canadaand the United Kingdomin implementing many of the
strategies of this new approach to governing, precisely because of its conditutiond heritage

Research Design and M ethodology

Thereis nota congstent nomendature or definition for many methodobgical topicsin
sodal science. Research strategies, approaches, designsand methodsoften have significant
areas of overlap.

For example, Marshdl and Rossman (2006)distinguish between a research strategy or
design? that addresses the overall plan for conduding a study and research methodstha are the
gpecific tools utilized to condud the project. Althoughthisis ussful conceptudly, the specific
elements of aresearch project tha fall within these categories are less clear in Marshdl and
Rossman as well as other authors. (Marshdl and Rossman, 2006; Tosh, 2006;Prior, 2003;
Titscher et a., 2002)

Another exampleis Titscher et a.@ broad definition of methodstha indudes elements
other authors assigned to design. Orheterm @nethodhomally denotes research pathways; from
the researcher@ own standpont or from point A (theoretical assumptions, another point B
(observation) is reached by choosng a pahway which permits observationsand facilitates the
collection of experiences.O(Titscher, et d., 2002,pp. 5-6) AlthoughTitscher et al. offer abroad
definition of methods they suggest tha research methodshave a singular purpose. Methods
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have no other god than to bring abouta decision aboutwhat is trueand what is untrue O
(Titscher, et d., 2002 p.16, quoing Luhmann, 1990, p.415)

When content andysis (a paticular type of textud andysis) isused, thegeneral
conventionisfor both theresearch design and methodobgy to bereferred to as content andysis.
(Marshdl and Rossman, 2006; Tosh, 2006;Prior, 2003; Titscher et a., 2002 Thisis especially
truewhen content andysisisthe primary or only research tool utilized. | follow this convention.

This sectionis organized into four subsections First, | present the research traditionsthat
informed thedissertation. Broadly, the study isindebted to two research traditions quditative
research and historical research. | discuss the e ements of these traditionstha relate to the
project.

Second, | review several concernsrelated to doaument research in general, noting how |
addressed each. In some contexts, doauments and text are used interchangeably as are discourse
andtextud andysis. Here, | make adistinction bath between doauments and text, and between
discourse and textud andysis. Three additiond areas essential to thereview of any doaument
indudeauthorship, audience and authenticity. | discuss theauthorship of the Circulars and all
related doauments, and identify thar primary and seconday audiences. | then turnto areview of
theauthenticity of thedoauments used in the dissertation.

Third, based uponTitscher, et a.3 (2002)distinction between €licitation and evaluation
methods | review €licitation methods induding areview of thedoaument popuktion, the
doaument selection, and the doaument collection.

Fourth, | discuss evaluaion methods Thisindudes areview of the specific design and
methodobgy of the project: alongitudnd quditative content andysis. | nate the history and
evolution of content andysis and review the specific modd of quditative content andysis used

in thedissertation. | condudethe chagpter with areview of thelimitationsof theresearch.

Research Traditions

Thedissertation isinformed by two research traditions quditative research and historical
research, which are notmutudly exclusve. Indeed, there are areas of significant overlap.
However, thetwo schools of thoughtoften emphasize differently a shared prindple. When
viewed as traditions quditative and historical approaches differ in severa key aspects. | review
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the aspects of each of these traditionstha relate to the dissertation. Some of the aspects
mentioned reflect theoverall philosophy of theresearch, and others directly guide procedura
choicesin thedissertation.

Qualitative Research Tradition

Thefirst and primary research tradition that suppots the dissertationisthat of quditative
research. QQudlitative research, then, is a broad approach to the study of soda phenomenaO
(Marshdl and Rossman, 2006,p.2) Used predomnantly in thesodal sciences and applied fields
it has traditiondly borrowed designsand methodsfrom theexperimental sciences. Quditative
research is used in many disciplines with myriad theoretical groundings and across multiple
ontologies and epistemologies. It isa collection of approaches and tools, often employed in a
pragmeatic way to address aresearch question. This has contributed to both itsrichness and lack
of conenauson numerouspoints. A variety of typologies organize thefield. (Jacob, 1988,
1987;Atkinon et al., 1988;Creswell, 2003,1998;Denzin and Lincoln, 2005 2000)

The dissertation specifically relies onatypology provided by Gall, Borg, and Gall (1999
tha identify three magjor genresin quditative research: individud lived experience, sodety and
culture, and languaye and communication. Thedissertation falls within thethird of these major
quditative research genres, languaye and communication. The primary research design for this
genreistextud andysis (Marshdl and Rossman, 2006), which the study employs

Additiondly, quditative research relies onfour primary methods participation,
observation, interviewing, and doaument andysis. Therefore, textud or doaument andysisis
both aresearch design and aresearch method. Marshdl and Rossman (2006)categorize
historical methodsand content andysis as seconday or specialized methodsfor quditative
research, illugrating their overlap.

At the same time, sufficient elementsin the historical research tradition warrant
reviewing it as aseconday traditionthat informsthedissertation. Althoughthe study indudes a
longitudind elementinitsdesign,it isnat this component that reflectsits reliance on historical
research. Indeed, longitudind andysisis aresearch aspect tha is assodated with many research
approaches, induding quantitative research. Rather, it was the general influence of the historical
research tradition tha suppots thevalue of looking at the Circulars from a historical perspective.
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Historical Research Tradition

Thehistorical research tradition informs the dissertation both broadly and specifically.
As aresearch tradition assodated with a single academic discipline, historical research has more
internd congruence than does quditative research, which spansmay fieldsand disciplines.
Therefore, there are characteristics of history as adisciplinethat trandate directly to historical
research. Those tha inform thedissertation generally indudehistory@role as a meta discipline,
its classification as a humanity, its three primary prindples, itsingitutiond perspective, andits
source-oriented approach.

History@ role as a meta discipline broadly suppots the dissertation. Tosh contends OA
great deal of excitement of historical study derives fromthe pivotal postion where the concerns
of many othe fieldsconvage Historians make those conaernsthar own by submitting them to
thedisciplines of historical context and historical process. They relinquish thos intellectud
postionswhich stand aboveor outside history; therest they assimilate and in so doing enrich the
subject beyond measure.O(Tosh, 2006,p. 340) He also suggests tha an element of history@role
asameta disciplineis aresearcher postiontha is as objective as possible:  T]heresponsbility
of historiansE isclear: it isto provideahistorical perspective which can inform debate rather
than to service any paticular ideologyEO ur priorities in the present should determinethe
questionswe ask of the past, but notthe answers.O(Tosh, 2006 p. 49) Althoughthis
epistemological stance does not characterize al historical research, it remainsaprominent view
in thediscipline and describes my epistemological stance in the dissertation. While this
perspective is available unde therubric of quditative methods it is more congruently and
strongly emphasized in the historical research tradition.

Another aspect of history as a disciplinethat guides the dissertation is history®
classification as a humanity. History@ locationin academiatraditiondly has been in the
humanities, and this has influenced historical research. The humanities take as a fundamental
premise that wha humanshave thoughtand donehasintringc and lasting value In contrast, the
sodal sciences more frequently seek practical solutionsto current problems and traditiondly
have relied more heavily on quantitative (thoughincreasingly, quditative) research. Today,
history isahybrid of the humanities and the soda sciences. (Marshdl and Rossman, 2006;
Togh, 2006) However, itstraditiond alliance with the humanities impeacts historical research and
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inform the dissertation with the perspective that areview of an essential govanmental doaument
isan intrindcally valuable research project with lasting valuetha may nat bedirectly related to
an immediate solution to a practical problem.

History as a disciplinerests on three primary prindples, which also directly inform
historical research and broadly inform the dissertation. Thefirst of theseis the conagpt of
difference, which indudes an awareness of, and respect for, thefact tha events separated by time
are different. They differ in more readily obviousways such as material conditions More
importantly, there is adifference in mentality, worldviews, and perspectives tha inform and
shgpeagiven agetha cannotbereplicated in the present. (Tosh, 2006) This research tradition
tha holdsdiffering perspectives as a centra prindpleis conagptudly informing to the
dissertation that reviews a series of govenment documents looking for a hypothesized changein
such broad perspectives. Thesecondfundanental prindple of history that directly informs
historical research isthenotion of context. Events can only beundestoodin thar context: the
whole alwaysinformsthepats. (Tosh, 2006) Thethird prinapleisthe conaept of process.
QT]herdationsip between events over timeE  endows them with more significance than if
they were viewed inisolation.O (Tosh, 2006 p. 11) All three prindples direct the strongtenet of
historical research that public recordsneed to bereviewed fromther primary source andin ther
origind series, which is discussed further bdow.

History also has astronginditutiond perspective. Because goveanment ingitutions
preserve ingitutiond memory throughther records (Tosh, 2009, reviewing govenmental
doaumentsis an important methodfor thestudy of ingitutions | interpret ingitutionsas both
organizationsand conaepts, with inheently govanmental beng an important ingitution for
public administration research.>

The problem-oriented approach to historical research also broadly informs the studly.
There are two main approaches to historical research. Oneis a problem-oriented approach: OA
specific historical questionisformulated E and the relevant primary sources are then studied;
the bearing tha these sources may have on other issuesisignored.O(Togh, 2006 p. 89) When
this approach isused, it mog often does notinvdve identifying new sources, butreviewing well-
known sources with new questionsin mind. A liability of the problem-oriented approach is
source mining, which occurs when a narrow research question leadsto data beng taken out of

context, violating oneof thethree primary prinaples of history. The second main approach to
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historical research is a source-oriented approach that is the opposte of the problem-oriented
approach. This approach identifies a source and Gextracts whatever is of value, allowing the
content of the source to determinethe naure of theinquiry.O(Tosh, 2006 p. 89) In practice,
modg research contains elements of both approaches, but thebdance of thefocuscan vary. With
eithe approach, formulating a testable hypothesis militates agang researcher biases, so the
source-oriented approach is notstructureless. (Tosh, 2006) When compared with the quditative
research tradition, the source-oriented approach to historical research strongly emphasizes and
validates examining a series of govanment doauments for what they may revea, rather than
looking at thedoauments for wha they may reveal abouta given conaept. Regarding the source
and problem orientationsto historical research, thedissertationis structured in the sodal-
science-based quditative research traditionthat more stringently requires areview of
govenment doauments for evidence of a conaept or theory. However, public administration
would benefit from more source-oriented research informed by the historical research tradition
tha validaes thereview of doauments for wha they reveal.

Thefollowing four components of the historical research tradition directly guidethe
dissertation®@ procedural choices. In historical research, political history is amajor content
focus meaningisamajor theoretical focus textud andysisis amaor methodobgy to assess
meaning; and public doauments are reviewed fromthar primary source and in thar origind
series. (Tosh, 2006)

Political history isamajor content areafor historical research. History has traditiondly
dealt with three main content areas: political history, economic history and sodal history, with
political history commanding the magority of thefocus (Tosh, 200§ While political history is
an area of research in quditative research, it isacentra focusin historical research, and the
dissertation fitsin thebroad content area of political history.

Additiondly, meaningis a mgor theoretical focusfor history. History isinfluenced by
two distinct bodies of theory. However, historiansuse theory differently than mog other sodal
scientists. Orheory for them usudly meansthe framework of interpretation which gives impetus
to an inquiry and influences its outcome.O(Tosh, 2006, p. 215) The more traditiond body of
historical theory addresses the nature of sodety, and the mos recent body of historical theory
addresses the problem of meaning. (rheinterpretation of meaningis at the heart of the
historian@work,O(Tosh, 2006,p. 284) and meaning is a central focus of theresearch here.
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In thehistorical research tradition, textud andysisis amajor research design for
examining meaning. Alongwith psychology and cultural anthropology, textud theory is oneof
three bodies of theory relied uponto assess meaning. Of languaye determines constiousess, E
then the political order mus depend onlinguistic as much as administrative structures: politicsis
condituted within afield of discourse.O(Togh, 2005, p. 293) It follows that textud andysisisa
major research design and methodolbgy to assess meaning in the historical research tradition, a
view tha is congmuent with quditative research.

Findly, astrongtenet of historical research istha public recordsneed to bereviewed
fromthdr primary source andin ther origind series. GConsdered apart from the series to which
they bdong, therecordsof publicingitutionsE are almog certain to be misundestood.E To
undestand thefull significance of these recordsthe historian mug if possible study them in ther
origind groupingsO(Tosh, 2006 p. 101) Internd criticism is a process from historical methods
that yieldsan interpretation of the doaument® content and meaning. This perspective directly
guides thedissertation in the choice to review the Circulars fromther primary source andin
thar origind series. Thistenet fundionsto both boundin and boundout certain data. Asrelates
to the dissertation, thisis reflected in the choice to review the series of the Circulars and al thar
suppoting doauments. It aso specifically excludes communications not contained in this
sampling frame.* TheU.S. has alonghistory of contracting out with private sources for public
goodsand services, and this is communicated in many govenmental doauments tha are not
induded in theresearch.

Document Research

| conaeptudize two continuaused to review govenmental doauments. Thefirstisa
continuumwith doauments and text at the poles; the secondis a continuumthat runsbetween
discourse and textud andysis. | discuss each bdow. | then turnto areview of three additiond

areas essential to thereview of any doaument, its authorship, audience, and authenticity.
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Documents and Text

| briefly contrast doauments and text in general and then identify where specifically the
research is situated alongthis continuum First and foremost, ocuments are not coterminous
with text.O(Prior, 2003,p. 5) Furthermore, doauments may contain very little or notext.
Architectura plans cemeteries, and pantingsall may be consdered doauments. Documents
also may contain more than text. They may indude multi-modd components such as visud
representationsin the form of charts, graphs and pictures, and (especialy in the electronic age)
auditory inputsuch as sounds voice, and mudc. (Prior, 2003) The doauments reviewed in the
dissertation contain primarily text.

More specifically, doauments are historically and contextudly situaed produds tha
humanscollectively produce in sodally organized settings Additiondly, the produdion and
conumption of adoaument as well asits writer(s) and reader(s) interact in adynamic and
reciproca relationdhip inreality tha is artificialy separated for andysis. Of paticular
importance for the project is thenotion of doauments both as receptacles of human agency and as
active agents tha are recruited to suppot postionsthey were origindly written to suppot or
thar opposng postions (Prior, 2003)

In theresearch, al of these qudities apply to OMB Circular A-76 andits related
doauments. | acknowledgethe agency of these documents in congituting the meaning of
inhaently govanmental. ONeverthdess, for ease of andysis, it often makes sense to focuson
doauments in which written words serve as the mastercodeE the andysis of the scribbled word
can serve as a paradigm for theanaysis of doauments in their entirety.O(Prior, 2003 p. 5) As

Prior describes, textud andysis serves as a proxy for an andysis of thedoauments.

Discourse Analysis and Textual Analysis

Generdly, discourse andysis focuses on the spoken and written word in a broad sodal
context. Discourse andysis as a research methoddogy® examines documentsin action. For
example, discourse andyses often review issues such as therole of languayein power and
oppression. Traditiondly, discourse andysis has viewed doauments as onedaa set available for

examining thediscourse in question. Recently, documents have been proposd as thefocus of
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inquiry. Thisisasubtie and significant difference. In contrast to discourse anadysis, textud
andysis generally focuses on the content of the written word contained within adoaument.
Discourse andysisis more broadly focused and includes doaument review and additiond daa
Textud andysisis mog frequently amore focused review of written words. (Prior, 2003
Titscher, et al., 2002)

Beyondthese geneaadlizations thereislittle agreement as to the essential differences
between thetwo forms of andysis. Several taxonamies have addressed the difference. Two are
briefly mentioned for illudrative pumposes. De Beaugrandeand Dressler (1981)propo% seven
characteristics that defineatext: cohesion, cohaence, intentiondity, acceptability, informativty,
stuaiondity, and intertextudity. Titscher et a. took a different approach and organize the
methodsof discourse and textud andysis into twelve distinat methodobgies. (Titscher, et a.,
2002)

Theintellectud heritage of discourse and textud andysisisdiverse. These methodshave
been developed within severa academic disciplines: linguistics, anthropology, and sociology.
Each disciplinebringsadifferent theoretical focusand methodobgical stance, contributing to the
variety and richness of approaches, and genera lack of consensus between the methods (Prior,
2003; Titscher, et d., 2002)

Themethodobgy for the dissertation is textud andysis. Althoughthe study does not
engagein abroader discourse andysis, | acknowledgetha thetext andyzed is contained in an

agentia doaument situaed in an active political discourse.

Authorship

Traditiondly the author of any doaument has been viewed as an individud. Thefocusof
mog govenment doaument research is on thefundion of thedoaument, rather theauthor. Still,
the author mogt frequently has been interpreted as an identifiable person. QGJovernment records
are more concerned with decisionsand their implementation than with the motives of the people
who madethem.Q(Tosh, 2006,p. 74) Within the French ethnomethodobgical tradition of the
1970s authorship became viewed as a sodally interactive fundion. (Prior, 2003;Titscher, et dl.,
2002)
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The credited author of each Circular and its suppoting doaumentsis the Director,
Assistant Director or Acting Director of OMB or one of its units, the OFPP, or both at thetime
of its publication. Asexecutive branch directivesto federal agendes, these doauments also are
taken to represent thegeneral policy agendaof thepresidency. | acknowledgethe broader,
collective enterprise tha produced these doauments.

Audience

Readers and authors are engaged in adynamic constitutive relationship. Writerswrite for
an intendad audience(s), and this shgpesthetext. Readers also condruct theauthor(s) in away
tha is congruent with their own worldviews. Therefore, Giudiences E forever interpolate ther
presence into text.O(Prior, 2003,p. 18) Another layer of dynamic interaction between writer and
reader istherecognition tha reading adoaument is never the same for different readers, or for
the same reader and thedoaument at different times. (Prior, 2003) In the same way tha onecan
never cross the same river, onecan never read the same text.

Furthermore, doauments may have multiple intended and unintended audiences. The
primary intended audience of these documentsis executive agendes. Governmental doauments
often contain only wha gove'nments are prepared to reveal and, as such, have an inhaent
controlling purpo<e. (Tosh, 200§ Thedoauments| reviewed also are generative doauments,
outlining rulesfor the generation of additiond doauments tha agendes are directed to produc.
By directing future action, they are also conditutive of Cxction-at-a-distance.O(Prior, 2003;
Latour, 1987) Additiondly, as doauments addressing public policy, they contain political
rhetoric for a seconday intended public audience tha is broader and more heterogeneousthan
the primary intended audience.

Unintended audiences are always a possibility. People recruit doauments as allies and
foesin thar causes tha have nothing to do with the purpose for which the doaument was
origindly written. (Prior, 2003) This may beespecially truewith publicly available

govenmental doauments.
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Authenticity

Theauthenticity of doauments also mug beaddressed. (Prior, 2003;Tosh, 2006) As

govanmental doauments, the Circulars and their related doauments are assumed to be authentic.”

Elicitation Methods

Thestudy adopts Titscher, et al.3 (2002)distinction between €licitation and evaluation
methods

In so-called empirical sodal research adistinctionis made between
elicitation and evaluaion methods between ways of collecting daa (in the
laboratory or by fieldwork) and procedures tha have been developeal for the
andysis of collected daa. Methodobgical procedures for the collection of
data organize ob<ervation; evaluaion methodsregulate the trand ormation of
datainto information and further restrict the oppatunities for inference and
interpretation. (p. 6) An empirica methodshould beundestoodas a set of
procedura rules which has available a set of prindples govening how
investigaors should gather experiences and how they should organize thar
observationsif they wish to proceed scientifically. Proceeding scientifically,
in this respect, is undestood as systematic, rule-governed work. E Methods
are therefore families of related procedures whose relationship is determined
by oneor more common features.® (p.8)

Othe authors make similar conagptud distinctionswith varying termindogy. (Marshdl and
Rossman, 2006;Togh, 2006;Prior, 2003) | review three aspects of elicitation methods
doaument popuktion, doaument selection, and doaument collection.

Document Population

Thesampling frame for thedissertationindudes Circular A-76, 1966through2003and
al primary source doauments published by OMB tha relate to these Circulars, induding
tranamittal memorandg implementation handbools, a policy letter, and memoranda Five
memorandawere published after the pubication of the 2003 Circular. Themog recent was M-

08-11, dated February 20,2008.The sampling frame containsthese memoranda Therefore, the
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dates of the doauments in the sampling frame range from 196652008.For congstency of
reference and readability, | refer to the sampling frame as the Circulars 1966D2003and all
additiond OMB publicationsrelated to the Circulars. Table 8 presents the doacument popuktion.

As| describein detail later in the chgpter, themodel of quditative content andysistha |
used to condud the study indudes three distinct procedures. | used thefirst two procedures
(summary and explication) to review all thedoaumentsin the sampling frame. | used thethird
procedure (structuring) to review theCirculars. | aso reviewed the attachments to Circular 2003
ugng thethird procedure in apilot study. Therefore, theentire doaument popuktion (i.e.
sampling frame) was reviewed in the course of thestudy.

Three factors contributed to the certainty that all additiond OMB primary source
materials assodated with the Circulars have been identified. First, the popuktion of materials to
beconsdered isfinite and specifically defined. It indudes primary source materials pudished
by oneagency, OMB, in ad€fined time period. Second, each Circular defined the preceding
doaumentsthat it replaced. Third, doauments published after the mog recent Circular are subject
to the Freedom of Information Act (FOIA)® (FOIA, 1966)and are available electronically
throughpublic webstes.

No selection bias occurred in selecting doauments for the study because all additiond
OMB primary source doauments have been identified and reviewed. However, because method
three of the structuring phase of theanaysis and the pilot study reviewed samples drawn from
theentire sampling frame, a selection bias potentiadly occurred at these pointsin the study. |
address this be ow.

Document Sdection: Why OMB Circular A-76?

| boundel theresearch to OMB Circular A-76for five main reasons First, the study
focuses on the meaning of inhaently governmenta, not on contracting govenmental services.
Asl introduced in Chgpter One | selected the Circular tha addresses contracting out public
services asits primary topic, notbecause of its foauson contracting, butbecause it isthe
doaument with thelongest history tha mog directly and comprehensvely discusses the meaning
of inheently goveenmental. Therefore, | review the topic of contracting govenmental services

only asit relates to the conaept of inheently govanmental. Extending beyondthe purview of
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OMB Circular A-76,the U.S. executive branch has alongand interesting history of contracting
with private sources, which is governed by procurement regulations Research tha examines
tha typeof contracting falls in the contracting and procurement bodies of literature and,
therefore falls beyondthe scopeof the current project.

Second, the dissertation looksfor evidence of achangein govening approachesin the
expressed meaning of inhaently govanmental, a changetha is predicted to occur during the
time the Circulars were published. Asaresult, it isunneessary to extend theinvestigaion of a
changein goveaning approaches beyond A-76. Third, Circular A-76 wasissued in 1966and,
Qor thefirst time, prescribed the policy and implementing guiddinesin a permanent directive.O
(OMB, 1979,p.1) Thecommencement of afedera policy in a permanent directive isastrong
and logical starting point.

Fourth, historical methodsemphasize the necessity of reviewing govenmental
doauments from thar primary source andin ther origind series. |dentifying the sampling frame
astheCirculars and all primary source doauments published by OMB tha relate to Circular A-
76, 1966through2003meets these criteria.  Fifth, | expected that a prevalent perspective about
govening, asthegovening approaches are posted to be and any significant changesin such
perspectives, should bereflected in the naiond pdicy issued by thefederal government.

Document Collection

| faced several compoundng research chdlenges in obtaining some of the Circulars.
Discussion of my experience in obtaining copies of an unde-researched government doaument
may be hdpful to other researchers working with smilar samples. OMB Circulars 2003and
1999 were available in electronic format fromthe OMB webste, with the 1999 Circular
indicating that A-76 wasissued in 1966andrevised in 1967 1979 and 1983 Thechdlenges
were in obtaining the fourearlier Circulars.

First, thenomendature of the Circulars posed some initial difficulty. For thetwo
Circulars available electronically, thetitlingwas incongstent. The Circular issued in 2003was
titled GDMB Circular A-76, 2003(revised),Owhereas the Circular issued in 1999was referred to
as GDMB Circular A-76,1983(revised 1999.0 At this point in the doaument collection process,
it was undear from theavailable Circulars (and there was no mentionin seconday sources) how
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theearlier Circularswould be named. | deduced that the Circular issued in 1983would mog
likely follow the nomendature of itsimmediate predecessor and betitled either GOMB Circular
A-76,1979(revised 1983 0or GDMB Circular A-76, 1966(revised 1983)Owith the principd
guestion focusng on the parenthetical revised-from date. Infact, after obtaining the Circulars,
the Circular issued in 1999proved to be an aberation in thenaming system, and the Circular
issued in 1983wastitled CCircular A-76,1983(revised).OL ikewise, the Circularsissued in 1979
and 1967were titted GOMB Circular A-76, 1979(revised)Oand CCircular A-76, 1967 (revised).O

Second, electronic cataloging of recent doauments further augmented the collection
chdlenge For example, it was particularly difficult to locate the Circular issued in 1983because
it wastitled GDMB Circular A-76,1983(revised 1999)Oand el ectronic searches produced links
and references to the Circular issued in 1999 Thisislogical given tha mog searches for
govanment doauments are likely to beinquiries searching for the mog recent versions It did,
however, complicate primary source research.

Third, the Supaintendent of Documents classification system, commonly referred to as
SUDOC, aso complicated the acquisition of theremaining Circulars. SUDOC isused to
organize gove'nment doauments by federal agency. Developed by theLibrary of the
Government Printing Office between 1895and 1903, it is based on the organizationd postion of
theissuing department at thetime of publication, and therefore changes as the organizationd
structure of the govanment changes. Theresult istha publicationsmay belocated in severd
different places within the SUDOC system, particularly doauments issued from departments with
alonghistory of restructuring, such as OMB. Thee were also ggpsin the SUDOC system,
induding a period of time for which there was no SUCDOC referencing of the Circulars.

Fifth, the practice of distributing public doaumentsto depostory libraries posd
additiond doaument collection chdlenges. Collectionsamongfederal depostory libraries vary
greatly. Itiscommonfor alibrary to have athorough collection of oneset of government
doauments and a dearth of another. At least onefactor influendang the collectionsin a depostory
library appearsto betheresearch history of a set of doauments, making thoroughcollectionsof
unde-researched doauments unlikely. There also is no cataloging of which government
doauments are at which libraries; so al libraries mus be contacted individudly. Employingthe
assistance of agovenment doauments librarian was hdpful, but snce OMB Circular A-76 was
not a well-researched doaument, librarian experience and expertise have been limited, at both
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university libraries and at the Nationd Archives.

Asareault, identifying and collecting previoudy unde-researched goveanment
doauments took congderable time. Thechdlenges of thenomendature of theindividud
Circulars, the electronic cataloging of doauments designed for theretrieval of themod recently
issued doauments, thelocation of the Circulars in the morphing and incomplete SUCDOC
system, and thelocation of historical doaumentsin adispersed federal depostory library network
compoundel each other.

Evauaion Methods

In this section | review the specific design and methodobgy of the project, alongitudind
quditative content andysis. | note the history and evolution of content andysis, and review the
gpecific modd used in the dissertation.

A Longitudinal Qualitative Content Andysis

Asathick political conaept, the meaning of inhaently governmental has evolved over
time. To deermineif there was suppot for a changein govening approachesfroma
Conditutiondist to an Entrepreneurial Governing Approach in the evolution of the meaning of
inheently govanmental asit was used in OMB Circular A-76, | utilized alongitudind
qguditative content andysis of all OMB primary source doauments related to Circular A-76, from
1966to 2003 | traced the changing meaning of inherently govanmental and looked for
evidence of Conditutiond and Entrepreneurial Governing Approaches.

Content Analysis: History and Evolution

Broadly, theresearch design and methodobgy of the project involved textud andysis.
Thetypeof textud andysis utilized was a content andysis, and the specific kind of content
andysis employed was a quditative content andysis.

There are many types of textud andysis. (Titscher, et a., 2002) | utilized content
andysis, which Quill always beused if communicative content is of greatest importance, if
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opeaationd schemata of categories can beformulated in advance or if theandysisis concerned
only with thelexicon of atext.O(Titscher, et al., 2002,p.66) Thedissertation met all three of
these criteriafor theuse of content andysisrather than other types of textud andysis.

Thelongest established method of textud andysis, content andysis origindly focused on
asyntactic review of text. It concentrated onclearly quantifiable aspects of text such as absolute
andrelative word frequendes. Asit evolved, it began to induderesearch with broader andytical
gods, such as semantic and pragmatic reviews of text. However, it continued to retain it
emphasis on frequency quantification. More recently, theaddition of explicitly quditative
content andysis has reduaed thefocuson word frequency. (Titscher, et al., 2002) Given this
decreased reliance on word frequendes, there islittle agreement whether quditative content
andysisisavariant of content andysis or auniquecategory of textud andyss. (Titscher, et al.,
2002) This controversy did notimpact thechoice or validity of this methodfor theresearch
here. | follow themajority of interpretationsand treat quditative content andysis as a variant of
content andysis.

Mayring@Modd

Theparticular modd of quditative content andysistha | used was Mayring@modd,
which indudes three distinct andytical procedures. summary, explication, and structuring. The
focusof theandysis narows with progression through each of these strategies. Althoughthe
modd treats the procedures as separate techniques for organizing and presenting research, they
ovelappel in practice. Thiswas thecase for two reasons First, it was impossible to address
discrete aspects of the doauments with each strategy because the three procedures served as
different techniques for examining the same text, and the essential features of the data related to
theresearch question became thefocus of each procedure. Second, it also was impractical to
employ only oneof these techniques at atime to the complete excluson of theothers. For
example, it wasimpossible to discuss explicated sectionsof thetext withoutalso usng summary.
This overlap was unavoidable in practice and facilitated a thoroughanadysis and interpretation of
thedaa.
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A CompoundResearch Question

Thedissertation investigates a compoundresearch question. Thefirst component of the
guestion is an examindion of the evolution of themeaning of inhaently govenmental in OMB
Circular A-76 andits suppoting doauments. The second element explores the meaning of
inheently govanmental asit was used in Circular A-76, looking for achangein govening
approaches from a Conditutiondist to an Entrepreneurial Governing Approach.

| used summary (thefirst andytical procedure of Mayring®@ modd) to contextudize the
Circulars and to begin investigating thefirst component of theresearch question, an examindion
of theevolution of the meaning of inheently govenmental in A-76. | then utilized explication
(the secondtechniqué to continueexploring in greater detail the evolution of the meaning of
inhaently govenmental asit was used in the series of doauments. Lastly, | employed
structuring (thethird phase of themodd) to bring the two elements of the research question
togdher. In thisfind andytical procedure | used the andytical framework to examinethe
Circulars for evidence of a changein govening approaches and to determineif the meaning of
inheently govanmental asit was used in OMB Circular A-76reflected achangefroma
Conditutiondist to an Entrepreneurial Governing Approach.

Summary

Thefirst of Mayring®@andytical procedures, summary, utilizes abgraction as the primary
techniqueto reduce thematerial in order to preserve its essential content. | used thisfirst
procedure to review each Circular and al primary source doauments published by OMB related
to theCirculars. Because | reviewed all doaumentsin the sampling frame, there was no selection
bias present for this stage of theandysis.

| present thegeneral purpo<e and content of thetexts in the sampling frame in Chapter
Six. | summarize the broad context of OMB Circular A-76, followed by a progressively more
focused examinaion of the Circulars and condudewith a presentation of the use of the concept
of inheaently govanmental in the doauments.

| structured the summary phase of the andysis aroundfive essential aspects of the
Circulars. First, | briefly review the overall context of the Office of Management and Budgs.
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Second, | present theuse of Circularsin genera. Third, | follow this with a conase overview of
the purpose of Circular A-76 as a series of govanmental doauments. Fourth, | review the
individud doauments that comprise the A-76 series, and fifth, | examinetheuse of inheently

govanmenta in thedoauments.

Explication

The second andytical procedure of Mayring@modd is explication. During this phase of
theandysis, the scopeof theinvestigaionis restricted as portionsof thetext central to the
research question are reviewed. Explicated sectionsof text are paraphrased and examined in the
context of thewhole doaument. | explicated text related to the evolution of the meaning of
inheently govanmental fromall thedoauments in the sampling frame and examined it in the
context of thewhole series of OMB doauments. Aswas the case with thefirst phase of the
study, there was no selection bias for this stage of theandysis.

| organized theexplicated text according to the CircularsGoutline structure. There were
twenty-oneaggregated outline headingsfor thesix Circulars. | discuss theinformation essentia
to an overall undestanding of the doauments, and relating specifically to the evolution of the
meaning of inhaently govanmental, unde each topical heading in Chapter Seven.

Structuring

In Mayring@ modd, structuring correspondsto the more traditiond approachesto
content andysis. Further confiningtheinqury, units of andysis and theoretically informed
categories are identified, and thetext isreviewed for evidence of the defined categories. The
structuring phase of themodd differs from quantitative content andysis by allowing arevision
of categories based on areview of thetext. In traditiond content andysis, T]he categorization
processes of content anaysis require that the categories be set up and opeationdized in
advance.O(Titscher, et a., 20@, p.67) With quditative content andysis, if categories are
revised, the process of textud review is repeated utilizing the newly defined categories.
(Titscher, et d., 2002
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In the current study, | broughtthe two elements of the research question togeher usng
thethird techniqueof Mayring@modd. As| presentin Chapter Eight, | utilized the anaytical
framework in the structuring phase to examinethe Circulars for evidence of achangein
govening approaches and to determineif the meaning of inhaently govenmental reflects such a
change

Theunit of andysis™ in the structuring phase of theandysisisa phrase. | enumerated
lines of text in each Circular and referenced phrases by page and linenunber.*

| used threerelated daareview methodsto condud the structuring phase of the analysis.
In thisfind stage of thestudy | restricted the sample to the Circulars, introduagng a possible
selection biasin this phase of theandysis. | restricted the sample for practical reasons to
confinethe daa to a manageable volume for the project. | reviewed the Circulars because they
were themain doauments in the sampling frame; all the other doauments bdonged to the
popukbtion because of thar relationship to the Circulars. | reviewed all the Circulars so that |
could evaluae trendsin thegovening approaches and look for paternsin the evolution of the
meaning of inhaently governmental asrelated to changes in govening approaches.

In methodonel examined the Circulars for evidence of thetwo govening approaches.
In methodstwo and three | further probed the strength of the approaches to determineif the
meaning of inhaently govanmental asit wasused in OMB Circular A-76 reflected a change
from a Congitutiondist to an Entrepreneurial Governing Approach. | managed each method
usng astructuring data andysis protocol presented in Table 7.

1. Method One

To begin bringing the two elements of theresearch question togeher, | first used method
oneto determinewhether the Circulars contain evidence of the two govening approaches.
Content andysis requires each methodin the structuring techniqueto be groundel in theory, and
thegrounding of thefirst methodis thetheoretical grounding of theandytical framework based
onthework of Moe Moeand Gilmour and the Gore Report.

First, | reviewed each Circular for evidence of thecharacteristics of thetwo govening
approaches usng thresholdstha reflected a generd prepondeance of evidence. A characteristic

was reported as predomnant when seventy-five percent (75%) or more of the data was foundin
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onecharacteristic. The Circular was reported as being influenced by bath characteristics when
twenty-six percent (26%) to seventy-four percent (74%) of entries reflected a characteristic.
Findly, theCircular was reported as showing no characteristic when no phrases for either
characteristic were found.

Using the same thresholds | then examined each Circular for evidence of a predominant
goveaning approach. A Circular was reported as indicating evidence of a predomnant approach
when seventy-five percent (75%) or more of phrases revealed tha approach. Both govening
approaches were condudel to be present when twenty-six percent (26%) to seventy-four percent
(74%) of phrases reflected oneof the approaches. No govening approach was reported to be
present in the Circular when no such daa were found.

For example, | reviewed Circular 1966for evidence of each of the characteristics of the
two approaches. Phrasesthat indicated evidence of oneof the characteristics of thetwo
approaches, such astheoreticaly based for the CGA or pragmatically based for the EGA, were
entered into thestructuring daaandysis protocol by linereference. | then totaled theentries for
each characteristic to determineif there was evidence for a prepondeance of a characteristic.
Based onthe evidence for thecharacteristics, | then determined if the 1966 Circular reflected a
predominant goveaning approach. | repeated thisfor theremaining Circulars.

It was possible to have a Circular indicate oveal evidence of onegovening approach
while also showing evidence of a characteristic of the alternae governing approach. For
example, the 1966Circular contained evidence of a predomnance of the Conditutiondist
Governing Approach while ssimultaneoudy showing more evidence of the pragmatically based
characteristic in the Entrepreneurial Governing Approach.

2. Method Two

To continuebringing thetwo components of theresearch question together, | next
examined the daafrom methodone (which | used to determine govening approach
predominance) to deerminewhere in the Circulars the evidence appeared. This methodwas
theoretically informed by ajudgment that a concept@ doaument location reflected arank
ordering of importance. | presumed tha the discussion of inheently govenmental in differing
sectionsof the Circulars reflected varying level s of importance of thetreatment of the concept. |
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further podulated that thetreatment of inheently governmental in thepolicy section would be
themog important; tha its discussion in the definitionssectionswould reflect an intermediate
level of strength, andtha all other sectionswould indicate alower level of vigor.

In methodtwo | attempted to measure this by examining the daareported in methodone
accordingto itslocationin thedoaument. In this secondmethod| prioritized the datareported
for thefirst methodudngthefollowing ordind values. (1) policy, (2) definitions and (3) other.
That is, | rank ordered the entries from method oneaccording to ther location in the Circular.
By further examining thedaa from methodonethat | used to determine govening approach
predominance for its location in the doaument, which | predicted mog directly addressed the
concept of inherently governmental, | attempted to bring the research question together and
determineif themeaning of inhaently govanmental asit wasused in OMB Circular A-76
reflected a changefrom a Conditutiondist to an Entrepreneurial Governing Approach.

For example, when a phrase was recorded in method oneas evidence of oneof the
characteristics of the CGA, such as theoretically based, its doaument location was recorded in
methodtwo. When itslocation in the doaument was in a section describing policy, theentry in
methodtwo was a 1; that is, it was seen asthe highest priority. When itslocationin the
doaument was in a section describing definitions theentry in methodtwo wasa 2, an
intermediate priority. Findly, when itslocationin the doaument was in a section othe than tha
describing policy or definitions the value assigned in methodtwo was a 3.2 | repeated this
processfor all theCirculars.

3. Method Three

To further bring thetwo elements of theresearch questiontogeher, | conduded the
structuring phase of the study by examining the data from method two tha appeared in the pdicy
and definitionssectionsof the Circulars for areference to commercia activities. Thetheoretical
grounding of this methodwas based on thejudgnent tha the discussion of a concept without
reference to arelated conaept reflected its strongest possible treatment. | assumed tha treating
inheently govanmental indgoendent of adiscussion of commercia activities was a more
important treatment of the concept than a discussion of the conaept that mug beinferred froma

discussion of commercia activities.
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In methodthree | attempted to measure this by examining the data reported in method
two according to its relationship to adefinition or discussion of commercial activities. In this
third method | examined therelationship of the daa recorded in methodtwo tha appeared in the
policy or definitionssectionsof the Circulars for areference to commercia activities. |
prioritized thedaa from method two usng two ordind values: (1) indgoendent of areference or
discussion of commercia activities or (2) degpendent uponareference or discussion of
commercia activities. By reviewingthedaa from methodtwo that mos directly addressed the
concept of inheently govenmental for its relationship to a discussion of commercia activities
(which | predicted indicated strength of the concept of inhaently govenmental), | further
attempted to examinetogeher thetreatment of inherently govanmental asit was used in OMB
Circular A-76 andthe evidence for achangein governing approaches.

Agan, for example, daa entries from methodtwo (tha occurred in thepolicy section and
received aranking of 1, or occurred in thedefinitions section and received a ranking of 2) were
subjected to afurthe rank ordering according to their reference to commercia activities. So,
when a phrase was recorded in methodtwo asa 1l or a 2, itsreference to commercial activities
was examined in methodthree. When there was no reference to commercial activities, theentry
in methodthreewasa 1. References to commercial activities received a 2 in methodthree.® As
with the preceding two methods | repeated this process for all the Circulars.

Coding and couning phrases, enumerating threshddsto indicate govening approaches,
and creating methodstwo and three usng ordind valuesintrodueed a quasi-quantitative
component to theandysis. This served to bolster theoveral rigar of the project.

4. A Pilot Study

As described above the sample for the structuring phase of theandysisinduded each
Circular, 19662003 In addition, | reviewed Attachments A, B, C, and D tha accompanied the
2003Circular as a pilot study. Aswith the structuring phase of theandysis, | restricted the
sample for thepilot study for practical reasons to confinethe data to a manageable volume.

For the pilot study, | chose doauments tha supplemented thelast Circular because the
first Circular did nothave any additiond assodated doauments. Itsreview in themain study
enaured tha all thedoauments assodated with thefirst Circular (which was predicted to have
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been influenced by the CGA) were reviewed in themain study. Choosng to review doauments
assodated with thelast Circular (which was predicted to show evidence of the EGA) allowed for
themod thoroughinvestigaion of a changein governing approaches. Furthemore, | reviewed
the attachments to the 2003 Circular because the attachments were the doauments published at
thetime of the Circular. | aso predicted tha the attachments were the additiond doauments
mo4g likely to address the concerns of the study: the evolution of the meaning of inherently
govenmental and theinfluence of agovening approach. Memorandawere the other doauments
assodated with thelast Circular, and they did not as thoroughly address the conaepts central to
thestudy.

The2003Circular was reviewed as a separate doaument as a pat of themain study and
agan as apat of thepilot study. The 2003attachments were reviewed usng only methodoneg
theresults were combined with the daafromthe Circular and presented separately as a pilot
study. Thiswas appropriate given the structure and content of the four attachments. Attachment
A was titled Qnventory Process, OAttachment B QPublic-Private CompetitionsOAttachment C
CCalculating Public-Private Competition Cogts,Oand Attachment D GAcronyms and
DefinitionsOBecause the attachments did notindudea policy section, there were no policy daa
for methodtwo; and because method three depended uponmethodtwo, no daa existed for
methodthree.

These attachments were subjected to the same andytical rigor asthe Circularsin themain
study. Asapilot study, however, thedaa from the attachments were presented in numerica
format rather than thetable format listing each datum, asin themain study. Table 21in
Appendix B presents the pilot study.

Induding these attachments had two advantages. First, it discerned whether induding
supplemental materiasin the structuring andysis changed the outcome of theandysis for 2003,
and by implicationif it has thepotentia to do thesame for other Circulars. Second, by induding
al the doauments from thefirst and last Circulars tha were printed at thetime of the CircularsO
publication, theresearch propostion was addressed more thoroughly. Because the design of the
main study induded the Circulars between thefirst and last Circulars, interpretationsalso could
be maderegarding the nature of any change Therefore, reviewing the attachments assod ated
with the2003Circular bolstered the main study and provided an assessment of thevaluein
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reviewing the supplemental materials from other years usng the structuring phase of theandysis

in future research.

Limitations

Asdoal research designs the current study has potential researcher biases. OviethodsE
have thefundion of rendeing theinvestigator@ own observationsobservable.O(Titscher, et al.,
2002,p.16) Researcher biases for the dissertationindudetherisk of findinginthedaawha |
anticipated finding or was invested in conduding. Following are the strategies | employed to
militate agand these. However, they can never be completely controlled.

Thereisarisk | would select only daain thedoauments tha suppotts the research
propostion. | guad agang thisin four ways.

First, | designed an andytical framework with ahigh degree of internd validity. The
highe theinternd validity of the framework, thelower therisk | would find only daain the
Circulars to suppot theresearch propostion. In other words, the more the andytical framework
measures what it claims to measure, thelessroomthere is for amending daato meet my
expectations One element in thedecision to design the andytical framework utilizing Moe® and
Moe and Gilmour® modd and the Gore Report was to maximize theinternd validity of the
framework and guard againg this potential bias.

Second, | designed arigorousresearch protocol. | explicate my rationde for theresearch
designfor all three andytical procedures. | also discuss my coding decisionsand give examples
of coding to ensure the highest possible reliability.

Third, | condud theresearch usang as much trangparency asisfeasible, enabling future
replication. Themore trangaent theandysis, thelower therisk | would find only datain the
doauments to suppot theresearch propostion. For thisreason, | provide each coded daumin
table format in Appendix B.

Fourth, | offer aternate explanaionsto theresearch propostion. An alternae
explanaionto there being a changein govening approachesis tha the approaches represent two
pointsin adynamic diadloguetha has been occurring since thefounding of theU.S. From this
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perspective, there have been changes in the popukrity of these points of view, butthey have
remained active throughoutthe country@ history.

An additiond potential biasistherisk of my finding in thedaawhat | wanted to
condude | guad agang thisin two ways.

First, | have aprofessiond responsbility to, as much as possible, review and reflect upon
my investment in the outcomes of theresearch. Thisisan unveaifiable andinternd process. All
tha | can offer isastatement tha | have indeed invested time in reviewing my investment in the
outcomes of theresearch.

Second, | can articulate these investments. Inareasing thetrangarency of my investment
in theresearch outcomes increases the ability of the reader to evaluae theresearch findings |
anticipated the research propostion would be supported with amoderate degree of certainty.
Whether the propostionwas suppoted or not, | bdieve there has been a dialoguebetween the
points of view represented by the Conditutiondist Governing Approach and the Entrepreneurial
Governing Approach from thefounding of therepublic. Thedissertationisthefirst projectina
long-term research agendato investigate this expectation. If the propostion had been suppoited
and there had been achangein govening approaches, | would have suggested an alternaive
explanaion tha the Congitutiondist Governing Approach did notexist asfirmly fromthe
inception of thecounty as Moe and as Moe and Gilmour suggest. Alternaely, if theresearch
propostion were notsuppotted, | would suggest that this could suppot theideatha the CGA
and the EGA are more points of view in adialoguerather than govening approaches. Either

outcome suppots my longterm research agenda

| present the study®@data andysis and interpretation in the next three chapters,
corresponding to thethree andytical procedures that comprise Mayring@ mode of quditative
content andysis. In Chagpter Six | summarize OMB Circular A-76, reviewing the broad context
of the Circular and discussing its overall purpos and content. In the next chapter | restrict the
scopeof theinvestigaion by explicating pottionsof thetext related to the evolution of the
meaning of inhaently govanmental and examining these in the context of the whole series of
doauments. Usingtheandytical framework, | further confinetheinquiry in Chapter Eightand
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review the Circulars looking for a changein goveaning approaches and if the meaning of
inheently govanmental reflected such achange



Chapter Six
Data Analysisand Interpretation Part 1: Summary

Introduction

| present the study®@data andysis and interpretation in three chapters, corresponding to
thethree andytical procedures tha comprise Mayring@modd of quditative content andysis. In
this chapter | summarize OMB Circular A-76, reviewing the broad context of the Circular and
discussing its overall pumpos and content. Using summary (thefirst anadytical procedure of
Mayring@modé) | reviewed all the documentsin the sampling frame to contextudize the
Circulars and to begin investigating thefirst component of theresearch question, an examindion
of the evolution of the meaning of inheently govenmental.

Thechapter isorganized into five sections First, | briefly review the context of the
Office of Management and Budge. Next, | present theuse of Circularsin genera, followed by a
condase overview of thepurpose of Circular A-76 asaseries. Then, | present theindividud
doauments that comprise the A-76 series, and the chapter closes with an overview of theuse of
inheently govanmental in thedoauments.

OMB

The Office of Management and Budge is an office within the Executive Office of the
Presdent. Following arecommendaion of the Brownlow Committee, the EOP was formed in
1939and fallswithin the U.S. federal executive branch of govanment. OMB was formed in
19700n recommendaion from the Ash Counal to reorganize its predecessor, the Bureau of the
Budgd. TheBOB was formed as aresult of the 1921 Budgeing and Accouning Act and
origindly was placed in the Depatment of the Treasury. Today, OMB isthelargest office within
the Executive Office of the President.

115
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Circulars

OMB issues Circulars as oneway of offeringingructions or information to executive
agendes. Circulars are expected to bein effect for two years or more? They may be
supplemented with attachments and handbooksthat offer more extengve information aboutthe
implementation of the Circular. Clarificationsand amendments are mog often madeto Circulars
throughtheissuance of tranamittal memoranda These memorandaare continuousy enumerated
and introdue new revisionsof Circulars and handbooks address technical and clerical
corrections elaborate uponunclear text, and provide annudly updded information. Such
changes may be promulgated as a part of, or attached to, trangmittal memoranda

Periodically, Circulars may berevised. They are revised for severa reasons induding
when there has been a subgantial policy or procedural changein thesubject a Circular
addressed. Revisionsalso may occur when it is debaable whether a subgantive policy or
procedura changehas occurred. In theseingances, arevison may beinterpreted as a
mechanism of increasing attention to a policy.

OMB Circular A-76

OMB Circular A-76 gives policy and procedures for determining whether the
govenment or a private source will supply acommercialy available produd or service for the
govanment@use. When thegovenment plansto, or isinterested in, providing a produd or
service for itsown use that is aso available fromthe private sector, a cos comparison mug be
madeto deerminewhethe the govenment or a private source will providethe produd or
service. OMB Circular A-76 gives direction regarding these cos comparisons

Therefore, Circular A-761s applicable only when thegovenment is interested in
providing a commercially available produd or service for its own use. Both govenmenta
provision and governmental consumption are essential. Circular A-76 applies only when both
conditionsare present. When thegovenment is not interested in providinga commercially
available produd or service for its own use, procedures for determining the private provider fall
unde procurement guiddines such as the Federal Acquisition Regulation.



Lori Andason Chapter 6 Data Andysis and Interpretation Part 1: Summary 117

Oneelement in thedecison whether acommercially available produd or serviceis
provided by the private sector or by govenment includes the deerminaion of whether the
activity isinheently govenmental. OMB Circular A-76 addresses the meaning of inherently
govenmental as ameansto its end of determiningwhether acommercially available produd or
serviceis provided to the govenment by the private sector or by thegovenment. Inhaently
govanmenta isnotthe primary focusof theCircular. However, A-76 isthe public document
tha mog directly and comprehensvely addresses the definition of inheently govenmental at
theU.S. fedeal level. It adsoistheseries of doauments with thelongest history that addresses
thetopic of inheently govenmental.

The Documents

This section reviews theindividud doauments tha comprisethe A-76 series. Firgt, all
thedoaumentsin the sampling frame are presented in chronologcal order, contextudized with
notationsof major relevant events such as thereorganization of BOB to OMB, the Nationd
Performance Review and Gore Report, and the passage of the Federal Activities Inventory
Reform. Next, theformat of the Circularsis presented and contrasted.

Chronological Review

TheBureau of the Budgé first issued Circular A-76 in 1966and revised it in 1967, 1979
1983,1999 and 2003 The1967revision stated that it clarified provisonsin theorigind
Circular, reduced the burden of work to agendesin its implementation, and contained no policy
changesfromtheorigind Circular. Thel1966and 1967 Circulars articulated policy and offered
broad procedural guddines. They did not address the specific methodobgy to be used for
calculating the cos comparisons Beginning with the 1967revision, BOB utilized tranamittal
memorandato offer clarificationsand additiond information needed to implement the Circular,
such as rate increases needed for cos comparison calculations 1n 1970,the Bureau of the
Budge was reorganized and renamed to become the Office of Management and Budg.
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In 1979,0MB revised the Circular and issued a supplemental handbookto assist with its
implementation, induding more guidance on the cos comparison calculations The1979
Circular was thelongest, and it contained an expanded discussion of both policy and procedures.

In 1983,both the Circular and the handbookwere revised. Beginningin 1983,Circulars
indicated tha they addressed policy only; the handbook addressed procedures. Thehandbook
was printed again in 1984to clarify and correct information in the 1983handbook,but contained
no subdantive changes.

In 1992 the Office of Federal Procurement Policy issued Policy Letter, Number 92-1 as
an additiond supplemental doaument to the Circular and handbook. Thepolicy letter provided
guidance ontheidentification of inheently govenmental activities. At eighteen pages of text
and two appendices, the policy letter was longe than the Circulars and shorter than the
handbooks Itsfocuswas narrower than the handtooks Orhis policy letter establishes Executive
Branch policy relatingto service contracting and inhaently governmental fundions Its purpose
isto assist Executive Branch officers and employees in avoiding an unacceptable trander of
official responsbility to Government contractors.O(p.1) Appendix A offered alist of nineteen
inheently govanmental fundions theonly list of its kind in any of the publicationsassodated
with A-76. Appendix B contained alist (bf services and actionstha are notconsdered to be
inhaently govenmental fundions However, they may approach bengin tha category because
of theway in which the contractor performs the contract or the manne in which the government
administers contractor performance.O(p. 21-22) Appendix A to the dissertation reproduces these
two appendices fromthepolicy letter.

Thehandbookwas revised in 1996,and the pdicy letter was appendad. Following the
publication of the Gore Report in 1993 and subsequent publicationsrelated to the Nationd

Performance Review on which it was based, therevised handbookreflected this work.

Asnoted in the Vice President@ Third Report of the Nationd Performance
Review, GCommon Sense Government: Works Better and Cods Less,O(September
1995) Americanswant to Qyet their money@ worthOand want a Government that
ismore busnessike and better managed. Thereinvention of Government begins
by focusng on core mission compeendes and service requirements. Thus the
reinvention process mug consder awiderangeof options induding: the
consoliddion, restructuring or reengineering of activities, privatization options
make or buy decisions theadopton of better busness management practices, the
development of joint ventures with the private sector, asset sales, thepossible



Lori Andason Chapter 6 Data Andysis and Interpretation Part 1: Summary 119

devolution of activities to State and local govenments and the terminaion of
obolete services or programs. In the context of this larger reinvention effort, the
scopeof this Supplemental Handbookis limited to the convasion of recurring
commercial activitiesto or fromin-hous, contract, or ISSA® performance.
Circular A-76is notdesigned to smply contract out. Rather itisdesigned to: (1)
bdance theinterests of the parties to make or buy cos comparison, (2) providea
level playing field between the public and private offerors to a compstition, and
(3) encourage competition and choice in the management and performance of
commercia activities. It isdesigned to empower Federal managers to make
soundand judifiable busness decisions (p. iii)

In 1998,Congress passed the Federal Activities Inventory Reform Act that codified
elements of the policy and procedures already present in Circular A-76. In 1999,both the
Circular and handbookagan were revised to implement the FAIR in conjundion with the
Circular. Thepolicy letter remained in effect. Thehandbookwas revised afind time in 2000.

In 2003,the Circular was revised, and the handbod and policy letter wererescinded. In
place of the handbook the2003Circular introducd computer software to assist with cos
comparison calculations Much of the policy letter appeared in Circular attachments. The 2003
revison aso introduced software for sharing best practices and lessonslearned from the
implementation of the Circular. Beginning with the 2003Circular, memorandd' (rather than
trangmittal memorandg were utilized to address changesin theCircular. See Table 8 fora

listing of al thedoaumentsin the sampling frame.

Format Review

The Circulars were puldished in an outlineformat. Thetopics comprising an outline
section changed fromrevision to revision and theinformation presented in sectionsof the
Circulars aso changed from Circular to Circular. Additiondly, similar information was
presented in differing sectionsacross some of the Circulars. Also, some information tha one
Circular addressed, another discussed in a supplemental doaument such as a handbookor palicy
letter.

Circulars 1966and 1967were organized identically, with ten outline sectionseach.
Circular 1979shared nineof theten outline section headingswith its predecessors. Theonly
section tha 1979omitted from the 1966and 1967format was the section onimplementation. It
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geneaadly covered theinformation addressed by the previousCircularsin this sectionin oneof
the sectionsit added, a section onresponsbility. Circular 1979added four new sectionsfor a
total of thirteen sections Circular 1983shared seven of these fourteen outline sectionswith
1979and added six new sections The1983and 1999 Circulars shared a nearly identical outline
format. The1999Circular omitted onesectioninduded in the 1983Circular, a section that
addressed areview of the Circular, for atotal of thirteen sections Circular 2003shared seven of
these thirteen sectionsin common with the 1999Circular and added onenew sectionon
trangtion, for atota of eightsections Table 9 summarizes the Circular outline section headings

In general, two pars of Circulars are mog similar in both format and subgantive content:
the1966and 1967 Circulars were similar to each other as were the 1983and 1999Circulars.
Circular 1979retained the genera presentation of its two predecessors and added significant
additiond information. Theformat of Circular 1983 varied quite a bit from Circular 1979,and it
introduced the phrase Qperformance of commercial activities.O Circular 2003exhibited the
largest formatting change Relative to theother Circulars, it placed alarger anountof its content
within the policy section.

The Use of Inherently Governmental

Summary is used hereto contextudize the Circulars and to begin investigating thefirst
component of theresearch question, theevolution of the meaning of inheently govanmental in
A-76.Explication, the second andytical procedure of Mayring® modd, is utilized to explorein
greater detail theevolution of themeaning of inhaently govanmental asit isused in the series
of doauments. Therefore, theuse of inhaently governmental isreviewed in detail in both
chapters, usng thetwo techniques. As Chepter Five elaborated, thegod isnotto address
completely discrete aspects of the conaept of inherently governmental with each technique This
isimpossible because the procedures contained in the research modd are different approaches
for andyzing thesame data, and the essential features of the datarelated to theresearch question
became thefocus of each procedure. Thegod isto employ thetechniquesin amanne tha
achieve aprogressively more focused andysis of the data in a complementary process tha
addresses theresearch question in a meaningful way and produces useful results. Althoudhitis
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appropriate tha the conaept of inheently govenmental is addressed usng both techniques, some
differentiation of focusfor thetwo procedures avoidsduplication.

Summary was used to examinethe evolution of the definition of the phrase Onheently
govenmentalOand its derivatives. Thefocuswas onthe more condse references to theterm and
its changing definition. Three specific elements of the use of inhaently govenmental were
examined, each representing a progressively more precise usage of the phrase. Thefirst wasthe
use of text tha described the concept, whether or not the phrase was used. Thiswas hdpful in
locating precursors to later definitions The second element that was reviewed was the use of
OnhaentlyOand Qyovanmental Otogeher as onephrase, Onheently govenmental.OThis was
independent of its use as adefined term in the doaument. Third, theuse of Onheently
govanmental fundion/activityOas a defined term of use in thedoaument was traced. Table 10
summarizes these results. (As described in the next chapter, explication was used to examinethe
fuller treatments of the conacept tha extended beyond definitions)

Thefirst two Circulars did notuse text tha described inhaently govenmental, did not
use the phrase indgpendent of adefined term, and did not definean inherently govenmental
fundion. Circular 1979is significant because it was thefirst Circular tha used the phrase
Onheaently govenmental.O However, theforerumer of the current definition of inherently
govanmental can be seen in an attachment to the 1967 Circular, Sunmary Of ChangesIn
Bureau Of TheBudge Circular No. A-76 As Revised Augud 1967. Thisappearsin a section
describing the elimination of the phrase Qorofessiond staffOfrom a clause in the scopesection.
The 1966Circular indicated the Circular did not apply to professiond staff and managerial
advisory services. The1967Circular eliminated the phrase professiond staff. The Summary of
Changes Attachment to the 1967 Circular read:

Thewords (professiond staffOtha were contained in theearlier Circular have
been eliminaed. [This] paragraphE isintended to exempt variouskindsof staff
advisory services which are so intimately related to the processes of top
managemnent and control of Government programs that thegeneral provisonsof
A-76 favoring relianae uponconmercial sources should notbeapplicable. The
term Qprofessiond staffOwas so broad that it could beinterpreted to apply to a
largevariety of services which are commercially available and which are not
necessarily related intimately to top management and control of Government
programs. Thechangewill clarify the meaning of this paragraph. (p.1, emphasis
added.)
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The phrase Onhaently govanmental Oalso was used prior to the 1979Circular, in
Trangmittal MemorandumNumber 2, dated October 18,1976.Tranamittal Memorandum
Number 1, dated Augug 30, 1967 introduced therevised 1967 Circular. More than nineyears
passed before the second trangmittal memorandumwas issued. Thesecondtrangmittal
memorandumstated its purpose was to provide Quidance and specific cods factors to be used
when agendes prepare a cos andysis unde OMB Circular No.A-76.0(p.1) Before outlining
this information, thetransmittal memorandumprovided a paragraph titled thackgroundQhat
reviewed the genera pumpo< of theCircular. Typicaly, thistypeof general discussion was not
induded in other A-76tranamittal memoranda

OMB Circular A-76 expresses the Government® general policy of relyingupon
the private enterprise system to supply its needsfor produds and services, in
preference to engagingin commercia or indugria activity. Thispolicy reflects
thefundanental conaept tha the Government should generaly perform only
those fundionswhich are governmental in nature and should utilize the
compditive incentives of the private enterprise system to providethe produds
and services which are necessary to suppot govenmental fundions Thos
commercia orindudria activities which the Government performs directly for
itself are notinhaently governmental fundions but rather are exceptionsto the
fundamental conacept, andther peformance by Government personnd mus be
judified asbangin theNationd Interest. (Bureau of the Budge Circular No. A-
76, Revised, Trangmittal MemorandumNo. 2, Octobe 18,1976,p. 1, emphasis
added)

Thepolicy section of the 197 Circular indicated that the Circular built onthree equdly
valid policy precepts: to rely onthe private sector, to retain certain governmental fundionsin-
houg, andto am for econony throughcos comparisons It wasin thesecond of these tha the
phrase Onhaently governmental Owas first used in a Circular. GCertain fundionsare inherently
governmental in naure, beng so intimately related to the public interest as to mandae
performance by federal employees.O (p. 2) This description reflected theusagein the 1967
attachment and is similar to thedédfinition tha first appeared in the 1983Circular. Althoughthe
1979Circular used Gnherently governmental Oas a descriptor, it did notuse GnherentlyOwith
@ovanmenta fundionCes addined term. Ingead, the Circular introduced theterm

@ovanmenta fundionin theddinitionssection. O\ Governmental fundionisafundion
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which mug be peformed in-hous dueto a specia relationship in executing govanmental
responsbilities.O(p. 2)

The 1983Circular continued this same usage of Onhaently govenmental Oas a
descriptor and Qyovanmental fundionCes the defined term. However, the 1983définition of
@ovenmental fundionQused text similar to the descriptionin the 1979Circular. OA
govenmenta funaionisafundionwhich is so intimately related to the public interest asto
mandate performance by govanment employess.O(p. 2) Theefore, athoughthe 1983 Circular
did not use Onhaently governmental fundionCes a defined term, its definition of govanmental
fundion was the same as its description of an inhaently govenmental fundion earlier in the
Circular.

The 19920FPP Policy Letter used theterm Onhaently govanmental fundionCfor the
first time and placed it in ad€initionssection. The policy letter continued the same definition as
the 1983Circular used for GGovernmental Fundion:O0\s a matter of policy, an Gnhaently
govenmenta fundionOs afundiontha is so intimately related to the public interest asto
mandae performance by Government employees.O(p.1)

Thepolicy letter remained in effect for the 1999 Circular, which used theterm
Onheently governmental fundionQes a defined term for thefirst timein a Circular. An
inhaently Governmental funaionisafundionwhich is so intimately related to the public
interest as to mandae performance by govanment employess.O(p. 2)

The2003Circular did not offer definitionsin thetext of the Circular. 1t used
Onhaently govenmental activity,Orather than Gunction.O Attachment D to the Circular
defined an Onheaently governmental activityOas Can activity tha is so intimately related
to the public interest as to mandae performance by government personng.O(p. 7) The
attachment also defined an activity as Ga specific task or grouping of tasks tha provides a
specialized capability, service or produd based on a recurring government requirement.
Depending on the groupgng of tasks, an activity may bean entire fundion or may be pat
of afundion. An activity may beinhaently govanmental or commercial in nature.O(pp.

1-2) By defining activity in this manne, the2003doauments reduced the possible
activities tha may be congdered inhaently govanmental. Additiondly, the attachment
replaced by Government employeesOwith by government personng.O Government
personné specifically were defined as GCivilian employees, foreign nationd employees,
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temporary employees, term employees, nonappropriated fundemployees, and uniformed
services employed by an agency to perform activities.O(p. 6) This broadened the
definition of who may perform inheently governmental activities from previous
Circulars.

The attachments to the2003Circular aso introdued many newly identified roles.
The precursors to many of these roles can beseen in previousCirculars. Even so, the
find Circular differentiated tasks and roles more clearly than its predecessors. An
Onheently governmental agency official Omus hod many of theseroles. Thiswasa
new usage of the descriptor Gnherently govenmental Oin thelast Circular.

| continuad exploring thefirst component of the research question, the evolution
of the meaning of inhaently govenmental in A-76, usng explication. | used thesecond
andytical procedure of theresearch modd to examine more fully thetreatment of the
concept extending beyonddefinitions Thisisthesubject of the next chapter.



Chapter Seven
Data Analysisand Interpretation Part 2: Explication

Introduction

In the preceding chapter | began investigaing thefirst component of theresearch
guestion, an examination of theevolution of themeaning of inhaently govenmental, by
reviewing the broad context of the Circular and discussing its overall purpose and content. In
this chapter | review the secondandytical procedure of Mayring® modd, explication, used here
to continueinvestigating thefirst element of the compoundresearch question.

In this part of thedaa andysis and interpretation, | restricted the scopeof theinvestigation
by explicating portionsof thetext related to the evolution of the meaning of inhaently
govanmental and examining these in the context of thewhole series of doauments. To examine
the evolution of the meaning of inhaently govenmental, | organized theinformationin all the
doauments in the sampling frame according to the CircularsGoutline structure. The aggregated
outiine headingsfor thesix Circulars were:

Subject
Purpose
Rescission
Authority
Background
Responsbility
Policy
Definitions

© © N o g kM wDdPRE

Scope

10. Government Provision of aCommercia Activity by Other Federal Agendes
11. Government Provides a Commercial or Industrial Activity

12. Action Requirements

13. Annud Reporting Requirements

125
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14. OMB Resporsibility and Contact Point
15. Cog Comparisons

16. Administering the Policy

17.Appeds

18. Implementation

19. Effective Date

20.Review

21.Trangtion

| discuss theinformationin the doauments essential to an overal undestanding of the Circulars
and relating specificaly to the evolution of the meaning of inheaently govanmental unde each
topical heading. Table 11 presents key information from the doauments usng this outline

structure.!

1. Subject

Thesubject was similar in Circulars 1966,1967,and 1979.Circular 1966and 1967read the
same: QPolicies for acquiring commercial or indugrial produds and services for govanment
use.O(p.1) The1979Circular introduced a slight variation. QPolicies for acquiring commercial or
indugrial produds and services nesded by the government.O(p.1) Thesignificant change
occurred with Circular 1983and theintrodudion of the subject as performance of commercial
activities.O (p.1) Circulars 1999and 2003retained the 1983wording.

As discussed previoudy, Circular A-76 applies when thegovenmentisinterested in
providing acommercialy available produd or service for its own use, making gove'nmental
provision and govanmental consumption necessary. Thewording of the subject of thelater
Circulars, then, was more accurate regarding the governmental provision of commercially
available produds or services, and thewording of the subject of the earlier Circulars was more
clear regarding thegovenmental consumption of commercially available produds or services.

Thefirst three Circulars began, QPolicies for acquiringEO (p.1) Thiswas true, of course,
when the govanment wanted to providethe commercially available produd or service, asthe

body of the Circular madeclear. However, the phrasing of the subject of the earlier Circulars
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read asif theCircular also applied in those cases when the government wished to acquire
produds or services fromthe private sector, without consdering the govanment as a possible
provider. Circular A-76is notapplicablein such cases. Theomission of govenmental
provision fromthe subject of thefirst three Circulars reduced thar accuracy.

Because thelater Circulars defined commercia activities as thos peformed by the
govenment,? phrasing the subject of these Circulars as (performance of commercial activitiesO
(p-1) was more accurate. However, the subjects of these later Circulars were not clear because
the use of the phrase @ommercial activitiesOdepended upona definition in the Circular, which
was not congruent the common use of the phrase.®

Thefirst three Circulars also induded in their subjects either Gor government useO(1966
and 1967,p.1) or heeded by the government.O(1979, p.1) Thelast three Circulars did not
indudeasimilar phrase. Theissueof governmental consumption was discussed in the body of
thelater Circulars, so tha the essentiality of governmental use was clear fromthe doaumentin
itsentirety. However, theindudon of thisin the subject section of the earlier Circulars added
clarity at thebeginning of the doaument and framed theissuemore precisely. Theessentiality of
govenmental consumption of thecommercially available produd or service is omitted from the
subject of thelater Circulars.

Noneof the Circulars addressed both essential features, govenmental provison and
govanmental consumption, in thar subjects. Althougheach addressed these criteriain thebody
of the Circular, removing them from the subject missed an oppotunity for clarity. Theimpact of
this uponthe primary audience of the Circulars (executive agendes) is a possible future research
guestion. However, OMB Circulars also are of interest to seconday audiences such as elected
and appointed officials, and public administrators in thefederal legidative and judicial branches,
and state and local goveanments, aswell as scholars. A-76is also of particular interest to current
and potential contractors. It isreasonable to assert tha theimpact uponseconday audiences of
thelack of clarity in the stated subjects of the Circulars has been noteworthy, as evidenced by the
number of private training offered to assist with itsimplementation and the lack of mentionin
academic publications Thesubject of a Circular isa primary location to articulate precisely the
purview of thepolicy, and A-76 does not provide a clear and condse subject.

Thefirst three Circulars dso induded indugrial in thar description of commercial

activities. Thelast three Circulars droppe this descriptor.*
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2. Purpos

Theheadingsrescission and authority were added in the 1983Circular and continued in
Circulars 1999and 2003 Circulars 1966,1967and 1979induded theinformation that the later
Circularsinduded in these two categories in the purpose section.

Asthefirst issuance of the Circular, 1966acknowledged the statement of policy it continued.
It was pursuant to a 1966Presidential Memorandum and replaced a statement of policy
previoudy articulated in a 1959BOB Bulletin by restating guiddines and procedures to
determinewhether commercial and indudria products and services used by the govanment
were to be provided by private suppliers or thegovernment. Therefore, the 1966 Circular was not
thefirst time the executive branch addressed thistopic. Asthe1979Circular acknowedged in
thebackgroundsection, it was, however, thefirst time the govenment discussed thetopicin a
Circular, which placed the policy and implementing guiddines in a pemanent directive.

Thepumpo< of the 1967 Circular was to replace the 1966 Circular, clarify some provisionsof
1966 Circular, and lessen the burden of work by agendesin implementing its provisons The
basic policies were the same as thos presented in the 1966 Circular.

The 1979Circular introduced the purpose as Gestablishing policies and procedures.O(p.1) It
continued, Qused to determinewhether needed commercia or indugrial typework should be
doneby contract with private sources or in-house usng government facilities and personng.O
(p.1) 1t acknowledged that it replaced the 1967 Circular, and it addressed the policy® heritagein
another section. Thewording Qestablishes policyOwas maintained throughthe subsequent
Circulars.

Circular 1983introduced Qrederal Oand droppedl Gaind proceduresOto the phrase. Thiswas
aso retained in theremaining Circulars, so tha the purpose of thelast three Circularsinduded
the phrase Gestablishes Federal policy.O These three Circulars also utilized the phrase
reaformance of commercial activities.OCirculars 1983and 1999shared Orhis Circular
establishes Federal policy regarding the performance of commercial activities.O (p.1) Both noted
tha a supplemental handbookset forth the specific procedures for implementing the policy
established in the Circular. Circular 1979introduced a handbookfor the same pumpos, butdid
not mention thisin thewording of theCircular. The1999Circular also indicated tha the
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purpo< of the Circular was to implement the Federal Activities Inventory Reform (FAIR) Act of
1998°

The2003Circular introduced the word GompetitionCto the purpose of the Circular and the
policy it established: Orhis Circular establishes federal policy for the competition of commercial
activitiesO(p.1) This purpose was dependent uponthe definition of commercia activitiesin
these three Circulars, which is addressed bd ow.

3. Rescission

Introduced with the 1983Circular, the outine headingsrescission and authority were
continued in Circulars 1999and 2003 Circulars 1966,1967and 1979induded rescission
informationin the purpose section of the Circular. Each Circular rescinded previousA-76
publications

Circular 2003introduced the term GupesedesOand induded the Office of Federa
Procurement Policy (OFPP) Letter, Number 92-1 initsrescinded items. Issued as an additiond
supplemental doaument to the Circular and handbaok in 1992 thepolicy letter assisted agendes
with theidentification of inhaently governmental activities. Thepolicy letter remained in effect
for the1999Circular. Much of thetext of thepolicy letter appeared in 2003 Circular
attachments.

Whether noted in the purpose or rescission sectionsof the Circular, the practice of noting
which doauments were replaced provided a mechanism for compiling acomprehensve list of
doauments published between Circulars. Combined with thefact that Circulars 2003and 1999
were available onlinewith alist of subsequent pulications this ensured a complete list of
doauments that comprised the doaument popuktion.?

4. Authority

Circular 1983was thefirst Circular to have an authority section. PreviousCirculars
acknowledgead the history of thetopic, induding references to a Presidential Memorandum
(1966)and previousstatements of policy articulated in Bureau of the Budge Bulletins (1967 and
1979) butthey did notreference legidation.
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Circular 1983listed the Budgeing and Accouning Act of 1921and the Office of Federal
Procurement Policy Act Amendments of 1979as its authority. The 1999Circular continuel
these two sources of authorty and added the Federal Activities Inventory Reform Act of 1998.
Circular 2003droppeal the Budgding and Accouning Act of 1921as a source of authority and
addeal the Reorganization Plan Number 2 of 197Q and Executive Order 11541.

5. Background

The1979Circular introduced a section describing the backgroundof the Circular, and the
section appeared in the 1983and 1999Circulars as well. Theentriesfor all three Circulars were
similar. Circular 1979varied ony dightly fromits successors. The 1983and 1999Circulars
were identical, with the exceptiontha Circular 1999 updaed references to the 1983revision.
Circular 1979began: On a democratic free enterprise systemO(p.1), and thefollowing two
Circulars began, On the process of govaningEO (p.1) All three finished thefirst sentence with,
Qhe Government should not compete with its citizensO (p.1) Circular 1979continued, Orhe
private enterprise system,O(p.1) and Circulars 1983 and 1999inserted GiompetitiveOto read,
Orhe compdtitive private enterprise sysslemEO (p.1) All three continued Gtharacterized by
individud freedomand initiative, isthe primary source of nationd econonic strength. In
recognttion of this prindple, it has been and continues to bethe general policy of the
Government to rely on commercia sources to supdy the produds and servicestO  (p.1) The
1979Circular conduded the sentence with Gt needs,Oand the 1983and 1999Circulars
conduded with Qhe govanment needs O All three conduded the section with an
acknowledgement of the history of thetopic for the executive branch. Orhis [1983and 1999
inserted nationd] policy has been expressed in [1983 and 1999read was promulgated through]
BOB Bulletinsissued in 1995,1957,and 196Q 1n 1966,Circular A-76 wasissued [1983and
1999conduddl here] and, for thefirst time, prescribed the policy andimplementing guiddines
in a permanent directive.O (p.1) Generally, Circulars 1983and 1999retained the essence of the
section as it was presented in 1979and accentuaed therole of compditionin thefree market and
therole of the current and previouspolicies.

A similar presentation of the history of the Circulars was presented in 1966in the policy
section, which acknowledged the statement of policy it continued, that previoudy articulated in a
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1959BOB Bulletin. The1966Circular specified the specific 1959Bulletin. However, it did nat
mention the Bulletinsmentionad in the 1979,1983 and 1999Circulars. These three later
Circularsreferred to the previousBulletinsonly by year. Withoutspecifying the specific BOB
Bulletinsthey were referencng, they mentioned the historical Bulletinswere published in 1955,
1957,and 196Q The 1966Circular also indcated tha it was pursuant to a 1966 Presidential
Memorandum which it specified by date. The1967 Circular did notrepesat the historical
references to the BOB Bulletin or Presidential Memorandum

Circular 2003did notindudea backgroundsection, addressing this general informationin its
section on policy. Its presentation was much shorter. Orhelongganding pdicy of thefederal
govanment has been to rely onthe private sector for needed commercial services. To ensure
tha the American people receive maximumvaluefor thar tax dollars, commercial activities
should be subject to theforces of competition O(p.1) Thefind Circular did notreference any

previouspolicies.

6. Responsbility

The 1979Circular was theonly Circular tha had aresporsibility section. It briefly named
the agency head as responsble for following the Circular and offered a disclaimer referencing
appeals. This Circular described the agency head responsbilitiesin more detall in alater section
tha discussed administering the policy.

The1966and 1967 Circulars addressed agency head responsbilitiesin the section on
implementation. The1983and 1999Circulars addressed these respongbilitiesin a section tha
reviewed action requirements, and the 2003Circular addressed them in the policy section.

The1966and 1967 Circulars did not offer asimilar disclaimer regarding appeals, and the
1983,1999 and 2003Circulars addressed the disclaimer in the scopesection.

7. Policy

Thepolicy sectionsof thefirst two Circulars read identically: Orhe guiddines of this Circular
are in furtherance of the Government® general policy of relying onthe private enterprise system
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to supply its needs In some ingances, however, it isin the nationd interest for the Government
to providedirectly the produds and services it uses.O (p.1)

This section of the 1979Circular indicated tha the Circular built onthree equdly valid
policy precepts. Thefirst was to rely on the private sector. Orhe Government® busnessis not to
bein budgness. Where private sources are available, they should belooked at first to providethe
commercial or indugrial goodsand services needed by the Government to act onthe public@
behdf.O(p.2) Thesecondwasto retain certain governmental fundionsin-house. GCertain
fundionsare inheaently govenmental in naure, bang so intimately related to the public interest
asto mandae performance by Federal employees.O(p.2) Thiswas thefirst usage of the phrase
Onheently govenmentalOin a Circular. The phrase was used prior to thisisin Trangmittal
MemorandumNumber 2. Thethird policy precept wasto aim for econony throughcog
comparisons ONhen private paformance isfeasible and no overiding factors require in-house
performance, the American people deserve and expect the mog econonical perfformance, and
therefore, rigorouscompaisonsof contract cods versusin-hous cogs should bedone when
appropriate, to determinehow thework will bedone.O(p.2)

The 1983and 1999Circulars reordered the three policy precepts listed in the1979Circular
and discarded the phrase Qpolicy precept,Obutthe content of their policy sectionswas similar to
tha of the1979doaument. The 1983and 1999Circulars both stated:

It isthepolicy of the United States Government to:

a. Achieve Econony and Enhance Produdivity. Compdition enhances qudity,
econony, and produdivity. Whenever commercial sector peformance of a
Government operated commercial activity is permissible E comparison of the
cog of contracting and the cog of in-house perfformance shdl be peformed to
deerminewho will do thework.

b. Retain Governmental Fundionsin-House. Certain fundionsare inhaently
Governmental in naure, bang so intimately related to the public interest asto
mandae peaformance only by Federal employees. These fundionsare notin
competition with thecommercia sector. Therefore, these fundionsshdl be
performed by Government employees.

c. Rely onthe Commercia Sector. The Federal government shdl rely on
commercialy available sources to providecommercial produds and services.

(pp1-2)
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To thefirst policy area (achieve economny and enhance produdivity) the 1999Circular added,
QWhen conduding cost comparisons agendes mus endure that al cods are consdered and that
those cogs are realistic and fair.O(p.1)

The OFPP Policy Letter 92-1 specifically stated that it did not supasede or changepolicy in
Circular A-76. Theletter was published in 1992,supplementing the 1983Circular, and it
remained in effect throughthe 1999Circular. After it was rescinded in 2003, much of itstext
appeared in attachments to the 2003 Circular. Under an accountability section, the policy letter
described the policy of the executive branch as enauring tha,

EG overnment actionis taken as aresult of informed, independent judgrrents
made by govanment officials who are ultimate[ly] accountble to the President.
When the Government uses service contracts, such informed, indgpendent
judgnentisensured by:

(1) prohibiting theuse of service contracts for the peformance of inheently
govanmental fundionE;

(2) providing greater scrutiny and an appropriate enhanced degree of management
oversightE when contracting for fundionstha are notinheently govenmental
but closely suppot the paformance of inhaently govenmental fundionsk;

(3) enauring, in usngthe produds of those contracts, tha any find agency action
complies with thelaws and policies of the United States and reflects the
indgpendent condudgonsof agency officials and not those of contractors who may
have interests tha are notin concert with the public interest, and who may be
beyondthe reach of management controls otherwise applicable to public
employees; and

(4) enauring thereasonable identification of contractors and contractor work
produdsis madewhenever thereis arisk tha thepublic, Congress, or other
personsoutside of the government might confuse government work produds,

respectively. (pp2-3)

The2003Circular placed themajority of itstext in the policy section. Listing twelveitems
as policy, thiswas thelongest and mog detailed policy section of all the Circulars.

Thelongdanding policy of thefederal govanment has been to rely onthe private
sector for needed commercial services. To ensure tha the American people
receive maximum valuefor thar tax dollars, commercia activities should be
subject to the forces of competition. Ea gendies shall:
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a ldentify al activities paformed by govenment personnéd as either commercial
or inherently govenmental.

b. Perform inhaently governmental activities with govanment personnd.

c. Use astreamlined or standad competitionto determineif govenment
personnd should peform acommercia activity.

d. Apply the Federal Acquisition Regulation (FAR) E in conjundion with this
Circular for streamlined and standard compeitions

e. Comply with procurement integrity, ethics, and standards of condud rules E
when performing streamlined and standard competitions

f. Designae E an official with responsbility for implementing this circular....

g. Require full accountbility of agency officials designaed to implement and
comply with this circular by establishing performance standadsin annud
performance evaluaions

h. Centralize oversightresponsbility to facilitate fairnessin streamlined and
standad competitionsand promote trug in the process. Agendes shdl alocate
resources to effectively apply a clear, trangparent, and consstent competition
process based on lessons learned and best practices. Lessonslearned and best
practices resulting from a streamlined or standad competition process shdl be
poged on SHARE A-76!

i. Develop govenment cog estimates for streamlined and standard compeitions
in accordance with Attachment C usngthe COMAPRE coding software.
Agendes shdl not use agency budgéeary estimates to develop govenment cos
estimates in a streamlined or standad competition.

j. Track execution of streamlined and standad competitionsE
k. Assist adversely affected federal employees...

I. Not peform work as a contractor or suboontractor to the private sector, unless
specific statutory authority exists or the CSO receives prior written OMB

approvd. (pp.1-2)

Mog of the policy itemslisted in the 2003 Circular (or thar equivalents) appeared in
other sectionsof theother Circularsor in handbodks. Many of theitems the 2003Circular listed

as policy previousCircular treated as procedures. The 2003 Circular rescinded the handbook
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which addressed procedures for the 1983and 1999Circulars and to some degree for the1979
Circular. This may accountfor information tha was presented in the handbooksof previous
Circulars appearing in thetext of the2003Circular. In theplace of the handbook,the 2003
Circular introduced software to assist with the cos comparison calculations The2003revision
also introduced software for sharing best practices and lessonslearned from theimplementation

of the Circular.

8. De€finitions

OMB Circulars are doauments with arestricted primary audience of federal executive
agendes. In mog cases thedistribution of the Circulars indudes the agency director and a
limited nunmber of additiond staff. Theuse of termsis contextud, andterms are defined as they
areused in the Circular.

In thefirst two Circulars, the definitionswere contained in the Circular. Beginning with the
1979Circular, the Circular listed definitions and the handbookoffered elaborationson the use of
terms. The 1983Circular and handbookcontinued this patern. 1n 1992,thepolicy letter offered
additiond elaborationson theuse of terms. The 1996 revision of the handbookintroducd an
appendix with alist of definitions and the 1999revisionsof the Circular and handbookretained
this treatment of definitions The 2003Circular included no definitionsin the Circular; all
definitionswere moved to an attachment.

Thefollowing terms are essentia to the purpose of this chapter, which is to explicate portions
of thetext related to the evolution of the meaning of inhaently govenmental and examinethis
text in the context of thewhole series of doauments. Commercial activity, commercial source,

andinheently govenmental activity andthar derivatives are reviewed.

Commercial Activity

Circulars 1966and 1967defined a GGovernment commercial or indugrial activityOas one
which is opeated and managed by an executive agency and which provides for the
Government@ own use a produd or service that is obtaineble from a private source.O(p.1) The
1979Circular inserted Orederal Oas a descriptor for executive agendes, droppel the qudifier
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Gor the Government® own use,0and induded an additiond description that the activity may be
assodated with an agency or atypeof work. Thus the 1979Circular read:

A Government commercial or indugrial activity isonewhich is opeated and
managed by a Federal executive agency and which provides a produd or service
tha could be obtained from a private source. An activity can beidentified with an
organization or atype of work, butmug be (1) separable from other fundionsso
asto besuitable for peformance either in-hou or by contract; and (2) a
regularly needed activity of an opeaationd naure, nota onetime activity of short
duration assodated with suppot of a paticular project. (p.2)

Thequdifier Gor the Government® own use,Owhich was used by the 1966and 1967 Circulars,
was a paticularly hdpful phrase tha added clarity. The1979Circular keep asimilar phrasein
its subject section, eeded by the Government.O However, it droppel the phrase in thetext of
theCircular. The1983and subsequent Circulars did not use thephrase. The 1979Circular aso
introducd an attachment that provided a partid list of govenment commercia or indugrial
activities.

The 1983and 1999Circulars dispensed with GGovernmentOand Qor indusrial Oas descriptors
for commercial activities. O\ commercia activity is onewhich is opeated by a Federa
executive agency and which provides a produd or service which could be obtained froma
commercial source. E A commercial activity also may bepart of an organization or atype of
work tha is separable from other fundionsor activities and is suitable for performance by
contract.O(p. 2) Dropping GGovernmentOadded confuson to thedefinition. Althoughthe use of
commercia activity was technically correct, given the definition, it was counter-intuitive to refer
to acommercial activity as oneopeaated by thegovernment. Alternaely, dropping indugrial had
little impact ontheclarity of the concept addressed. The primary differentiation made between
services was wWhether the service was provided by the private or public sectors, notthe
characteristics of the produd. Both the 1983and the 1999 Circulars clarified tha commercial
activities were not govanmental fundions O\ commercial activity is not a Governmental
fundion.0(1983,p.2) QActivities that meet the definition of an inhaently Governmental fundion
are not commercial activities.0(1999 p.2) Like the 1979Circular, the 1983and 1999Circulars
induded an attachment that provided apartial list of govenment commercial or indudrial

activities.
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The 1996revision of the handbookintrodued an gppendix of definitionstha supplemented
thedefinitionsgivenin theCircular. It aso introduced terms, descriptors and changesin the
presentation of information. Generally, these changes were not continued in thetext of the 1999
Circular, butwere continued in the 1999handbook Many of thechangesin the1996and 1999
handbookswere induded in the2003Circular. For example, the 1996handbookintroduced the
descriptor GecurringCfor commercial activities. GAs amatter of policy, the Government shal
acquire non-recurring commercial activities through contracts with the private sector.O(p. 7) The
1999Circular did notinduderecurring; the 2003Circular did.

Circular 2003indudeal no definitionsin the Circular; all definitionswere moved to an
attachment. For commercial activities, the 2003 attachment dropped newhich is opaated and
managed by a Federal executive agency and which provides a produd or serviceOand added,
QOecurring,Oso tha Ga commercia activity is arecurring service tha could be performed by the
private sector.O(Attachment D, p. 3) The 2003Circular did not provide an attachment that
provided a partid list of govenment commercial or indugrial activities.

Conmmercial Source

The1966and 1967 Circulars defined a Qprivate commercial sourceOas Ca private
bugness concern which provides acommercia or indugrial produd or service required by
agendes and which islocated in the U.SEO (p. 2) The 1979Circular added Quniversity, or other
nonfederal activityOto definea Qorivate commercial sourceOas CGa private busness, university,
or other nonfederal activity, located in the United States, E which provides acommercial or
indugria produd or service required by Government agendes.O(p. 3)

The 1983and 1999Circulars droppel (orivateOfrom theterm and eliminated
QuniversityOfrom the definition. O\ commercial source is abusness or other nonfederal activity
located in the United States E - which provides a commercial produd or service.O(p. 2) The 2003
attachment did not define commercial source.
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Inheently Governmental Activity

The conaept of inhaently governmental is atopic for both the preceding and the current
chapter. In Chapter Six, summary was used to examinethe evolution of the definition of the
phrase Onhaently governmental Ofrom a broader and more contextud perspective. Here,
explicationis used to examinethefuller treatments of the conaept tha extended beyond
ddinitions Althoughsome overlap is unavoidable, theinformationin the preceding chepter is
not duplicated here.

Thefirst two Circulars did notdefinean inhaently governmental activity. Trangamittal
Memorandum Number 2, dated Octobe 18, 1976 used the phrase. Circular 1979used the
phrase, but notas adefined term. The 1979Circular introduced theterm Qjovernmental
fundion.O

A GBovenmental fundionG's a fundion which mug be performed in-hous due
to aspecia relationship in executing govenmental responsbilities. Such
govanmental fundionsfall into several categories.

(1) Discretionay application of Government authority, asin investigaions
prosecutionsand othe judicia fundions in management of Government
programs requiring value judgments, asin directing the naiond defense;
management and direction of the Armed Services, condud of foreignrelations
selection of program priorities; direction of Federa employees; regulation of the
use of space, oceans, havigable rivers and other natural resources; direction of
intelligence and counter-intelligence opaations and regulation of indugry and
commerce, induding foodand drugs

(2) Mondary transactionsand entitlements, asin Government bendfit programs,
tax collection and revenuedisbursements by the Government; control of the
public treasury, accounts, and money supply; and the administration of public
trugs.

(3) In-hou< core capabilities in the area of research, development and testing,
needed for technical andysis and evaluaion and technology base management
and maintenance. However, requirements for such services beyondthe core
capability which has been established and judified by the agency are not
consdered govenmental fundions (p. 3)

The 1983Circular continued theterminology of Qovernmental fundion.O Thefirst
sentence of the 1983definition of @ovenmental fundionOwas a repetition of a description used
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in the policy section of the1979Circular. CCertain fundionsareinhaently govanmental in
naure, being so intimately related to the public interest as to mandae performance by federal
employees.O (OMB 1979,p.2) The1983Circular also retained Qhe discretionay use of
govenmental authorityOand Gnondary transactionsand entitlementsOlike its predecessor, and
introduced QiiscretionGand Gralue judgmentOin its definition. Both discretion and value
judgment appeared in thefirst category listed as examples of inheently govenmental fundionin
the1979Circular.

A Governmental fundionisafundionwhich is so intimately related to the publc
interest as to mandéde peaformance by Government employees. These fundions
indudethose activities which require either the exercise of discretion in applying
Government authority or the use of value judgrent in making decisionsfor the
GovernmentE  Governmental fundionsnomally fall into two categories:

(). Theact of govening; i.e., thediscretionay exercise of Government authority.
Examples indudecrimind investigaions prosecutionsand other judicid
fundions management of Government programs requiring valuejudgments, asin
direction of the naiond defense; management and direction of the Armed
Services; activities paformed exclusvely by military personné who are subject
to deployment in acomba, comba suppot or combat service suppot role;
condudc of foreignrelations selection of program priorities; direction of Federd
employees; regulation of the use of space, oceans navigable rivers and other
natural resources; direction of intelligence and counter-intelligence opeations
and regulation of indugry and commerce, induding foodand drugs

(2) Mondary transactionsand entitlements, such astax collection and revenue
disbursements; control of thetreasury accounts and money supply; the
administration of public trugs. (pp.2-3, emphasis added)

The 1983Circular also droppeal Qrore capabilitiesOfrom the definitionsin the Circular text. The
1996revision of the handbookre-introduced this as oneof thetimes tha the govanment could
providea commercial activity withouta cog comparison.

The OFPP policy letter was published in 1992and supplemented both the 1983
and 1999Circulars: Orhe OFPP Policy Letter E provides guidance on theidentification
of inheently govanmental activities O(OMB Circular A-76, Revised, Revised
Supplemental Handbook,1996 p. 3) Thepolicy letter offered two unique appendices.
Appendix A offered theonly list of inhaently governmental fundionsin any A-76
publication,and Appendix B presented alist of functionstha could approach beng
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inheently govanmental, depending on the circumstances of the contract. (These are
reproduced in thar entirety as Appendix A to thedissertation.) In addition to these two
appendices of nineteen items each, OFPP Policy Letter 92-1 expanded the meaning of
inheently govanmental in thedefinition, policy, and guiddines sections Inthe
definition section, the policy letter read:

Aninheently govanmenta fundioninvolves, amongother things the
interpretation and execution of thelaws of the United States so asto:

(a) bindthe United States to take or notto take some action by contract, policy,
regulation, authorization, order, or otherwise;

(b) determine, protect, and advance its economic, political, territorial, propety, or
other interests by military or diplomatic action, civil or judicial proceedings
contract management, or otherwise;

(c) significantly affect thelife, liberty, or propeaty of private persons
(d) commission, appoint, direct, or control officers or employees of the United
States; or

(e) exert ultimate control over the acquisition, use, or dispostion of the propeaty,
rea or pasond, tangible or intangible, of the United States, induding the
collection, control, or disbursement of appropriated and other Federa funds

Inhaently governmental fundionsdo not normally indudegahering information
for or providing advice, opinions recommendaions, or ideas to Government
officials. They aso do nat indudefundionstha are primarily ministerial and
internd in natureE (p.2)

Thepolicy section of the pdicy letter noted tha, Vhile the approva of a Government
doaument is an inherently governmental fundion, its drafting is not necessarily such afundion.O
(p.3) For thosefundionstha were proposd for contract performance and that were notfoundin
Appendix A (theillugrative list of inheently govenmental fundiong the guiddines section aso
induded prindplesto assist in determining whethe thefundion was inheently govenmental,
induding the exercise of discretion, thetotality of the circumstances, thefindity of agency
determinaions pre-award and pod-award responsbilities, management controls, identification
of contractor personnd and acknowledgment of contractor participation, and the degree of
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reliance on service contractors. The pdicy letter also added Gubdantial Oas a descriptor for
discretion:

While inheently govanmental fundionsnecessarily involve the exercise of
subdantial discretion, notevery exercise of discretionis evidence that such a
fundionisinvolved. Rather, the use of discretion mug have the effect of
committing the Federal Government to a course of action when two or more
alterndive courses of action exitE (p. 3, emphasis added)

The1996handbookindicated that,

Thedecisontha apaticular fundionisinheaently govanmental or commercial
rests on a numbe of factors, induding thelevel of Federal control required, the
ministerial naure of thefundion, certain statutory provisons and distinguishing
between recurring opeaationsand oversight. Statutory authority to peform a
fundionisnot, itself, sufficient to warrant continued in-hous performance as an
inhaently govenmental fundion. (p.3)

The1999Circular introduced inhaently govanmenta fundionas adeined term used in
the Circular, which was subgantively the same as the definition of govanmental fundionin the
1983Circular. The 1999handbookalso was subgantively thesamein its definition of inherently
govanmental asthe 1996handbook The19920FPP policy letter remained in effect for the
1999Circular. Therefore, its supplemental definitionsof inheently govenmental remained in
effect aswell.

Asnoted, Circular 2003did not offer definitionsin itstext. AttachmentD, titled
Acronyms and Definitiongdefined Onhaently governmental activitiesOmuch the same as it
has been defined since 1983:Gin activity that is so intimately related to the public interest asto
mandae performance by govanment personné as provided by Attachment A.O(p.7) However,
two additiond key ddinitionsembedded in this definition of inheently govanmental activities
had impact. Thefirst was theuse of Cactivity,Orather than Gundion.O The attachment defined
an activity as Ga specific task or grouping of tasks tha provides a specialized capability, service
or produd based on arecurring govenment requirement. Depending on the grouping of tasks, an
activity may bean entire fundion or may be part of afundion. An activity may beinheently
govenmental or commercia in nature. O(Attachment D, pp. 1-2) By defining activity in this
manne, the2003doauments reduced the possible activities tha could be consdered inhaently
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govanmental. The 2003 attachment also replaced Gby Government employeesOwith (by
govanment personnd.O GGovernment personndOthen specifically were defined as CCivilian
employees, foreign naiond employees, temporary employees, term employees, non
appropriated fundemployees, and uniformed services employed by an agency to peform
activities. O(Attachment D, p. 6) This broadened the définition of who could perform inhaently
govanmental activities from previousCirculars.

Of the 2003doauments, Attachment A, titled Onventory Process,Omos tharoughly
addressed the concept of inheently govenmental. In thedirectionto executive agendesto
inventory ther activities and to classify them asinherently governmental and commercial, the
mog detailed treatment of inhaently govenmental occurred. Attachment A droppel Qhe use of
valuejudgmentOas a descriptor for making judgments for the government; dropped
QliscretionayOand added GovereignQes descriptors for the exercise of government authority;
and added Qhe establishment of procedures and processes related to the oversight ofOto
mondary transactionsand entitlements. It also moved sectionsof the policy letter to the Circular
attachments. Within thetext tha was formerly apart of the policy letter, the attachment
removed Qheinterpretation and execution of thelaws of the United StatesOas a descriptor for a
list of criteria of inhaently governmental fundions, and droppel Qhe commission, appointment,
direction, or control of officers or employees of the United StatesOfromthelist. Therefore,
Attachment A read:

a. Aninheently govenmental activity isan activity that is so intimately related to
the public interest as to mandae performance by government personnd. These
activities require the exercise of subgantial discretionin applying govenment
authornty and/or in making decisionsfor thegovenment. Inhegently governmental
activitiesnomally fall into two categories: the exercise of sovereign govanment
authority or the establishment of procedures and processes rel ated to the oversight
of mondary transactionsor entitlements. An inhaently governmental activity
involves:

(1) Binding the United States to take or notto take some action by contract,
policy, regulation, authority, order or otherwise;

(2) Determining, protecting, and advising econonic, political, territorial,
propaty, or other interests by military or diplomatic action, civil or crimind
judicial proceedings contract management, or otherwise;
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(3) Significantly affecting thelife, liberty, or propety of private persons or

(4) Exerting ultimate control over theacquisition, use, or dispostion of United
States propety (real or persond, tangible or intangible) induding establishing
policies and procedures for the collection, control, or disbursement of
appropriated and other federal funds (p.2)

The attachments to the2003Circular introduced many newly identified roles,
such as the Compdtitive Sourcing Official (CSO), whoisresponsble for the
implementation of the Circular in theagency. The precursors to many of these roles were
seen in previousCirculars. Thefind Circular differentiated tasks and roles more clearly
than its predecessors. An Onherently governmental agency official Omust hold many of
these roles. Thiswas anew usage of the descriptor Onhaently govanmental Oin thelast

Circular.

9. Scope

All six Circulars had a scopesection. Each indicated the entities to which the Circular
was applicable. In all ingances, thisinduded executive agendes. Circulars 1966and 1967
listed only executive agendes. The Summary of Changes Attachment to the 1967 Circular
clarified govenment-owned, contractor-opaated (GOCO) activity was not a govenment
commercia or indudria activity. Thiswas stated explicitly in thedéinition section of the
1967 Circular. Inthescopesection, in additionto executive agendes, the 1979Circular
induded GOCO facilities and printing and binding in agendes exempted from Title 44. The
1983and 1999Circulars droppal GGOCO facilitiesOfrom their scopesections and kept the
other two entities. The2003Circular droppel Qorinting and binding in agendes exempted
from Title 44Gand Gxdded indgpendent establishments, and military departments.O

Next, each Circular listed ingances when it did nat apply. Asisthe case with much
informationin the Circulars from revisionto revision, these lists contained similar
information, ordered differently in differing years.

The 1966 Circular stated tha it did not apply: as authority to enter contracts; to judify
depature from any law; for the purpose of avoiding salary or personné limitations to

professiond staff and managerial advisory services such as general counsl, management and
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organization staff, or a systems andysis unit; to produds or services provided to the public;
to produds or services obtained from other federal agendes; or when it isinconsstent with
treaties. Also,

This Circular is applicable to commercial and indwstrial produds and services
used by executive agendes, except tha it E Does not ater theexisting
requirement tha executive agendes will perform for themselves those basic
fundionsof management which they mug peform in order to retain essential
control over thecondud of thar programs. These fundionsindudeselection and
direction of Government employees, assignment of organizationd
responsbilities, planning of programs, establishment of peformance godsand
priorities, and evaluaion of peformance. (p. 2)

The 1967 Circular read the same, with an eliminaion of the phrase Qorofessiond staffOin
assodation with managerial advisory services. Thisdiscussionisthe precursor to the current
definition of inhaently govanmental.

The 1979Circular introduced the term Qyovernmental fundionGin the definitionssection. It
indude thisasitsfirst condition unde which theCircular did notapply. It aso induded
Qronsulting services of apurely advisory naure relating to the govanmental fundionsof agency
administration and management and program management,Oand added Gauthority to establish
employer-employee relationships and major systems acquisition as conditionsof
nonagplicabiltiy.O It also dropped the discussion of the requirement that executive agendes
perform basic management fundionsin order to retain essential control over ther programs.

The 1983Circular listed the Mepartment of Defense in times of a declared war or military
mobilizationQand Qesearch and devel opmentOas conditionsof nongplicablitity. It also advised
tha the Circular did not establish any subgantive or procedural basis for chdlenging agency
action or inaction.

The 1999Circular was similar to the 1983Circular. Circular 1999introduced theterm
Onheaently govenmenta fundiongand used thisin place of the 1983usage of Qyovanmental
fundiongas a condition of nonaplicabilty.

Themod marked changein the scopesection occurred in the2003Circular. Rather than
listing the specific conditionswhen the Circular did not apply, the 2003 Circular indicated that
the Compdtitive Sourcing Official could exempt acommercia activity performed by govenment
personnd from peformance by the private sector. However, OMB mug approve specific
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exemptionsto deviate from the Circular. The2003 Circular also indicated tha the CSO mug
doaument savingsresulting from streamlined and sandard competitions The Circular stated that
competition mug take place prior to goveanment performance of acommercial activity.
Althoughthis was the general policy of previousCirculars, it carried more import with the2003
Circular because the doaument removed lists of specific conditionswhen the govenment need
notcompee. It also indructed the Department of Defense CSO to decideif the Circular applied

in times of war.

10. Govarnment Provision of a Commercial Activity by Other Federal Agendes

The1966and 1967 Circulars addressed the provision of agovenment commercia activity
by another federal agency in the govanment provision section. One of the conditionswhen a
govenment commercia or indugrial activity could be authorized was when Qhe produd or
service is available from anothe Federal agency. Excess propaty from other Federa agendes
should be used in preference to new procurementE  Propaty which has not been reported excess
E and unused plant and produdion capecity of other agendes may be utilized.O(p. 3)

The1979Circular introduced, and was theonly Circular to indude a separate section tha
addressed the provision of acommercial activity by another agency. It discussed in greater detail
the conditionsof aformal program and specific designaion of propety as excess.

a Excess propety and services available from other Federal agendes should be
used in preferenceto E  contracts, unless the needed produd or service can be
obtained more economically in the private sector. E

b. When acommercial or indudria activity opeaated by an agency primarily to
meet its own needs has excess capecity, tha capacity can be used to provide
produds and services to other agendes.

(1) If aformal program is established for managing excess capecity, E capacity
tha has been reported as excess can be used by other agendes with nofurther
judification. Inthe absence of aformal program and report of excess capecity,
another agency® use of a Government activity must bejusified in accordance
with [the govenment provides section] of this Circular. (p. 5)
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Circulars 1983and 1999discussed the provision of agoveanment commercia activity by
anothe federal agency inther handbooks Much of theinformationrelated to governmental
provison of acommercial activity by another federal agency in thehandbooksassodated with
the1983and 1999Circulars was similar to tha of the 1979Circular text. The 1983handbook
ingruction changed Gexcess propaty from other federal agendies should beused in preference to
contractsO(OMB Circular A-76 1979 p. 6, enphasis added) to Gexcess propaty and services
available from other federal agendes may be used.O(OMB 1983handbook,p. I-17, emphasis
addeal) It dso indructed agendesto exert maximum effort to find available postionsfor
adversely affected employees and to ensure tha the impact of cos comparison decisonswas
reflected in budge estimates. The 1996handbookintroduced the term Onterservice suppot
agreements (ISSA)Oto differentiate the provision of acommercial service by another executive
agency. It aso explicitly ingructed agendes notto provide commercial activities to the private
sector. The 1999handbookinduded Gcommon administrative servicesOwith Gexcess propaty
available from other federal agendes.O Otherwise, the content was subgantively the same.

With the publication of the 2003 Circular, this process was treated with less distinction than
it had been with previousCirculars. Othe agency providers were treated more like commercial
providers. For example, agency providers were required to submit bidstha were the same as
thoe required of private vendas.

11. Govanment Provides a Commercia or Indugrial Activity

The1967throughthe1999Circulars al ingructed tha it was not a sufficient reason to
consder acommercial activity as govanmental if it was classified or related to an agency®
basic program or mission. Each of these Circularslisted conditionswhen goveanment provision
of acommercia activity could beauthorized. These varied from Circular to Circular.

The1966and 1967 Circular section was titled GCircumstances unde which the Government
may provideacommercial or indugria produd or service for its own use,0 andinduded
avoiding the disruption or dday of an agency@ program, comba suppot, a satisfactory
commercia source was not available, the produd or service was available from another federal
agency, and procurement of the produd or service from acommercia source will result in highe
cost to thegovenment. Both Circulars also cautioned:
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However, disadvantages of starting or continuing Government activities mug be
carefully weighad. Government ownership and operation of facilities usudly
involve removd or withholding of propeaty from tax rolls, redudion of revenues
fromincome and other taxes, and diversion of management attention from the
Government@ primary program objectives. Losses also may occur dueto such
factors as obolesce of plant and equipment and unanticipaed redudionsin the
Government( requirements for a produd or service. Government commercial
activities should not be started of continued for reasonsinvolving comparative
cods unless savingsare sufficient to jugify the assumption of these and similar
risks and uncertainties. (pp. 3 - 4)

The 1979Circular section was titled Qyovenment opaation of a commercia or indugrial
activity.O Itslist of conditionswhen govenment provision of acommercial activity was
authorized was similar to tha of thefirst two Circulars, with oneexception. It did notlist
provision by another federal agency. The Circular was theonly Circular to offer a separate
section tha addressed the provision of a commercial activity by another agency. Intha section,
it discussed in greater detail than the previoustwo Circulars, the conditionsof aformal program
and specific designaion of propety as excess. Theindruction at the close of the sectionin the
preceding two Circulars to weigh therisks and uncertainties when considering government
provison of acommercial or indugrial produd or service is omitted from the 1979Circular.

The 1983Circular introduced the subject of the Circular as the (performance of
commercial activities.O The section addressing government provision of commercial
activities continued the use of this phrase. 1t was titled Qyovernment performance of a
commercial activity.O Thelisted conditionswere similar to the preceding Circular with
oneexception. The 1983Circular induded patient care as a condition of authorization.
GCommercia activities performed at hogitals opaated by the Government shdl be
retained in-house if the agency head, in conaultation with the agency@ chief medical
director, director determines tha in-house performance would bein the best interest of
direct patient care.O(p. 5) The 1983handbookinduded programs with ten or fewer FTES
as an additiond condition. The 1996handbookinduded this and introduced four
additiond times when the govenment could perform acommercia activity. These
induded:
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1. Core Capability. A minimum core capability of specialized, scientific or
technical in-hous or contract employees and related commercia workload,
maybe maintained, withoutcos comparison, to ensure tha the Government has
the necessary capabilitiesto full fill its mission responsbilities or meet
emergency requirements.

2. Research and DevelopmentE
3. Meets Performance Standards Performance E may be authorized if an
agency demondrates that performance meets or exceeds generally recognized
indugry peformance and cos standadst
4. Temporary AutharizationE (pp.3-4)
Thetext of the1999Circular read identical to the1983Circular. The1999handbook
induded thesame list asthe 1996handbook.

The2003Circular did not address this concern in the body of the Circular. In a sectiontitled
(Reasons Codes For Commercial Activities OAttachment A gave atable with codes.

An agency shdl use reason codes A-F E to indicate therationde for government
performance of acommercial activity.

A. Thecommercia activity is notappropriate for private sector performance
pursuant to a written determination by the CSO.

B. Thecommercial activity is suitable for a streamlined or standard compstition.

C. Thecommercial activity isthesubject of an in-progress streamlined or
standard compdtition.

D. Thecommercial activity is peformed by govenment personné as theresult of
astreamlined or standad competition E within the past five years.

E. Thecommercial activity is pending an agency approved restructuring
decisonE

F. Thecommercia activity is paeformed by government personnd dueto a
statutory prohibition agang private sector peformance. (p. 4)
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12. Action Reguirements

Circulars 1966,1967 and 1979did notindudean action requirements section. Information
similar to tha covered in this section by later Circulars was covered in thefirst two Circularsin
theadministering the pdicy and implementation sectionsand in the administering the policy
section of the 1979Circular.

The 1983Circular introduced an action requirements section. It indructed agency headsto
designae an official responsble for implementation; establish an office responsble for
implementation; follow OFPP policy letter 78-3; implement the Circular within 90 days with a
minimum of internd ingructions and ensure reviews of all in-house commercial activities are
completed. The1999Circular droppel the pdicy letter reference andingructed agendesto
follow the FAR. It also removed the 90-day guiddinefor implementation. The2003Circular
discontinued the action requirements section, addressing similar information in the policy

section.

13. Annud Reporting Requirements

Thefirst three Circulars did notindudean annud reporting requirements section. These
Circulars placed information similar to tha covered in this section by later Circularsin the
administering the policy and implementation sections

The 1983Circular introduced an annud reporting requirements section. It ingructed agency
headsto compile arepart on Circular implementation. The 1983handbookadvised that all
agency activities mug bereviewed to determine which were inhaently govenmental and which
were not Only those tha were nat inheently governmental were to beinventoried. Two
inventories mus be compiled. Oneconssted of government commercial activities with ten or
fewer FTEs, and the second congsted of government commercial activities with more than ten
FTEs. The1996handbookindructed agendes to complete an annud commercia activities
inventory.

The 1999revision of the Circular and handbookwere arespon to the passage of the 1998
FAIR Act. TheFAIR Act codified several requirements tha were preexisting in the Circular,
amongthem therequirement of annud inventories of commercial activities.
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Attachment A of the 2003 Circular required the completion of three annud inventories. The
first was an annud inventory of commercial activities peformed by govenment pasonnd. The
secondwas an annud inventory of inhaently govanmental activities performed by govenment

personnd. Thethird required report was an annud inventory summary report.

14. OMB Responsbility and Contact Point

Thefirst three Circulars did notindudea section addressing OMB responsbility and contact.
Trangmittal Memorandum No. 2, daed Octobe 18, 1976directed agency inquiries or requests
for assistance to be submitted to the Office of Federal Procurement Policy. The1979Circular
continued with this same instructionin the effective dae section. Circular 1983droppel the
OFPP as aprimary agency contact and introdued OMB as thedirect contact. Circular 1999
continual this same approach. The2003Circular did notlist a contact in the Circular,
referencdng OMB in an attachment.

15.Cog Compaisons

The1966and 1967 Circulars offered broad procedural guiddines for cog comparisons
Both Circulars directed agendes to condud cos comparisonsfor produds and services coging
$500000r more. Dividingthe sectioninto adiscussion of the cogs of obtaining produds or
services from commercia sources and then turning attention to a similar discussion of obtaining
produds or services from govanment activities, each listed areas to indudein cos comparisons
They occasiondly gave specific thresholds butthey predomnantly provided agenerd
framework and occasiond resources, such as directing agendes to consult additiond
publications induding theInternd RevenueService publication Depreciation: Guiddines and

Rules. O\ decisionto rely upona government activity for reasonsinvolving relative costs must
be suppoted by a compaative cog andysis which will disclose as accurately as possible the
difference between the cogs which thegovenment isincurring or will incur unde each
aternative.O(p. 4) Unlike theremaining Circulars, they did not address the specific
methodobgy to beused for calculating the cos compaisons
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Cods of obtaining produds or services from govenment activities should indude
all cogs which would beincurred if aprodud or service were provided by the
goveanment and which would notbeincurred if the produd or service were
obtained from a commercia source. Unde this general prindaple, thefollowing
cods shoud beinduded, consdering the circumstances of each case. (1966,p. 4)

A list of eight specific cog categories followed with brief definitions

The stated purpose of the 1967 Circular was to clarify certain provisionsof the 1966
Circular and to lessen the burden of work by agendes in implementing those provisons The
section of the Circular where this was seen with greatest impact was the cos comparison section.
For example, at severa pointsin this section the 1967 Circular gave greater discretion and
decision authority to agendes. GFor purposes of econorry and simplicity E cogstha tendto be
thesame unde either aterndive [governmental and private provision] need not be measured and
induded.O(p. 5) Thisdiscretioniscontinued in Trangmittal MemorandumNo. 2, On
determining whether acod study should be undetaken, congderation should be given to the
dday and expense in a study sufficiently detailed and comprehensve to providevalid results.O
(p.2)

Circular 1979inaeased thethreshold for conduding cos comparisonsto produds and
services coging more than $100000in annud opeating cogs. The Circular introduced a
discussion titled GCommon GroundRulesOthat began: Both Government and commercia cost
figures mug be based on the same scopeof work and the same level of performance.O(p. 8) The
1979revisionretained thedivision of separately cdculating contract and govenment opaations
cods. Likeits predecessors, the 1979Circular gave greater guidance in thelatter discussion.
The 1979Circular integrated an organizationd assessment with the cos comparison. GEach
agency should assure tha Government opaationsare organized and staffed for the mog efficient
performance. To theextent practicable and in accordance with agency manpower and personné
regulations agendes should precedereviews unde this Circular with internd management
reviews and reorganizationsfor accomplishing thework more efficiently, when feasible.O(p. 9)
Thetext of the Circular contained more specific figures and direction onthe condud of the cos
compaison than the previousCirculars. Thehandoook, which was first introduced with this
Circular, addressed in greater detail the specific methodobgy to be used.

Theremaining Circulars did nat contain acos comparison section in thetext of the
Circular. The1983and 1999Circulars were supplemented by handbookstha contained detailed
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ingructions Annud figures such as cog thresholds were kept current with theissuance of
Trangmittal Memoranda

The 1983handbookchanged thethreshold of conducting cos compaisonsfromacog of
the produd or service to the number of FTEsinvolved in theactivity. GCommercial activities
involving 10 or fewer FTES may be conveted to contract withoutconduding cos
comparisonsE Activities exceeding 10 FTEs shdl undego cos compaisonsto determine
whether in-house performance should be continued or peformance should be conveted to
contractE In no case shdl any commercial activity exceeding 10 FTES be modified,
reorganized, divided or in any way changed for the sole purpose of circumventing the
requirements of this section.O(pp. 1-11)

Additiondly, the1983handbookcontinuel theindruction begunwith the 1979Circular
to equdize govenment and commercia cog estimates as much as possible and to ensure tha
cog estimates were as comprehensve as possible, Both govanment and commercial cost
estimates mug be based on the same scopeof work and standards of peformanceEC ot
comparisonsshal indudeall significant cogs of both government and contract performance.O
(pp1-11D1-12)

The 1983handbookalso continued the expectation tha a management review would
accompany the contracting decision. Orhein-hous cog estimate shdl bebased on the most
efficient and cog effective in-hous opeaation needed to accomplish therequirementsin the
performance work statement, and shdl bein accordance with agency staffing and personné
regulations A management study shdl be peformed to completely andyze the current method
of opaation and make whaever changes are necessary to establish themog efficient and
effective in-hous opaationO(pp. 1-12)

New to the 1983handbookwas theinduson of an indgpendent review of each cos
compaison. QAll cos comparisonsmus bereviewed by a qudified person from an impatial
activity which is organizationdly indgoendent of the commercial activity bang studied and the
activity preparing the cos comparison. O(p.1-13)

Continuing to supplement the 1983 Circular, the Revised 1996 Handbookintroducd
several terms and conaepts that continued throughtheremaining Circulars, induding
Qecurring Offerors, OASSAs,Oand Qyeneric and streamlined cost comparisonsfor 65 or fewer
FTEs.O First, an additiond category of commercial activity wasintrodued. A commercial
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activity continued to be defined and a recurring commercial activity was added. L ater, the 2003
Circular induded recurring in its definition of acommercial activity. Second,commercial cos
estimates from private sources were referred to as offers and the private source was referred to as
theofferor. Third, agreements between agendes to provide commercial services were referred to
asinterservice suppot agreements (ISSAs). Additiondly, cog comparisonswere divided into
geneic and streamlined. Streamlined cos comparisonswere available for activities utilizing 65
or fewer FTEs. It also added atime limitation to the condud of cos comparisons Cog
comparisonsshould be completed within 18 months for asingle activity and 36 monthsfor
multiple activities.

The 1996handbookelaborated uponthe need for making the procedures used with the
private and public sectors cod estimates more equivalent.

A cog comparison between in-house, contract or ISSA performance seems
straightforward, but, in fact, is complicated by very different ways Government
agendes and commercial sources accountfor cossE These and other differences
necessitate cos compaison requirements tha equdize the systems to reflect the
total alternative cogsto the Government and taxpayer. Such coss may or may
notbefully reflected by agency account. The procedures set forth in this part
recognize the absence of a uniform accouning system throughoutthe Federal
Government and are intended to establish a practical level of congstency to assure
tha all subgantive factors are consdered. (p. 17)

The 1996handbookalso expanded therole of the management review in the contracting
process. Orhe Management Plan describes the Government® Mog Efficient Organization
(MEO) andisthebasis of the Government@® in-house cost estimatest Agendies may consder
existing management reinvention, consolidaion, re-engineering, personné classification, market
and other andysis in theidentification and development of the MEO.O(p. 11)

Additiondly, the1996handbookcontinued theindependent review of thegovernment@
cod estimates. Orhe Government@ cost estimates are certified in writing by the agency @ A-76
Independent Review Officer (IRO), or designee, as bangin full compliance with the
requirements described in this Supplement.O(p. 12)

The 1999handbookalso continual the discussionsof equdizing procedures, and of
management and indgoendent reviews withoutmajor revision. It was sSimilar to its 1996
predecessor in many respects.
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In contrast, the 2003Circular addressed some of thisinformation at abroad level in the
policy section. Wha was previoudy referred to as a generic cos comparison became a standad
competition. Attachment B indructed agendes that a standard competition was used when the
agency, or aprivate sector, or a public reimbursable source and the agency, induded more than
65 FTEs. Standad competitionscould not exceed 12 months and an agency selected either a
sealed bid acquisition or anegotiated acquisition. A streamlined competition was used when the
agency, or aprivate sector, or public reimbursable source and the agency, induded 65 or fewer
FTEs. It was aso to be used when an agency had military personnd. In all cases, it could not
exceed 90 days.

In previousCirculars, agendes were differentiated into three possible roles: (1) the agency
provided or bid to providea commercia service for its own use; (2) theagency needed a
commercia service and requested another federal agency to potentially providethe service, and;
(3) theagency respondel to an agency® need for acommercial service. Circular 2003reduced
these differentiationsby making the processes and procedures the same for agendes and private
sources tha bid to provide a commercia service. Attachment C read, Oro reflect thefull cost of
performance by govenment, agendes and public reimbursable sources shdl calculate cos
estimates in accordance with this attachment for public-private competitionsO(p.1) A public
reimbursable source could only respondto a solicitation by submitting a public reimbursable
tende.

The2003Circular aso introduced software that agendes used to prepare ther cos
estimates. O\gendes shal use COMPARE (the costing software that incorporates the cogting
procedures of this Circular) in conjundion with this attachment to develop cogt estimates.O(p. 1)

16. Administering the Policy

Thefirst three Circulars had a section tha discussed administering thepolicy. The1966and
1967 Circulars indructed agendes to compile and maintain an inventory of its commercia and
indugria activities with annud cogs of $500000r more, or capital investments of $25000o0r
more. It directed agency headsto condud and maintain a systematic review of existing
commercia orindudria activities. Theagency head had the authority to exempt activities from
review. Inventoried activities were to be scheduled for aleast onefollow-up review during each
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three-year peaiod. One purpos of thereview was to ascertain whether continued opeaation of
govanment commercia activities was in accordance with the Circular. Agendes were further
ingructed to prepare arepott of each review and to have an assistant secretary approve activities
for continudion. Activities notapproved were to bediscontinued. Thefollowingindruction
was in keeping with thegeneral nature of the guiddines these first two Circulars gave agendes.

An activity should be continued for reasonsof comparative cogsonly if a
comparative cos andysisindicates tha savingsresulting from continudion of the
activity are at least sufficient to outweigh thedisadvantages of Government
commercia andindugrial activities. No specific standad or guiddineis
prescribed for deciding whether savingsare sufficient to judify continugion of an
existing Government commercial activity and each activity should beevaluaed
onthebasis of theapplicable circumstancesER easonable adjusments in the
timing of such actionsmay be made, however, in order to aleviate economic
didocationsand persond hardshipsto affected career personnd. (pp.7-8)

Theingructionsin the 1979Circular were more specific. Each agency was directed to
designae an official responsble for Circular implementation; establish an office as a central
point of contact; promulgate the Circular within 90 days, with the minimum necessary internd
ingructions award contracts based on Circular; exert maximum effort to find suitable
employment for displaced federal workers, compile separate inventories of al individud
commercia activities, of indudrial activities, of al contracts in excess of $10Q000annudly; and
within 120days of the Circular dae, schedule reviews of in-house commercial andindudrial
activities within three years, with subsequent reviews every five years, and schedule reviews of
contracts based onthe contract date. Agendes also were remindel tha military pe'sonnd,
civilian employees, and contract services could perform work.

The1983and 1999Circulars addressed similar information in the action requirements and
annud reporting requirements sections The 1983handbooksupplemented the 1983 Circular by
ingructing agendes to schedule reviews of thecommercial activitieslisted in thar inventories.
Onepumpo< of thereview was to deermine whether the activity mug beretained in-house for
reasonsother than lower cods. If not, theagency then mug judify performance of the activity
onthebasis of lower cog, unless awaiver was appropriate. Activities approved for continugion
in-hous for any reason mug bereviewed at least onae every five years. Agendes were further
ingructed to package commercial activitiesfor potential contracts to maximize econonies and
efficiendes.
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The2003Circular addressed similar informationin the policy section. The 2003Circular
addressed much of wha was addressed in other sectionsin the other Circularsin its policy

section.

17.Appels

Thefirst two Circulars were silent ontheissue of appeals. The1979Circular was theonly
Circular to offer a separate section in thetext of the Circular that addressed appeals. It briefly
directed agendes to establish a procedure for informal administrative review. The 1983and
1999Circulars addressed thisin thar respective handbooks The 2003Circular addressed thisin
Attachment B for standad compdtitionsonly.

In theresponsbility section of Circular, however, the 1979doaument read: Orhis Circular E
shdl notbe condrued to create, any subgantive or procedural basis for any personto chdlenge
any agency action or inaction onthe basis tha such action was not in accordance with this
Circular, except as specifically set forth in [the Appeals] Section bdow.O(p. 14) This description
of liability was foundin the scopesectionsof thelast three Circulars.

18. Implementation

Only thefirst two Circularsinduded an implementation section. This section directed
agendes to issueimplementation indructions to provide adequae management suppot and
procedures for review and follow-up to ensure tha theingructionsare placed into effect; andto
prepare legidative proposls for review if legidation was needed in order to carry outthe
purpo< of the Circular. ThesecondCircular indructed agendesto providethe Bureau of the
Budge with a copy of theimplementingingructionseach agency issued.

The 1979Circular addressed similar informationin the administering the policy section.
Thenext two Circulars placed this discussion in the action requirements section, and thefind
Circular located it in the policy section.
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19. Effective Date

In each Circular, a brief section noted the date the Circular was effective. Thefirst three
Circulars gave specific daes tha were approximately a month following the dae of the Circular.
Circulars 1983and 1999were effective immediatdly, and the 2003 Circular was effective
following publiicationin the Federal Register.”

20.Review

Circular 1983wastheonly Circular tha induded areview section, noting tha areview
would be conduded in fouryears. The1967Circular addressed reviews throughTranamittal
Memoranda

21.Trangtion

The2003Circular was theonly Circular to indudea section tha addressed procedures for
convesionsand cos compaisonsbegun,and notcompleted by, the Circular dae. Previoudy, in
the effective dae section of the Circular, the 1979Circular noted that the Circular need notbe
applied to studies in process prior to the effective date.

Having conduded thereview of thesummary and explication phases of the study, which
examined al the doauments in the sampling frame to trace the evolution of the meaning of
inhaently governmental, | now turn my attention to thelast techniqueof Mayring® modd,
structuring. Inthenext chapter, | bring thetwo elements of theresearch question togeher usang
thefind techniqueof research modd. | utilized theandytical framework in thethird stage of the
study to examinethe Circulars for evidence of a changein govening approaches and to

deermineif themeaning of inheently governmental reflected such achange



Chapter Eight
Data Analysisand Interpretation Part 3: Structuring

Introduction

In this chapter | review the structuring phase of the study, which | used to bring thetwo
elements of theresearch question togeher. Furthe confiningtheinqury, | used theandytical
framework in thefind procedure of Mayring@mode to examinethe Circulars for evidence of a
changein govening approaches and to determineif the meaning of inhaently govenmenta
reflected such achange

Theresearch propostion podulates that a changein goveaning approaches has taken
place, from a Congitutiondist Governing Approach to an Entrepreneurial Governing Approach.
However, theresearch propostionis notsuppoted by theandysis. The Condgitutiondist
Governing Approach isfoundto bethe predominant govening approach for all the Circulars.

As Chepter Five detailed, | used three related datareview methodsin the structuring
phae. In methodonel examined the Circulars for evidence of thetwo goveaning approaches
and in methodstwo and three | further probeal the strength of the approachesto determineif the
meaning of inhaently govanmental asit wasused in OMB Circular A-76 reflected a change
from a Conditutiondist to an Entrepreneurial Governing Approach.

Thechgpter is organized into five main sections In thefirst section | discuss coding the
data. Thenext three sectionscorrespondto the three methodsl utilized in this phase of the

andysis and the chagpter closes with areview of the pilot study.
Coding
In this section, | note the elements of Mayring@modd that relate to coding and discuss
the specific ways | addressed them in the study. It will berecalled tha in Mayring@ modd, the

structuring phase of theandysis correspondsto themore traditiond approaches to content
andysis. Unitsof andysis and theoretically informed categories are identified, andthetext is

158
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reviewed for evidence of these defined categories. The structuring phase of the modd differs
from quantitative content andysis by allowing arevision of categories based on areview of the
text. Below, the sample and unit of andysis are nated, followed by areview of categories and
indicators used for coding thetext. Next, contextually located data are discussed, and the section
closes with a comment aboutreliability and validity.

Sample and Unit of Andysis

As Chapter Five discussed, the sample for the structuring phese of theandysisindudead
each Circular, andtheunit of andysiswas aphrase. | enumerated lines of text in each Circular
and referenced phrases by pageand linenumber. Datawere placed in tables usng the
structuring data anadysis protocol. Each Circular is presented in atable; thetables appear in

Appendix B.

Categories and Indicators

Theandytica framework opeationdized thetwo govening approachesinto seven
characteristics each, which served as theoretically informed categories for theandysis and met
the standad for establishing categories prior to conduding theandysis. Althoughallowed with
guditative content andysis, | did not revise these categories, which were established prior to the
andysis and remained congant throughoutthe project. Because | based theframework onthe
work of Moe Moeand Gilmour, and the Gore Report, | completed its conceptudization prior to
starting theandysis.

Thecriteriatha further described each characteristic in theandytical framework served
asindicators when coding thedoauments. The specific phrases tha were fourd in thetext and
codd as evidence of theindicators were identified throughaiterative reviews of the doauments.
After | reviewed all thedoauments and compiled thelist of phrases, | reviewed al thedoawments
agan to increase rating reliability (discussed in more detail bdow). Table 12 presents textud
examples of theindicators.
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Contextudly Located Data

The pragmatic approach to research design tha is characteristic of quditative content
andysis potentially conflicts with themethodobgical standad tha data be coded congstently
and tha each daa point receive asingle value | addressed this by establishing parameters for
coding contextudly located daain two ingances. While | soughtto maintain high standads of
both validity andreliability in thestudy, | prioritized content validity over reliability usngthis
design element of theresearch.

As contrasted to quantitative content andysis, which emphasizes a mechanical, syntactic
andysis of the structure of language in a doaument, the quditative naure of thecontent andysis
used in the dissertation allows for a pragmatic and semantic review of text. Condudinga
practical review of thedaa with a primary focuson its overall meaning takes precedent over
rigid technique This does not mean tha methodobgical rigoris notimportant in quditative
content andysis. Ingead, methodobgica rigor ismore likely to be cusom designed to meet the
obijectives of a specific quditative project.

In order to maintain the highest possible standadsof congstency and exclugvity in
coding, while smultaneoudy taking advantage of the pragmatic approach tha isthe halmark of
guditative content andysis, the study identified paameters for coding smilar daatha are used
differently in different contextsin thedoauments. Therefore, each piece of data was codel as the
same chaacteristic each time it appeared in the sample, and coded as only onechaacteritic.
For some evidence in the study, this was straightforward. For example, each time Gexecutive
agencyOapperred in thetext, it was reviewed as reflective of aunified executive branch and
codd as evidence of the structure dependent characteristic of the Congitutiondist Governing
Approach.

In other ingances, a phrase was used in several waysin thetext. Thedissertation
induded two ingances of such contextudly located data. Thefirst example of coding similar
phrases differently based on ther contextud usage occurred with the use of directive phrases
such as Os not to beOand Ghould be O When these phrases were used in a presentation of
genera govanment policy, they were treated as evidence of the normative characteristic in the
Conditutiondist Governing Approach. In thisfirst context, they reflected normative statements
of both howthe goveanment historically has acted, and how the govanment should continueto
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act. When similar directive phrases were used in other sectionsof the Circulars, they were coded
as evidence of a strong central management agency and, therefore, as evidence of the structure
dependent characteristic of the CGA. In this second context, these phrases were directionsto
executive agendes regarding specific provisonsof the Circular.

The second occurrence of coding similar phrases differently based onthar contextud
usage occurred with the use of QusifyOand its derivatives, which was employed to mean either
authorized by the Circular or authorized by theagency. When QustifyOwas used to mean
authorized by the Circular, it reflected a strong central management agency, which was evidence
of the structure dependent characteristic of the Constitutiondist Governing Approach. When it
was used to mean authorized by the agency, it was not coded to reflect a characteristic of either
govening approach because agency authorizationis as likely to occur with whether govening
approach and was nathe a category norindicator in the andytical framework. However, this
resulted in ingances where QustifyOappeared in the text and was coded, and other times that it
appeared in thetext and was not codead. At first glance, this seemsinconsstent. Uponfurther
examindion of its contextud usage, it provesto becongstent.

Therefore, in order to increase the content validity of the study, the parameters for coding
contextudly located data were defined throughaiterative review of thedoauments. Each time a

new parameter was added, | reviewed doauments agan employing thenew parameters.

Reliability and Validity

| soughtto maximize reliability in three ways. Firgt, | used characteristicsin the
andytical framework that were established prior to theanadysis. Althoughallowed with
guditative content andysis, | did notrevise categoriesin thedissertation. The categories were
articulated in theandytical framework prior to theandysis and remained condant throughout
theproject. Second,| enhanced rating reliability by reviewing of all doauments after each
addition of examples of thedaatha were coded as evidence of theindicators. Third, | also
increased reliability by reviewing of all doauments following additionsof contextudly located
daa.
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The contextud coding of data bolstered content vaidity. While measures were taken to
increase both validity and reliability in thestudy, defining contextudly located data prioritized
content validity over reliability.

Method One

| used theandytical framework in methodoneto determine whether the Circulars
contained evidence of thetwo govening approaches. Firgt, | reviewed each Circular for
evidence of the characteristics of thetwo govening approaches, and then | examined each
Circular for evidence of a predominant governing approach.

This sectionis organized according to the characteristics of each governing approach. For
each characteristic, the outcome of theandysisis presented and coding is discussed when
relevant. Table 14 presents a summary of methodoneandysisfor al the Circulars.

No textud examples were foundof thetheoretically based characteristic of the CGA, or
thegovenmental category of thestructure independent characteristic of theEGA. Thelatter has
two categories tha were coded separately for andytic detail, and evidence was foundfor the
second categoty, the organizationd categoty.

The Conditutiondist Governing Approach

According to Moe and to Moe and Gilmour, public administrationin the U.S. has been
characterized by two predominant govening approaches. Thefirst of theseisthe
Conditutiondist Governing Approach that was prominent fromthe originsof therepublic
throughthelate 1970s Contrary to theresearch propostion, the Congitutiondist Governing
Approach was foundto bethe predominant governing approach for al of the Circulars.

Theoretically Based

According to Moeand to Moe and Gilmour, the CGA is atheoretically based perspective
of public management, groundel in theU.S. Conditution. However, noneof the doauments
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reviewed mentioned theory. Therefore, noneof the Circulars was reported as showing a
predominance of this characteristic. Thisisasignificant finding because the CGA® grounding
in theory is an especially defining characteristic. Perhgpsthis reflects the research designto

report only direct mentionsof theory as evidence of this characteristic.

Values Driven

The CGA dsoisvauesdriven. It specifically prioritizes democratic, political, and
administrative values within govenment management. No Circular showed a predominance of
this characteristic.

More daa were foundtha specifically referenced democratic values than either politica
or administrative values. Phrases reflecting democratic values induded Qlemocratic, OCact onthe
pulic@ benhdf,O(ublic interest,Oand Gair. OTheuse of wordsand phrases like haiond,O
Qitizens Oand Ondividud freedomand initiative,Oas well as references to what the GAmerican
people deserve and expect from thar govanment,Oal so indicated democratic valuesin the
Circulars. References to geographical boundaies, decision trangparency and specific suppoted
groupswere induded as well. When agendes were directed to seek commercial produdsfrom
specified busness groups such as small and minority busnesses, this was coded as evidence of
thevalues driven characteristic of the CGA because theemphasisis uponthetypeof busness
and tha reflected ademocratic value However, when Circulars directed agendesto seek
assistance from gove'nment departments that promoted commercial produds from specified
busness groups(such as the Small Busness Administration), this was coded as evidence of the
structure dependent characteristic of the CGA because theemphasisis uponthe specific
govanmental department tha provided the assistance.

An example of apolitical valuewas the phrase Qransmit a copy to Congress,Obecause it
was evidence of political accountbility to elected officials. Other examples of thelegidative
branch and of accouniability to OMB were consdered evidence of thestructure dependent
characteristic. Direct references to administration and administrative processes were coded as
evidence of an administrative value Additiond daatha reflected weighing and prioritizing
values induded Gho other overriding factors, OCGifter careful congderation,Oand Oequdly valid,0
QliscretionGand Qequiring valuejudgments.OAlso induded in the values driven characteristic
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were references to Qair, 0l ear, O0ntegrity, OGthics,OGtandards of condud rules,Oand
Qpromote trugt.O

Structure Dependent

The Conditutiondist Governing Approach is structure dependent in two ways, relying on
both goveanmental organizationd structures. Thegovenmental and organizationd categories of
the structure dependent characteristic were coded separately for increased andytical and
interpretive detail. All Circulars showed evidence of structure dependence.

Governmenta Structure Dependent

The Congitutiondist Governing Approach is grounded in the Congitutiond authority,
structure and relationshipsamong Congress, the President, the Judiciary, and executive branch
agendes, making govenmental authority structure dependent. Additiondly, the CGA is based on
thetheory of the accountable executive, advocting an inditutiondized presidency, unified
executive branch, and strong central management agendes. Executive branch directors report
directly to the President, ensuring thedirector opeaates within appropriate legd authority and
remains politically accountbility to elected officials. Thejudiciary provides oversight

Amongtheitems codel to the govenmental category of the structure dependent
characteristic were references to thethree branches of govenment, ther processes, and
publications such as GPresident@ memorandumOQexecutive order, OQequired by law,0
Qrromulgate, OQudicial review,Oand references to specific laws, by name or codereference.
Also, consdered as evidence of a unified executive branch induded specifically denoting
(executive agendesOrather than referring to the government in general; specifically naming
nther executive agendesOin contrast to references to other govenmental entities; and naming
specific dgpatments such as the Onternd Revenue Service, O0rederal Trade Commission Oand
CCivil Service Commission.OAs mentionad above when agendies were directed to seek
assistance from specifically named govenment departments that promote commercia produds
from specified busness groups this reflected a unified executive branch and was codel as
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evidence of the structure dependent characteristic of the CGA because the emphasis was upon
the specific govanmental department tha provided the assistance.

References codeal as evidence of a strong central management agency induded citing
@BO0BOand AMB,0and its publications such as Bulletingdand CCirculars,Oinduding
references to Circular sections verbsused to assert policy, such as Oeplaces, OQlarify,O
OescindsOand Ossued;Ophrases tha directed specific provisionsof the policy, such as Onug be
conduded,OOnug make all reasonable efforts,Oand Anugt place.O Also consdered as evidence
of astrongcentra management agency were referencesto decision judifications approvds,
doaumentation, and appesls such as Gpdled out specifically,OGpecific explanaionsmusg be
doaumentedOand Gan appeal to OMB;Oand references to the budge process.

Organizationd Structure Dependent

The CGA is aso dependent uponorganizationd structure. Nonpatisan professiond
manage's endure an inditutiond perspective and hierarchical reportingin theagency and
standadized procedures enaure the values of the CGA are met.

References to heads of departments, thar responsbilities, ddegaionsand nondéegaion
of thar authority, and assignment of organizationd responsbilities all reflected a hierarchical
organizationd structure with political accounibility. Detailing formal programs, guiddines,
procedures, and implementationingructions indicated standardized procedures. Mentionsof
policy in the Circulars mog often referred to govenmental policy and were coded as evidence of
the normative characteristic of the CGA. (BtreamlinedOor GtandardOwhen used to describe
competitionsindicated the standadization of the competitive process.

Other textud references reflected the organizationd category indudingthe COMPARE
software and SHARE A-76! web sites. Althoughthese were developed after Moe and Moeand
Gilmour theorized the EGA would have become the predomnant goveaning approach, they were
standadized procedures usng a current electronic format.
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Pronotes Sector Distinctions

The Congitutiondist Governing Approach promotes sector distinctionswith a clear focus
on public law as a source of direction and authority for public administration. All sovereign
fundionsmug be assigned to the govenment and executive agendes are govened by Title Five
of theU.S. Code

Like the previouscharacteristic, the public and private sectors categories of this
characteristic are coded separately for increased andytical and interpretive detail. All the
Circulars except 2003showed evidence of sectorid distinctions The 2003Circular showed no
predominance between sectorial distinctions(CGA) and sectorial blurring (EGA).

Public Sector

A distinct public sector was evidenced by references to the Qyovernment, OQpublic sectorO
and Onhaently govanmental activities.O Evidence of distinat public sector also appeared in
notationsof govenmental provision or consumption of produds and services, often referred to
as On-hous,Oinduding procurement. Also induded in this category were references to
Qlassified programs,OQegulationsOQolicy precepts, OCentitlements,OQax collection,O
Qevenuedisbursements,OQreasury bondsOand Qyovernment imposed salary limitationsOThe
following references also were coded to the public sector categoty: indicationsof immunity for
suit such as Qloes not create liability, Oand military references such as @ombat suppot,O
Onilitary personné,OQmilitary mobilization,Oand Qleclared war.OAdditiondly, the phrase On
the process of govaning,Oand references to Qreaties,Oand Onternationd agreementsOalso were
congdered evidence of this characteristic.

Government programs referenced by description or category, such as Get aside
programs,Oare indicated this characteristic. In contrast, references to busness groups(such as
small and minority busnesses) were codel as evidence of the values driven characteristic of the
CGA because theemphasis was onthetype of busness and tha reflected a democratic value
Meanwhile, specifically named governmental departments (such asthe Onternd Revenue
ServiceQ) were conddered evidence of a unified executive branch and reported in the
govenmental category of the structure dependent characteristic.
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Private Sector

A distinct public sector was evidenced by references to the (porivate sector, OGommercial
andindusgria produds and servicesQ @ivilian employees,OQurrent market value,Oand
Qrorporate incomes.O Also coded as indicative of the private sector were mentionsof (private
enterprise, OQhe free enterprise econonic system,OQhe competitive enterprise system,Oand
references to Gecononic strength.O Additiondly, references to econornric when it meant the
nationd produdion and consumption of goodswere consgdered to beindicative of the private
sector as adistinct sector. In contrast, references to econonical when it was used synonynoudy
with thrifty were coded as evidence of the cogs less category of thepragmatically based
characteristic of the EGA.

Dedudive

The CGA isdedudivein tha it beginswith theory, and all administrative decisions
follow fromthat theory. Thevisionand purpose of govanment guide the specifics of
govenmental decisons howthey are practically implemented; and wha govenmental actions
aretaken. Circulars 1966,1967and 1979showed evidence of this characteristic. The 1983and
1999Circulars showed no predominance between the CGA dedudive and the EGA indudive
characteristics.

The sentence structure of several of the phrases codad as dedudive followed the patern:
action - so tha - purpoe. Thisis congstent with the description of theindudive characteristic of
the Entrepreneurial Governing Approach tha action shgpes purpose. However, the contextud
meaning was clearly tha the purpose directed theaction, meeting the description of the
dedudive characteristic. Amongtheitems codel to the dedudive characteristic of the
Conditutiondist Governing Approach were uilds on OGhould not be started unless savings
are sufficient, OQunde this general prindiple,Oand On recognition of this principle.O
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Stategic

The CGA asoisstrategic in that it isbased onlong-rangeand broad gods. Thestrategic
characteristic was predominant in all the Circulars except the 2003 Circular, which showed no
predominance between this characteristic and thetactical characteristic of theEGA.

Thefollowing references reflected this characteristic: Gin agency@ basic program,OGin
agency@ basic mission,0Gin agency@ essential program,OQnission nead, OAnission essentia ,O
and Qhe govenment@ primary program objectives.O Also induded in thedata coded as
reflective of a strategic outlook were references to zore capability.O

Normative

The CGA dsoishistorically and evaluaive normative, respecting tradition and
establishing boundaies for expected behavior. All the Circularsindicated a prominence of this
characteristic.

Statements of gove'nment policy were consdered nomative. Thefollowing were coded
as historically nomative: Qestates, OCxisting requirement, OOt has been,OGt continuesto be O
Grre the same as those contained in,OQare in furtherance of,Oand (has been expressed.O
Reflective of evaluaive nomative were Ghormal ly, OGpermanent,O0t is necessary,O0t is
important,0and Onandae.O

In summary, all the Circulars showed an overall predominance of the Conditutiondist
Governing Approach. Yet, all have at least onecharacteristic of the Entrepreneurial Governing
Approach tha was predomnant. An andysis of the EGA follows and a more thorough
interpretationis offered in thefind chapter.

TheEntrepreneuria Governing Approach

According to Moe and to Moe and Gilmour, the second predominant and current
govening approach of govenment management is the Entrepreneurial Governing Approach. As
with the CGA, the Entrepreneurial Governing Approach also has seven essential and related
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characteristics. Althoughno Circular showed evidence of the EGA as a predomnant govening
approach, al contained evidence of thepragmatically based characteristic. Theindudive
characteristic was predominant in the2003Circular and other EGA characteristics indicated no

predominance.

Pragmatically Basd

Relying onthe NPR@ review of what is currently working for successful organizations
across both the private and public sectors, thefirst characteristic of theEGA istha itis
pragmeatically based. This chaacteristic is based on thetwin missionsof the NPR tha areto
create a govenment tha works better and cods less and focuses on how govenment opeaates,
notwha govenment should do.

Theworks better and cods less categories were coded separately for increased andytical
andinterpretive detail. All Circularsindicated a predomnance of this characteristic.

Works Better

Amongthetextud references coded as evidence of theworks better category, were
Oessen the burden of work,OGimplicity,Oand Qedistic.O Also induded were indicators of
timeliness such as On a timely manne’;Oand references to efficiency such as Gnog efficient
performance,Oand Gaccomplishing thework more efficiently.O

Codsless

References to economnical when it was used synonynoudy with thrifty were coded as
evidence of the cogs less category. These induded, Gor the purposes of econory,OGim for
econony,Oand Gnog econonical performance.O References to economny when it was used to
mean the naiond produdion and consumption of goodsreflected the private sector as a distinct
sector and were coded as indicative of the CGA. Descriptionsof economic impact such as
Oemovd or withhdding of propety fromtax rolls,Oand Qedudion of revenues fromincome
and other taxesOwere also coded as evidence of the cog less category. Direct referencesto cost
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induded Gog,0ros comparisonsOdnvolving additiond capital investment, OCxdditiond
annud cogs of produdion,Oand Qlirect and indirect cogs;Oand references to cog thresholds
such as Gnore than $100000Crefl ect this characteristic. Additiond examplesinduded
Qiepreciation O0nterest, 0&ompute,Oand Qo finance directly or indirectly.O

Results Driven

The prominent characteristic of the Entrepreneuriad Governing Approach isthatitis
resultsdriven. It primarily focuses on organizationd outcomes. TheEGA isresultsdrivenin
several ways. Itisdriven toward peformance and economic results, induding recommendaions
for both systemic and individud changes. Noneof the Circulars showed a predomnance of the
results driven characteristic.

References to planning and defining work tha were induded as evidence of this
characteristic induded: (precise work statements,OGcopeof work,OQevel of performance,O
Qorogram planning Operformance, OOpeformance standads Oand Qhe establishment of
performance gods and priorities.O Also induded were references to Gneentives,OGnonitoring,0
and performance evaluaion.O Additiond phrases reflecting the focus on outcomes induded Gas
accurately as possible, OGss redlistically as possible,Oand Gccomplishment of its program.O

Another groupof phrases indicated theimportance of time to thefind result. They
induded Qleveloped in time,OQurgency of a requirement,OQunacceptable dday or disruption, OO
when needed,Oand Qith sufficient notice to arrange alternative sources.OContextudly, these
phrases all shared afocusontimein meeting a specific outcome and are therefore were coded as
indicating the results driven characteristic. In contrast, On atimely manneaOwas coded as
reflective of theworks better category of the pragmatically based characteristic because,
contextudly, it occurred within a discussion more focused on thevaue of the overall
effectiveness of a program.

Also coded as evidence of this characteristic were (based on the entire workload,O
Qorodudivity, OQqudity,Oand Gnaximum value.O The 2003 Circular added an emphasis to
tracking and sharing (est practices,Oand Qessonslearned.O These also are reported as evidence

of this characteristic.
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Stucture Independent

Thethird characteristic of the EGA isits structure indgoendence. TheEGA is
independent of governmental structure and organizationd structure. According to Moeand to
Moe and Gilmour, the executive branch no longe views governmental management as asingle
comprehengve fundion tha mug be coordinated and integrated.

Thegovanmental and organizationd categories of the structure indgoendent
characteristic were coded separately for increased andytical and interpretive detail. No Circular
showed a predomnance of this characteristic.

Governmental Structure Independent

The EGA aso isindgendent of governmental structure. Accordingto Moeand to Moe
and Gilmour, agendes, rather than Congtess, articulate their own visons ThePresdency has
become persondized and the executive branch in general has become disaggregaed. Rather than
following theleadership of a strong central management agency, interagency committees prevail.

No daawere foundto reflect thegovenmenta category of the structure indgpendent
characteristic of theEGA. The structure indgpendent characteristic has two categories tha were
coddd separately, and data were foundtha are consistent with the organizationd categoty.

Organizationd Structure Independent

According to Moeand to Moe and Gilmour, the EGA replaces arespect for a
politically accountable hierarchical organizationd structure with entrepreneurial
govenment departments, pulic-private partnershipsand quasi-governmental hybrd
organizations The Entrepreneurial Governing Approach strongly values
econonically based performance results. Therefore, the EGA isindgpendent of
organizationd structure.

Amongthe data codad as evidence of this category were Qyovanment owned contractor
opeaated (GOCO),0Qyovenment corporation,OQpublic-private partnerships Oand Gpublic-public
partnerships Oand (high performing organization.O References to Onternad management
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reviewsOoften led to Qeorganization®and both were indicative of this category. Referencesto
QonvesionOand Qrander of workOfrom atraditiond organizationd structure to acontract or
other arrangament were induded here, as were directives for agendes to implement Circular

ingructionswith the Gninimum necessary internd ingructionsO

Pronotes Sector Blurring

The Entrepreneurial Governing Approach also promotes sectoria blurring, utilizing
market dynamics with cusomers and employees. The public and private sectors are consdered
alikein theessentials. No Circular showed predominance for this characteristic. The 2003
Circular showed no predomnance between this and the CGA promotes sector distinctions
characteristic. Theremaining Circulars showed predominance for the CGA characteristic.

Textud references to Qontracts,Ozontractor,Oand (hidsOwere evidence of sector
blurring. These indudel citationsregarding prepaiing, soliciting, and evaluaing bids and
negotating, awarding, managing and monitoring contracts. They also induded referencesto the

Gompetition OQrompetitive condderationsOand Gither modeof performance.O

Indudive

TheNPR reviewed successful public and private organizationsas a method of describing
how successful organizationsopeate, notwha they should do. Because the Entrepreneurial
Governing Approach resulted from areview of how current successful organizationsopeaate, it
isindudive, tactical and descriptive.

The2003Circular showed evidence of this predominant characteristic. The1999and
1983Circulars showed no predominance between this and the CGA dedudive characteristic,
while thefirst three Circulars showed evidence of the CGA dedudive characteristic. This may
indicate a possible trend. Not many textud references were foundthat suggested theindudive
naure of the EGA. Theseinduded Os theresult of, OQesulting from,Oand hased on.O
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Tactical

The Entrepreneurial Governing Approach istactical in tha it isfocused on current and
gpecific short-term outcomes and objectives. Nonre of the Circulars indicated a predominance of
this characteristic. The2003Circulars showed no predominance between this and the CGA
strategic characteristic, and theremaining Circulars showed evidence of the CGA characteristic.
Theonly phrase codel as evidence of this characteristic was netime activity of short
duration.O

Descriptive

Findly, theEGA is descriptive because it describes current successes and makes no
attempt to apply evaludive criteria other than the organization® econonic success. Changeand
efficiency are ingrumental values in the EGA with no nomative content.

No Circular showed predominance of this characteristic; all indicated a predomnance of
the CGA nomative characteristic. QJsudly involveOand Gomprehensve reviewOwere the
textud references tha indicated the descriptive characteristic.

Briefly, no Circular showed a predomnance of the Entrepreneurial Governing Approach.
However, the pragmatically based characteristic was prominentin all, theindudive characteristic
was predomnant in the2003Circular, and other EGA characteristics indicated no predomnance.
A more thoroughinterpretation is offered in thefinal chapter.

Method Two

In methodtwo | examined the daa from method one (used to determinegovening
approach predomnance) to determine wherein the Circulars the daa appeared. In this second
method | prioritized the datareported for thefirst methodusng the ordind values (1) policy, (2)
definitions and (3) other.
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AsFigure 1 illugrates, the phrases coded in method onein the policy and definitions
sectionsgradudly increased in volume from the 1966 to the 1999Circulars. The 2003Circular
did not offer definitionsin thetext of the Circular; they appeared in an attachment. In 1966the
percent of phrases coded in these two sectionswas eight percent (8%) and in 1999it was thirty
five percent (35%).

By further examining the daa from methodonethat | used to determine govening
approach predomnance for itslocation in thedoaument, which | predicted mog directly
addressed the conaept of inhaently governmental, | attempted to bring theresearch question
togdher. | had anticipated that | could determine whether the meaning of inheently
govanmental asit was used in OMB Circular A-76 reflected a changefroma Conditutiondist to
an Entrepreneurial Governing Approach, butthelow volume of data available in methodtwo

prohibited this andysis.

Method Three

| condudel the structuring phase of the study by examining the data from methodtwo
(phrases that appeared in the policy and definitionssectionsof the Circulars) for references to
commercia activities. | prioritized the datafrom methodtwo usng two ordind values: (1)
independent of areference or discussion of commercial activities or (2) dependent upona
reference or discussion of commercia activities. For example, the policy section of the 1983
Circular read GCertain fundionsare inhaently Governmental in naure, beng so intimately
related to the public interest as to mandae performance only by Federal employees.O(p. 2) The
phrases tha were examined from this text in method two were coded in methodthree as being
indgpendent of areference to commercial activities.

By reviewing the daa from method two that mos directly addressed the conaept of
inheently govanmental for its relationship to a discussion of commercial activities (which |
predicted indicated strength of the concept of inhaently govenmental), | further attempted to
examinetogeher thetreatment of inhaently govanmental asit wasused in OMB Circular A-76
and the evidence for achangein goveaning approaches.
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However, methodthree degpended uponmethod two and thelow volume of daa available
in methodtwo aso impacted thethird method. As Figure 2 indicates, the phrases examined in
methodtwo tha were indgpendent of a discussion of commercial activities generally increased
from thirteen percent (13%) in 1966to forty-three percent (43%) in 1983. Thepecentin
Circular 1999was thirty six percent (3699, indicating adecline As noted above the2003
Circular did notoffer definitionsin thetext of theCircular; they were presented in an

attachment.

With methodstwo and three | attempted to bring the research question togeher,
anticipaing tha | could determineif the meaning of inheently govenmental asit was used in
OMB Circular A-76 reflected a changefrom a Conditutiondist to an Entrepreneurial Governing
Approach. However, thiswas notpossible. Because methodthree depended on methodtwo
data, thelow volume of data available in methodtwo prohibited further andysis usngthefind
method.

In order to it discern whether induding supplemental materials in the structuring andysis
would changethe outcome of theandysis for 2003 and by implicationif it has thepotential to
do the same for other Circulars, | conduded apilot study. By induding all the doauments from
thefirst andlast Circulars tha were printed at thetime of the CircularsOpuHication, the research
propostion was addressed more thoroughly, bolstering themain study.

The Pilot Study

Thesample for the structuring phase of theandysis induded each Circular, 196652003.
In addition, | reviewed Attachments A, B, C, and D tha accompanied the 2003Circular asa
pilot study. The2003attachments were reviewed usng only methodone theresults were
combined with the datafromthe Circular andysis and presented sepaately in Table 21. Because
there was not a policy sectionin the attachments, there were no policy daafor methodtwo; and

because methodthree depended uponmethodtwo, no daa were available for methodthree.
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These attachments were subjected to the same andysis as the Circulars in the main study.
For example, they were reviewed to identify phrases for possible coding as evidence of the
indicators. As with the main study, these were identified as both descriptionsof groupsof daa
and examples of specific daafoundin thetexts, as presented in Table 13. After al the
doauments were reviewed and the examples completed, the doauments were reviewed agan to
increase rating reliability. However, the daafrom the attachments are presented in numerical
format rather than table format listing each phrase, as are the daafrom the main study.

When the 2003 Circular was reviewed, it showed apredominance of the CGA. Yet,
when the attachments to the 2003Circular were included in theandysis for the 2003Circular,
nether governing approach was predomnant. The CGA characteristics represent sixty percent
(60%) of thedaa for 2003doauments, induding attachments. Had a simple fifty onepercent
(51%) threshold been applied to signd predomnance, the Congitutiondist Governing Approach
would have been the predomnant govening approach for 2003Circular, induding the
attachments.

In contrast to reviewing only the Circular, theimpact of reviewing the attachments for the
2003Circular producd evidence of achangefrom a predominance of the CGA to no
predominance in overall govening approaches. The predomnance of theindividud
characteristics within each govening approach remained the same when the attachments were
induded with the Circular.

In thethree data andysis and interpretation chgpters | presented the evidence fromthe
summary, explication and structuring pheases of theresearch. In the next chapter | summarize the
project and offer some additiond conduding interpretations | also look ahead to two thick
political conaepts that appeared in thetexts, and which could providetopics for future research
projects: director discretion and govenmental capecity. | close with afind comment about
thick (and thin) political conaepts and thetypdogy to guideresearch examining political
congepts.



Chapter Nine
Summary and Conclusions

Introduction

In the previousthree chapters| presented the study® data andysis and interpretation
following thethree andytical procedurestha comprise Mayring@modd. Inthisfind chapter |
briefly review the project, discussing thefindingsof the study from an overall perspective. |
offer afew additiond observationsfromthedaa Next, | condde the contibutionsthe study
soughtto make to thefield. |1 condudewith areview of future research projects, indudinga
brief discussion of two additiond thick political concepts tha were addressed in the Circulars.
In clogng, | return to two ideas introduced at the beginning of the dissertation: thick (and thin)
palitical conaepts and thetypology to gude research examining political concepts.

Findings

Thedissertation began with the research propostion tha the meaning of inherently
govanmental asit was used in OMB Circular A-76 from 1966to 2003reflected a changein
govening approaches from a Conditutiondist to an Entrepreneuria Governing Approach. If the
research propostion had been suppoted, the 1966 1967and 1979Circulars (puldished during
the proposd reign of the Conditutiondist Governing Approach) would have shown evidence of
tha approach. The1983Circular (written durning the predicted period of changein govening
approaches) would have contained elements of bath approaches. Findly, the 1999and 2003
Circulars (printed after the theorized solidification of the Entrepreneurial Governing Approach)
would have reflected the new approach. Theresearch propostion was not suppoted; the
Conditutiondist Governing Approach was the predominant govening approach in al the
Circulars, thoughnat when the attachments to the 2003 Circular were induded.

177
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TheMain Study

Thedissertation investigated a compoundresearch question. Thefirst component of the
guestion was an examination of the evolution of the meaning of inhaently goveanmental in
OMB Circular A-76 andits suppoting doauments. Thesecond element explored the meaning of
inhaently govenmental asit was used in A-76,looking for a changein govening approaches
from a Conditutiondist to an Entrepreneurial Governing Approach.

To investigae this question, | used alongitudind quditative content andysisto review
Circular A-76, The Performance of Commercial Activities, 1966through2003and all primary
source doauments published by OMB that related to the Circulars, induding tranamittal
memoranda implementation handbooks a pdicy letter, and memoranda | selected the Circular
tha addresses contracting out public services, notbecause of its focuson contracting, but
because it isthe administrative device that mog thoroughy operationalizes the notion of
inhaently governmental. A-76isthedoaument with thelongest history tha mos directly and
comprehengvely discusses the meaning of inhaently govenmental

| followed Mayring@ modd of quditative content andysis that indudes three distinct
andytical procedures. summary, explication, and structuring. First, | reviewed all thedoauments
in the sampling frame usng thefirst procedure to review the broad context of the Circular and to
begin investigating thefirst component of theresearch question. | examined three elements of
theuse of inheently govenmental: the use of text tha described the concept (whether or notthe
phrase was used), the use of GnhaentlyOand Qyovernmental Otogether as onephrase Onhaently
govanmental,0and theuse of Onheaently govanmental fundion/activityOas a defined term.

All threefirst appeared in supplemental doauments, not Circulars. Theforerunne of the current
definition of inhaently govanmental appeared in an attachment to the 1967 Circular; the phrase
Onheently governmental Owas first used in a 1976transmittal memorandumn andthe 1992
OFPP Policy Letter used theterm Onherently govenmental fundionCfor thefirst time and
placed it in adefinitionssection. Placing pivotal trangtionsin its treatment in supplemental
doauments rather than in thetext of the Circular diminishes the already seconday role of
inheently govanmental even further.

Continuing to explore the evolution of the meaning of inheently governmental |
examined thefuller treatments of the concept tha extended beyond definitionsby explicating
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text fromall thedoaumentsin the sampling frame. | discussed theinformation essential to an
oveall undestanding of the doauments, and relating specifically to theevolution of the meaning
of inheently govenmental usng the CircularsQoutline structure as away to organize thedata.

The concept of inhaently governmental in A-76 can only beundestoodin relation to the
CircularsQtreatment of commercial activities. Theuse of the phrase @ommercia activityOin A-
76 was not the same as its common usage, creating confuson in therelated treatment of
inheently govanmental. Theessential features of the definition of commercial activities (as
those the govanment provided buttha could have been obtained from a commercia source)
remained congant throughoutthe series of doauments. This definition of commercial activities
was significant for the conagpt of inheently govanmental for two reasons

Firgt, it framed the treatment of inhaently governmental in relationship to conmercial
activities. Thiswas appropriate in the Circular tha provided federal agendes with policies and
procedures for deermining whether the govenment or a private source should supply a
commercialy available produd or service for the government@ use. However, because A-76is
thedoaument with thelongest history that mog directly and comprehensvely discusses the
meaning of inhaently govanmental, it meansboth that the primary federal executive branch
treatment of this thick pditical conaept appears in reference to another concept and tha much of
its meaning mug therefore beinferred. Asathick politica concept (afundamental political
concept a polity mug address), inhaently govenmental is notthe primary subject of an
administrative mechanism opeaationdizing theintent of the presidency.

Second,in addition to other factors such as the phrasing of the Circular subject, the
deinition of commercia activities contributed to confuson regarding the purview of the
Circular. Because Circular A-76 applies only when thegovenmentisinterested in providinga
commercialy available produd or service for its own use, both govenmenta provisonand
govanmental consumption are essential. When thegovenment is notinterested in providinga
commercialy available produd or service for its own use, procedures for deermining the private
provider fall unde procurement guiddines. Thedefinition of commercia activities detracts
fromthisdistinction. This public policy that govenment relies first onthe private sector to
supply the produds and services it uses is congstent throughoutthe Circulars andis a strong
endorsement of thefree enterprise system. Defining commercial activities differently fromits
common usage diminishes theimpact of the presentation of this public policy.
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Theevolution of themeaning of inhaently govanmental in thedoaumentsin the
sampling frame reflects a restriction of public administrator discretion. Thefirst two Circulars
gave genga policy, leaving the specifics of itsimplementation largdy to agency directors.
Althoughthe 1979Circular described director discretion and valuejudgrent as conditionsof a
govanmental fundion, it also introdued a handbak tha provided procedures for implementing
thepolicy and condrained thedecision-making authority of thedirector. Themog recent
Circular dispensed with both of these qudifiers and confined inherently govenmental activities
to those involving the exercise of sovereign govenment authornty. Further restricting public
administrator discretion, the policy letter introduced subdantial as a qudifier for discretionin
1992and this has been retained in the current doauments.

Theevolution of themeaning of inhaently govanmental aso reflects arestriction of
activities that could bedeemed inheently governmental. Thefirst two Circulars discussed the
necessity of thegovenment retaining control of its own programs throughthe peformance of
basic management fundionssuch as pasonnd. The 1979Circular introdued in-hous core
capabilities as a category in govenmental fundions and the 1983and 1999Circulars addressed
core capadty in ther respective handbooks The 2003 Circular did not address thetopic in the
Circular or any of its supplements. Thefind Circular further reduced the number of activities
tha could be deemed inhaently govenmental by replacing fundion with activity and
introduang newly identified roles tha mug behdd by aninheently gowernmental agency
official. Agand thisgenera trend of restricting the activities tha could bedeemed inhaently
govanmental, the2003doauments broadened theddinition of who could perform inheently
govanmental activities. Togeher, redudng administrator discretion, decreasing activities tha
could bedeemed inheently govenmental, and expanding the definition of who could perform
inheently govanmental activities reduce therole of government.

Lastly, | employed structuring to bring the two elements of theresearch question
togdher. Inthefind procedure | used theandytical framework based onthework of Moe Moe
and Gilmour, and Gore to examinethe Circularsfor evidence of a changein govening
approaches and to deermineif themeaning of inherently governmental asit wasused in OMB
Circular A-76 reflected such achange

In methodonel examined each Circular for evidence of predomnant characteristics and
govening approach. Althoughall the Circulars showed evidence of the Condgitutiondist
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Governing Approach, all also had at least onecharacteristic of the Entrepreneurial Governing
Approach tha was predomnant.

Theresearch propostion posted tha the Circulars published during the hypothesized
reign of the Conditutiondist Governing Approach (1966,1967and 1979 would exhibit
evidence of tha govening approach. Indeed, thiswas the case: the CGA was predominantin
each. Furthermore, these three Circulars had the same patern of predominant characteristics.
Each displayed five predominant CGA characteristics: structure dependent, promotes sector
distinctions dedudive, strategic, and normative. However, each also showed a predomnance of
the EGA chaacteristic, pragmatically based; and noneinduded a predominance of the CGA
characteristic values driven or the EGA characteristic, result driven.

Theresearch propostion aso predicted tha the Circular written in 1983during the
posulated period of changein govening approaches would contain elements of bath govening
approaches. Thiswas notfound:the CGA remained predomnant. However, the 1983Circular
did exhibit achangein the patern of predomnant characteristics. It maintained the patern of
the previous three Circulars, with oneexception: there was no predominance of either the CGA
characteristic, dedudive, or the EGA chaacteristic, indudive. The1983Circular, then,
demondrated predominance for four CGA characteristics: structure dependent, promotes sector
distinctions strategic, and normative. Like thepreviousCirculars, it also showed the EGA
characteristic, pragmeatically based, was predomnant. Findly, the1983Circular indicated no
predominance of the CGA characteristic, values driven, or the EGA characteristic, result driven.
Moreover, in 1983,ndther the CGA characteristic, dedudive, nor the EGA characterigtic,
indudive, was predominant.

Furthermore, theresearch propostion suggested that the Circulars printed after the
hypotesized solidification of the Entrepreneurial Governing Approach (1999and 2003 would
reflect the new govening approach. This also was not suppoted: both showed evidence of the
Conditutiondist Governing Approach. The1999Circular had the same patern of characteristic
predominance as the 1983Circular.

The2003Circular displayed the greatest changein the patern of characteristics. Circular
2003showed predominance of two CGA characteristics, structure dependent and normative. It
also exhibited predominance of two EGA characteristics, pragmatically based and indudive.
Additiondly, no predominance appeared for the CGA characteristic, values driven, or the EGA
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characteristic, result driven. There aso was no predominance of the CGA characteristic, sector
distinctions or the EGA characteristic sector blurring. Findly, no predominance was foundin
the2003Circularsfor the CGA chaacteristic, strategic, or the EGA characteristic, tactical.

With methodstwo and three | attempted to bring the research question togeher,
anticipaing tha | could determine whether the meaning of inheently govanmental asit was
used in OMB Circular A-76 reflected achangefrom a Conditutiondist to an Entrepreneuria
Governing Approach. Thelow volume of daa prohibited athoroughandysisusangthefind
methods

Nonehdess, thedoauments provided evidence to address the two components of the
research question indgoendently. The summary and explication phases of theandysis offered an
oppotunity to review the evolution of the meaning of inheently governmental in the doauments,
and method oneof the structuring phase examined daato deerminethe CGA wasthe
predominant goveaning approach in al theCirculars. Thelow volume of daain methodstwo
and three of the structuring phase prevented usng theresearch project asdesigned to deermine
whether the meaning of inheently govenmental asit was used in OMB Circular A-76 reflected
achangein govening approaches.

Returning to Prior( (2003)assertion that texts can serve as the mastercodefor
doauments, and that textud andysis can serve as a paradigm for the andysis of doauments, |
suggest allowing the doaument characteristics to serve as a proxy for the characteristics of the
concept of inheently goveanmental. Fromthis premise, | condudetha the meaning of
inhaently govenmental asit was used in OMB Circular A-76 does notreflect achangein
govening approaches, butthat it does reflect differences over time.

ThePilot Study

Using method oneof the structuring procedure | also reviewed Attachments A, B, C, and
D tha accompanied the 2003Circular as a pilot study. When the attachments to the 2003
Circular wereindudeal in theandysis of the 2003Circular, nather governing approach emerged
as predominant.

In contrast to the findingsfrom reviewing only the Circular, reviewing the attachments to
the 2003 Circular produced a changefrom the predominance of the CGA to no predominance of
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eithe govaning approach. Nondhdess, the predominance of theindividud characterigticsin
each govening approach remained the same when the attachments were induded.

Induding these attachments had two advantages. First, it hdped to deerminetha
induding the supplemental materialsin the structuring andysis changed the outcome of the
andysisfor 2003,and by implicationit has the potential to changethe outcome for the other
Circulars. Adding more doauments to thedata set has the potential of inareasing the validity of
theresearch findings Therefore, thereis evident valuein reviewing the supplemental materias
for theothe Circulars usng the structuring andysis. The degree of expected valueis undear,
however. Althoughreviewingthe attachments for the 2003Circular produced a significant
changefrom a predomnance of the CGA to no predomnance in overal govening approaches, it
is noteworthy tha the predominance of theindividud characteristics in each of thegovening
approaches remained the same when the attachments were induded.

The second advantage of reviewing the 2003attachments as a pilot study was that by
induding al thedoauments fromthefirst andlast Circulars (Circular 1996did nat indudeany
supplemental doauments), the research propostion was addressed more thoroughly. Tha
induding the 2003attachments did notresult in the EGA emerging as the predominant
govening approach buttresses the main study® conduson tha the research propostion was not
suppoted.

Reliability and Validity Revisited

| soughtto increase reliability in three ways, by usng characteristics in the andytical
framework established prior to theandysis and by reviewing of all doacuments after each
addition of examples of thedaatha were coded as evidence of theindicators and following
additionsof contextudly located daa. Defining contextudly located data bolstered and
prioritized content validity ove reliability.

Still, it isworth exploring two possible conditionstha may hdp explain why the
propostion was not suppoted. First, it is possible tha there has been a changein govening
approaches as Moe and as Moe and Gilmour podulate, butthe Circulars do notreflect that
change Alternaely, of course, there may have been no changein govening approaches, andthe
Circularsreflect tha stability.
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Condition Onée’

Perhgpsthe Circulars smply do notreflect thechangein govening approaches tha Moe
and Moe and Gilmour podulate. The Circulars are OMB publicationsfor executive agendes tha
state policy and give directionsaboutits implementation. The naure of the pubiication may
predispo it to bang consstent with the CGA; a strong central management agency, a specified
executive agency, govanmenta policy, andimplementation indructionsall are indicators of the
CGA. Alternaively, thetopic of the Circulars, the paformance of commercial activities, is
distinctly indicative of theEGA. Therefore, if there hasindeed been a changein govening
approaches, butthe Circulars do notreflect tha change oneexplanaionistha the context and
process of the Circulars were likely to be govened by the CGA andther content were likely to
begovened by theEGA. If thisisthecase, then theimpact of the context and processis more
evident than theimpact of the subject matter in the Circulars.

Condition Two

The second possible explanaion for theresearch results is there has not been a changein
govening approaches as Moe and as Moe and Gilmour podulate. Theevidence is congstent
with an increase in theinfluence of the EGA in OMB Circular A-76 from 1966to 2003. This
cannotbe genealized past the Circulars. It does, however, raise the question whether the
hypotesis of achangein govening approachesisin error. If there has notbeen achangein
governing approaches, it is certainly possible tha there has been some inarease in influence of
the EGA, but notto the degree podulated by Moeand by Moe and Gilmour.

Based ontherigor and trangparency of theresearch design and theinternd validity of the
andytica framework here, | condudethat theresearch results are reliable and valid. However,
as| suggested in Chepter Five, | bdieve there has been a dialoguebeween the points of view
represented by the Conditutiondist and the Entrepreneurial Governing Approaches fromthe
founding of therepublic. Because theresearch propostion was not suppoted, | suggest tha the
CGA and the EGA are more points of view in a dialoguerather than governing approaches.
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Project Contributions

To discuss the contributionsof the dissertation to thefield of public administration, | first
briefly review other treatments of inhaently govenmental. | then review afew ways the current
study soughtto contribute to thefield.

Othe treatments of inheently governmental

Theacademic literature has pad modeate attention to the contemporary definition of
inheently govanmental asit relates to the privatization of govenmental services. Such work
focuses narowly onthedefinition of the phrase inherently govanmental. The contemporary
focusis expected since the prepondeance of public administration scholarship has been more
concerned with contemporary issues than historical andysis. Theparing of inhaently
govanmental with outsourcing also is not surprising, for two reasons First, there has been a
recent tide of interest in outsourcing. Second, the prindpd govenment doaument that addresses
theddinition of inhaently governmental is OMB Circular A-76, Performance of Commercial
Activities, andit is primarily concerned with outsourcing. The current literature also is explicitly
nomative. Thistoois notsurprising because the conaept of inhaently govenmental isa
nomiative concept, focusng on what should be consdered to be activities peformed only by

govenment.

The Current Sudy

Theprimary contribution of the dissertation is to the study of U.S. nationd pulic
administration. As previoudy discussed, its prindpd contributionistha by repostioning the
concept of inheently goveanmental as athick political conaept and proposng aresearch
typology to guideinvestigationsof these types of idess, the current study has begunaddressing
the problem of theddficit in public administration research investigating public administrative
mechanisms tha opeaationdize political idess.

In addition, the dissertation soughtto contribute to thefield by filling ggpsin the current
inheently governmental literature? The conaept of inhaently govanmental is athick political
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concept tha is of central impaortance for apolity. It isatopic worthy of an examinaion tha
exceedsthe current nomative, definitiond and contemporary focusonits relationship to
privatizing govenmental services. Thedissertation treated the meaning of inheently
govenmenta asthefocusof inqury, providing an empirical andysis of the historical meaning
of inhaently govanmental extending beyondits definition and exploring achangein govening
approaches in the meaning of inhaently govenmental. Therelationhip between govening
approaches and inheently govanmental had not previoudy been consdered. Thecurrent study
informs theinheently goveanmental literature in public administration scholarship and the
conditutiond, inditutiond, and normative streams of public administration dialogue

Furthermore, theandytical framework that | used in the study provides a comprehensve
description of the Conditutiond and Entrepreneurial Governing Approaches. Introduangan
andytical framework tha synthesizes Moe(3 and Moe and Gilmour@ work is avaluable
contribution. Thar bodyof work isrich conceptudly, and collectively, it is quite distinctively
thorough.Spanning several decades, ther ideas have evolved. However, they did nat
consolidae thar ideas or provide a condse and thoroughdescription of thetwo govening
approaches. Therefore, providing a succina and comprehensve summary of these two
approaches is valuable specifically to Moe@® and Moe and Gilmour@ work, and for public
administration literature in general, because of thedistinctively thoroughnature of thar ideas on
thetopic.

Thedissertation also producd interpretationsuseful to the study of contemporary public
administration problems by adding particular historical contexts to the conagpt of inheently
govanmental and by examining the concept for evidence of govening approaches. For
example, it hdpsto contextudize the current debae over contracting govenmental servicesto
the private sector and shedslight on how much of a departure the current rhetoric about
contracting is from previousrhetoric.

A seconday contribution of this project is to the practice of public administration. Public
administrators in leadership postionsneed notonly an opaationd deinition of howthe naiond
govenment currently definesinhaently govanmental activities; they also may bendfit froma
contextudized undestanding of how the meaning has changed over time. This historical
perspective may enrich their administrative expertise and equip them to contribute alonge-term
view to highly politicized debaes aboutoutsourcing.
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Additional Research

Jug as all research can potentially suppot future projects, the dissertation might buttress
additiond historical andyses of the meaning of inherently governmental during other periodsof
U.S. history and by other governmental branches and levels. The current study suppots
additiond research in at least five areas. First, investigaionsof changein govening approaches
in theimplementation of these Circulars in federa government agendes would be enriched by
this research focused onthe Circulars. Second, the study suppots additiond research into
whethe and when the Conditutiondist Governing Approach existed prior to 1966 Third, smilar
research could be conduded on theother U.S. fedea branches of govenment, and fourth, such
research aso could be conduded on U.S. state and local government levels. Fifth, research in
the U.S. could suppot cross-naiond research. Cross-naiond research often ismissingan in-
depth historical and contextud focus of the countries being compared tha can enrich the

andyss.

In addition, the Circulars addressed two additiond thick political concepts tha could
serve asthefocusof futureinquiries: director discretion and govenmental capecity. | close with
afind comment aboutthick (andthin) political concepts and thetypology to guideresearch
examining political concepts.

Director Discretion

Moeand Moe and Gilmour do notuse theterm discretion. They do, however, discuss
autonony and decision making authority and propose tha the EGA increases autonony for
managers and decisiorn-making authorty for employees. They describe mangea's as having
greater autonony to lead their departments, unencumbered by bureaucratic standadization and
political accountability. Additiondly, thethird NPR prindple of Empowering Employees to Get
Results suggested that decentralizing authority and creating organizationd cultures to empower
employees to make decisionswould result in improved overal results.

TheCircularstell adifferent story. References to agency director discretion were direct
and clear inthe1966and 1967 Circulars. These early Circulars outlined objectives and gave
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genega guiddinesto theagency director. They also explicitly granted directorsthediscretion to
act within those guiddines to meet the broad objectives. Thefollowingingructionwasin

keeping with the general naure of theguiddines these first two Circulars gave agendes:

An activity should be continued for reasonsof comparative cogsonly if a
comparative cos andysisindicates tha savingsresulting from continudion of the
activity are at least sufficient to outweigh the disadvantages of Government
commercia andindugrial activities. No specific standad or guiddineis
prescribed for deciding whether savingsare sufficient to judify continugion of an
existing Government commercial activity and each activity should beevaluaed
onthebasis of theapplicable circumstancesE Reasonable adjusmentsin the
timing of such actionsmay be made, however, in order to aleviate economic
didocationsand persond hardshipsto affected career personnd. (pp.7-8)

References to discretion became less frequent and more boundel in theremaining
Circulars. The1979Circular was thefirst to definea governmental fundion®; induded in this
definition was areference to thediscretionay application of govanment authonty. The
treatment of discretion in this context changed with theissuance of theremaining doaumentsin
this series. For example, the 1992policy letter used Gubgantial Oas a qudifier of Qliscretion,O
which was continued in Attachment A to the2003Circular. Theevolution of theuse and

meaning of discretionin these doaumentsis a potential future research project.

Governmenta Capacity

A secondthick political concept that the doauments addressed tha aso was not a part of
the current study is govenmental capecity. Thefirst two Circulars used theterm GontrolOrather
than Qapacity.OThe 1966 Circular read:

This Circular is applicable to commercial and indwstrial produds and services
used by executive agendes, except tha it E Does not ater theexisting
requirement tha executive agendes will perform for themselves those basic
fundionsof management which they mug peform in order to retain essential
control over thecondud of thar programs. These fundionsindudeselection and
direction of Government employees, assignment of organizationd
responsbilities, planning of programs, establishment of peformance godsand
priorities, and evaluaion of peformance. (p. 2)
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The1967Circular read smilarly. The1979Circular did notaddress control in theway its
predecessor did, butintroduced Gn-house core capabilities.OThe 1983and 1999Circulars
addressed QGore capacityQin thar respective handbooks and the 2003Circular did not address
thetopic in the Circular or any of its supplements. The evolution of theuse and meaning of
capecity in these doaumentsis another potential research project.

|dentifying future research projects while engaged in research is a common practice. In
this case, it is also an example of the potential value of the source-oriented approach to historical

research.

Investigating the evolution of the meaning of thethick political concepts director
discretion and govanmental capecity in A-76 would further address the problem of the dearth of
research investigaing public administrative mechanisms tha opeationdize political idess. In
doing so, it might contribute to theintellectud capacity of thefield to solve contemporary
problems. Such projects would generate expertise needed to lead thefield and practice.

Thick Political Conagpts and Discourse Research: A Find Comment

Thick (andthin) political conagpts and thetypology to guideresearch examining political
concepts were introduced to contextudize the project and to structure theargument for its
significance. Returning to these two idess as a theoretically focused research project may also
add valueto thefield. Describinginquiresinto political concepts as prindple, discourse, and
implementation offers a specific structure to situate examinaionsof thick political conaepts,
building a bridgefrom normative polemics to implementation studies and offering a mechanism
to investigae how thefundamental conaepts of governments tha are expressed in political
thoughtare opeaationdized throughadministrative devices and then findly implemented into
public practice. By providing a conceptud framework, these ideas may encourage similar
research, and in so daing, may accomplish more than describing aresearch deficit. They may
stimulate research tha addressesit. With such potentia, it would bevaluable to further engage
the conaeptsin arigorous more theoretically focused project.



Tablel

Typologyto Guide Research
Examining Political Concepts

Analytical Levels

Political Concepts

Prindple Research

Thin Political Concept

Discourse Research

Thick Political Conaept

I mplementation Research

Thin or Thick Political Conaept
(Historicaly, Predomnantly Thin Political Concept)
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Table?2

Six Normative Principlesfor Contracting Out

Preambletothe U.S. Constitution

Normative Principlesfor Contracting Out

Form aMore Perfect Union

Command of mission execution by agendes mug not be compromised by contracting out

Establish Jugice

Lengthy incarceration of individuds should be administered by officers of the state

Insure Domestic Tranquility

In public places, armed enforcement of thelaw should be carried out by sworn officers
fully aert to thar duties

Providefor the Common Defense

Military activities in active war zones should be conduded by the armed forces and nat
contractors

Promote the Geneaal Welfare

Governments mug be continuousy poised to engagein immediate and effective
contracting after natural disasters

Secure the Blessing of Liberty

Government activity that threatensthefreedoms or rights of citizensshould notbe
contracted out

Based on: Goodsl|, 2007
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Table3

The Congtitutionalist Governing Approad vs. The Entrepreneurial Governing Approad

Essential and Inter

related Characteristics

An Analytical Framework

Constitutionalist Governing Approadc

Entrepreneurial Gove ning Approadc

Theoretically Based

¥ Theory congsts of propostionssubject to empirica proof or
disproof (Moe, 1994)

TheU.S. Conditution (Moe 2004 2001, 1997, 190, Moe
and Gilmour, 1995)

3 Governance Prindples/ Theoretical Vaues definethe
fundamental theoretical basis of the American polity (Moe,
2004)

¥ Theory of the Accountable Executive
Legd theory of conditutiond govenment (Moe, 1997)
Legdly based administrative theory (Moe, 1997)

Public administration theory equées public organizations
with govenment organizations(Moe, 1997

Pragmatically Based
¥ Based on successful organizations

¥ Focuses on how govenment opeates, notwhat
govanment should do

NPR Twin Missions

Government tha
¥ Works Better
¥ Codsless
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Theoretically Based Pragmatically Based

¥ Theory congsts of propostionssubject to empirica proof or ¥ Based on successful organizations
disproof (Moe, 1994)
¥ Focuses on how govenment opeates, notwhat
¥ TheU.S. Conditution (Moe, 2004 2001 1997 190, Moe govanment should do
and Gilmour, 1995)

¥ 3 Governance Prindples/ Theoretica Vaues definethe NPR Twin Missions
fundamental theoretical basis of the American polity (Moe,
2004) Government tha
¥ Theory of the Accountable Executive ¥ Works Better
¥ Codsless

¥ Legd theory of conditutiond govanment (Moe 1997)
¥ Legdly based administrative theory (Moeg 1997)

¥ Public administrationtheory equéaes public organizations
with goveanment organizations(Moe, 1997

Constitutionalist Governing Approadc Entrepreneurial Gove ning Approadc

Theoretically Based (continued)

¥ Government management is a separable field with its own
longtested theoretical basis. (Mog 1997)
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Constitutionalist Governing Approadc

Entrepreneurial Gove ning Approadc

Values Driven

¥ Democratic values

¥ Politica values

¥ Administrative values

Results Driven
NPR Prindple # 1. Cutting Red Tape

Performance Results

Systemic changes

¥ Creates systems to achieve results
¥ Budgé
¥ Personné
¥ Procurement

¥ Reorients control systems toward
¥ Prevention
¥ Innovdion
¥ Deregulation
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Constitutionalist Gove ning Approadc Entrepreneurial Governing Approac
Structure Dependent Structure Independent
Govenmental Structure Govenmental Structure
¥ Conditutiondly defined roles and relationshipsof 3 ¥ Agendes articulate their own visonsand missions

branches of government
¥ Persondized Presidency
¥ Congress creates agendes, establishes thar missions

passes enabling and management legidation, provides ¥ Interagency committees

ovesight, passes appropriationsand dissolves
¥ Disaggregated executive branch
¥ |Inditutiondized Presidency
Organizationd Structure

¥ Unified executive branch
¥ Public-private patnerships
¥ Strongcentral management agency (OMB)
¥ Quasi-govanmental hybrid organizations
¥ Courts providejudicial review
¥ Decentralizes authority and creates cultures to empower

Organizationd Structure employees to make decisions
¥ NPRPrindple # 3. Empowering Employeesto Get
¥ Nonpatisan professond manage's Results
¥ Performance Results
¥ Hierarchical ¥ Individud changes
¥ Legd authority to administrators
¥ Politically accountable to elected officials ¥ Reengineers work processes
¥ NPR Prindple # 4. Cutting Back to Badgcs: Produang
¥ Standadized Procedures Better Government for Less

¥ Economic Results
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Constitutionalist Governing Approadc

Entrepreneurial Gove ning Approadc

Promotes Sector Distinctions

Public Sector

¥ Soveeignty: fundamnental attributes
L egitimate coercion

Immunity from suit
Indivisibility

Disavows debts

Eminent domain

KK KK K

¥ Inhaently govenmenta fundionspeformed by
govenment

All fundionsof sovereign

Nationd security

Public safety

Manage contracts

Limiting corruption

KK K K K

¥ Public law
¥ Ensure continuance of republican government
¥ Protect rightsand freedomof citizens
¥ Title5of U.S. Code
¥ Presumptiontha law defines permission for
govenment action

Private Sector
¥ Private law
¥ Presumptiontha citizensare free to act unless
prohibited by law

Promotes Sector Blurring
NPR Prindple # 2. Putting Cusomers First

¥ Utilizes market dynamics with cusomers and employees

¥ Cugdomer choice introduaes a market mechanism to
customers

¥ Competition introduces a market mechanism to create
incentives for employees
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Constitutionalist Governing Approadc

Entrepreneurial Gove ning Approadc

Deductive

¥ Visonguidesimplementation
¥ Purpos shapes actions

Inductive

¥ Implementation definesvision
¥ Actionsshgpepumpos

Strategic

¥ Focused on broad, longterm gods

Tactical

¥ Focused on short term and specific outcomes

Normative

¥ Higtorical and Traditiond
¥ Standadizing: Establishes Expectations
¥ Evaluaive: Wha Should be Done

Descriptive

¥ Chronicles current organizationd successes
¥ Reportswithoutevaluaion

Based on:

Rondd C. Moe(2004,2001, 1994 199Q 1987)
Moeand Gilmour (1995)
Al Gore and The Nationd Performance Review (1993)




Table4

Three Governance Principles

Three Governance Principles
(Or Theoretical Valuestha form the Fundamental Theoretical Basis of the American Polity)

Gove nance Principle One Theinstitutions of gova nment shall be divided among thr ee co-
equal branches, the legidative, executive, and judicial, and these
branches shall be at once institutionally separate and

inter dependent.

Gove nance Principle Two All administrative functions areto be located within the executive
branch and responsibleto the President and through the latter
accountableto Congress.

Governance Principle Three There shall be a gove nmental sector (agents of the sovereign) and
a private sector and they shall be kept separate and function
under distinct theories of jurisprudence.

Based on: Moe 2004.

Governance Prindple Two is notfully congruent with Moe other presentationsaboutthe relationship between Congress, the
Presdent and executive agendes. In othe places, Moe describes Congress as a comanager of the executive branch tha provides
direct oversight of those agendes and thar programs. He also describes executive branch directors as directly accounible to
Congress and the President. In the context of his other writings | interpret Governance Prindple Two to emphasize the active
management of the President of the executive agencies, especialy as evidenced in the President@ removd authority. Moe discrepant
description of these relationsdhipsis noteworthy.
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Table 5

Ten Principles of Public Administration

Ten Principles of Public Administration
(that form the theoretical framework for managing government)

The purpose of agency management is to implement the laws passed
by Congress as elected representatives of the people.

Article| of the Constitution empowers Congress to make laws, establish
departments and appropriate funding. Department missions are a direct
reflection of law, not the President or department directors, individually or
collectively. The authority is clear.

The president is the chief executive officer of the executive branch and
Commander-in-Chief of the armed forces and as such is responsible
for the execution of the laws.

Articlell of the Constitution vests in the President executive power and the
responsibility to execute the laws. Effective delegation, central management
laws and central management agencies enable the President to fulfill the interests
of the Institutional Presidency.

Executive branch managers are held legally accountable by reviewing
courts for maintaining procedural safeguards in dealing with both
citizens and employees and for conforming to legislative deadlines and
substantive standards.

Article 1l of the Constitution establishes a framework for the judicial review of
executive action. 1n 1946 this body of case law was codified into the
Administrative Procedures Act and has been subsequently amended and
expanded.

Political accountability for the implementation of policy and law
requires a clear line of authority from the president to the heads of the
departments and agencies and from them to their subordinates.

A defining element of legally based government departmentsis their avail ability
to executive, congressional, judicial, and public scrutiny.

Policy and program objectives specifically agreed to and incorporated
into enabling legislation, subject to reasonable and articulate
standards of measurement and compliance, facilitate effective
implementation.

Unclear policy goals left to agency interpretation inevitably lead to judicial
review and congressional revision when interests groups are most likely more
invested and acrimonious with each other, further debilitating the clarification of
aunified congressional intent.
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6. The congruence of statutory responsibility for policy or program When possible, one department should be responsible for aprogram. When
performance and administrative authority and resources makes several departments are assigned roles with a program, one department should
possible the achievement of statutory objectives. have aclearly defined coordinating role. Additionally, central management

agencies should approve contracting-out management functions. Finally, legally
binding contracts must direct proxy agencies and departmental resources must be
available to manage these contracts.

7. Authority and responsibility for policy and program performance are | Plural executives diffuse authority and accountability.
located with certainty in single administrators, not in plural
executives, interagency committees, or representative boards.

8. Public accountability requires that inherently governmental functions | Fundamental powers of the sovereign may not be delegated to private parties.
and tasks be preformed by officers of the United States and their
government-employed subordinates.

9. Departures from the principles of government organization are made | Extensive adjudications, war and nationwide emergencies warrant departures.
only when functions to be performed or truly exceptional
circumstances require them and when political and legal
accountability are otherwise ensured.

10. Executive management capacity is increased by regular reviews of Government functions have increased in number, costs and legal and technical

general and specific management laws and regulations to incorporate
the best available government sector management practices and to
eliminate requirements and practices that are no longer relevant or
productive.

complexity while investments in the infrastructures to support them, such as
personnel and organizationa structures have weakened. The government has
become hollow. Management should build capacity through enabling and
general management laws. A trained, professional, nonpartisan management
corpsis needed to support institutional goals which political appointees cannot.
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Four Principles of the Entrepreneurial Governing Approach
(Asdescribed by Moe and Gilmour, based on the NPR Report)

1. Cast asidered tape Accountability for results replaces accountability for following rules.
Organizations are oriented toward prevention, innovation and deregulation.

2. Customer satisfaction Market tools such as surveys and focus groups are used to manipulate incentives,
and customer choices are used to compete within market dynamics for
customers.

3. Decentralize authority Decisions are pushed to the lowest possible level. Labor-management relations

and a humanized work environment are embraced.

4. Work better and cost less Governments are reengineered for greater productivity.

Based on: Moe and Gilmour (1995)




Table6

Predominant Member ship of Commissions, Councils and Review Processes
Examining Executive Branch Organization and Managanent

Commission Member ship CGA Characteristic EGA Charaderistic
Brownlow Committee Scholars Theoretically Based
First Hoover Commission Political Leaders Structure Dependent
Ash Council Lead by Private CEOs staffed by Public Policy Analysts and Theoretically Based
Political Appointees Structure Dependent
PRP Lead by OMB Director, staffed by Public Administrators Pragmatically Based
Grace Council Private CEOs, 2000 private employees Promotes Sector Blurring
None (President G. H. Bush)
NPR Public Administrators, Private CEOs, Citizens Pragmatically Based
Promotes Sector Blurring

The predominant membership of the commissions, councils and review processes is listed. The primary characteristic of the respective governing approaches
that the membership of the commissions indicates is listed. This is not intended to be a thorough or inclusive listing of either the membership of the commissions
or the governing approach characteristics these commission memberships reflect. This table is for illustrative purposes for the proposal that the membership of
the commissions represents one factor indicating a change in governing approaches from a CGA to an EGA.

Based on Moe, 1994, 1990
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Table7
Structuring: Data Analysis Protocol

Constitutionalist Governing Approadc

Governing Approad Characteristics

Theoretically
Based

Promotes Sector Deductive

Distinctions

Values
Driven

Structure Dependent Strategic

Normative

Public Private
Sector Sector

Governmental
Structure
Dependent

Organizational
Structure
Dependent

Data

CTB

CvD | CGSD | cosD CPUS | CPRS | CD CS

CN

Method 1
CGA

Method 2
Section

1. Policy
2.Definitions
3.0ther

Method 3
Relation to
Commercial
Activities
1.Independent
2. Dependent
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Entrepreneurial Governing Approad
Govening Approad Charaderistics
Pragmatically Results Structure Independent Promotes Inductive Tactical Descriptive
Based Driven Sector
Blurring
Works | Costs Governmental Organizational
Better Less Structure Structure
Independent Independent

Data EWB ECL ERD EGS EOS EPSB El ET ED
Method 1
EGA
Method 2
Section
1. Policy
2.Definitions
3.0ther
Method 3
Relation to
Commercial
Activities
1.Independent

2. Dependent




Table8

Summary of Document Population

v@%ggles r Document Date Author(s) DO%J/ r;:nt

BOB Circular No. A-76, Policies for acquiring March 3, 1966 CharlesL. Schulte Circular

1966 commercia orindugrial produds and services BOB Director
for govanment use
BOB Circular No. A-76, Revised, Trangmitta Augusg 30,1967 Phillip S. Hughes Trangmittd

1967 MemorandumNo. 1 BOB Acting Director Memorandum
(Issues Circular)
BOB Circular No. A-76, Revised, Policiesfor Augusg 30,1967 Phillip S. Hughes Circular
acquiring commercial or indugria produds and BOB Acting Director
services for govenment use
BOB Circular No. A-76, Revised, Trangmitta Augug 30,1967 Phillip S. Hughes Memorandum
MemorandumNo. 1 BOB Acting Director Attachment
Attachment: Summary of changesin Bureau of
theBudge Circular No. A-76 asrevised Augusg
1967
BOB Circular No. A-76, Revised, Trangmitta Octobea 18,1976 JamesT. Lynn Trangmittd
MemorandumNo. 2 BOB Director Memorandum
(Provides cod factors)
BOB Circular No. A-76, Revised, Trangmitta Junel3, 1977 Bert Lance Trangmittd
MemorandumNo. 3 BOB Director Memorandum

(Revises cod factorsin Trangmittal Memorandum

No. 2)
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V@%Sﬁfg r Document Date Author(s) DO%J/ r;eent
OMB Circular No. A-76, Revised, Trangmitta March 29,1979 Lester A. Fetting Trangmittd
1979 MemorandumNo. 4 Administrator for Federal | Memorandum
(I'ssues Circular) Procurement Policy
James T. Mclintyre, Jr.
OMB Director
OMB Circular No. A-76, Revised, Policiesfor March 29,1979 Lester A. Fetting Circular
acquiring commercial or indudria produds and Administrator for Federd
services needed by the govenment Procurement Policy
James T. Mclintyre, Jr.
OMB Director
OMB Circular No. A-76, Revised, Policiesfor March 29,1979 Lester A. Fetting Circular
acquiring commercial or indugria produdsand Administrator for Federal | Attachment
services needed by the govenment Procurement Policy
Attachment A: Examples of commercial and James T. Mclintyre, Jr.
indugrial activities OMB Director
OMB Circular No. A-76, Revised, Policiesfor March 29,1979 Lester A. Fetting Circular
acquiring commercial or indugria produds and Administrator for Federal | Attachment
services needed by the govenment Procurement Policy
Attachment B: Implementation of OMB Circular James T. Mclintyre, Jr.
A-76 (Flow chart) OMB Director
OMB Circular No. A-76, Revised, March 29,1979 Lester A. Fetting Handbook
Supplement No. 1, Cog Comparison Handbook Administrator for Federd
Procurement Policy
James T. Mclintyre, Jr.
OMB Director
Memorandum April 23,1979 James D. Currie Memorandum
(Paragraph inadvertently omitted from Circular) Acting Administrator
OMB Circular No. A-76, Revised, Transmittal September 26,1980 | James T. Mclntyre, Jr. Trangmittal
MemorandumNo. 5 OMB Director Memorandum

(Clarificationsfor Circular and Handbook)




Lori Andason Table 8 Summary of Document Population 207
vAv?Sgic:ifj?gr Document Date Author(s) DO%J/ r;eent
OMB Circular No. A-76, Revised, Trangmittal Januay 26,1982 David A. Stockman Trangmitta
1979 MemorandumNo. 6 OMB Director Memorandum
(Clarificationsfor Circular and Handbook)
OMB Circular No. A-76, Revised, Trangmitta Januay 26,1982 David A. Stockman Memorandum
MemorandumNo. 6, Attachment A: Changesto OMB Director Attachment
the Cog Compaison Handbook,Supplement No.
1, OMB Circular No A-76 (Revised)
OMB Circular No. A-76, Revised, Trangmitta David A. Stockman Trangmittd
Memorandumno. 7 OMB Director Memorandum
Assodated Document Date Author(s) Document
w/ Circular Type
OMB Circular No. A-76 (Revised), Trangamittal Augug 4, 1983 David A. Stockman Trangmittal
1983 MemorandumNo. 8 (Issues Circular) OMB Director Memorandum
OMB Circular No. A-76 (Revised), Performance | Augug 4, 1983 David A. Stockman Circular
of commercial activities OMB Director
OMB Circular No. A-76 (Revised) Performance | Augug 4, 1983 David A. Stockman Circular
of commercia activities, Attachment A: OMB Director Attachment
Examples of Commercial Activities
OMB Circular No. A-76 (Revised) Performance | Augug 1983 David A. Stockman Handbook
of commercia activities Supplement OMB Director
Part 1: policy implementation
Part 2: writing and administering performance
work statements
Part 3: management study guide
Part 4: cog comparison handbook
OMB Circular No. A-76 (Revised), Performance | Januay 1984 David A. Stockman Handbook

of commercial activities, Supplement; 2™
Printing. No policy changes. Corrections and
clarifications

OMB Director
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Assodated Document Date Author(s) Document
w/ Circular Type

OMB Circular No. A-76 (Revised), Tranamittal February 12, 1990 | Frank Hodsoll Trangmittd

1983 MemorandumNo. 9 OMB Executive Assodate | Memorandum

(Updéaes federa pay raise assumptionsand Director

inflation factors)

OMB Circular No. A-76 (Revised), Tranamittal February 28,1991 | Frank Hodsoll Trangmittd
MemorandumNo. 10 OMB Executive Assodate | Memorandum
(Updéaes federa pay raise assumptionsand Director

inflation factors)

OMB Circular No. A-76 (Revised), Tranamittal March 19,1992 Frank Hodsoll Trangmittd
MemorandumNo. 11 OMB Deputy Director for | Memorandum
(Updéaes federa pay raise assumptionsand Management

inflation factors)

OFPP Policy Letter 92-1, Inhaently September 23,1992 | Allan V. Burman Policy Letter
Governmental Fundions OFPP Administrator

Appendix A: List of Inheently Governmental

Fundions

Appendix B: List of Fundiontha Approach

Inheaently Governmenta

OMB Circular No. A-76 (Revised), Tranamittal March 26,1993 Franklin S. Reeder Trangmittd
MemorandumNo. 12 OMB Assistant Director Memorandum
(Updéaes federa pay raise assumptionsand for General Management

inflation factors)

OMB Circular No. A-76 (Revised), Tranamittal March 2, 1994 Franklin S. Reeder Trangmittd
MemorandumNo. 13 OMB Assistant Director Memorandum
(Updéaes federa pay raise assumptionsand for General Management

inflation factors)

OMB Circular No. A-76 (Revised), Tranamittal March 29,1995 Robat E. Littan Trangmittd
MemorandumNo. 14 OMB Associate Director | Memorandum

(Updéaes federa pay raise assumptionsand
inflation factors)

for General Government
and Finance
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Assodated Document Date Author(s) Document
w/ Circular Type

OMB Circular No. A-76 (Revised), Trangamittal March 27,1996 Alice M. Rivlin Trangmitta
1983 MemorandumNo. 15 (Issues handbookrevision) OMB Director Memorandum

OMB Circular No. A-76 (Revised), Performance | March 27,1996 Alice M. Rivlin Handbook

of commercia activities, Revised Supplemental OMB Director

Handbook Part 1: policy implementation

Part 2: preparing the cos comparison estimates

7 Appendices

OMB Circular No. A-76 (Revised), Trangamittal May 23,1996 Alice M. Rivlin Trangmittal

MemorandumNo. 16 OMB Director Memorandum

(Updéaes federa pay raise assumptionsand

inflation factors)

OMB Circular No. A-76 (Revised), Trangamittal Februay 13,1997 | Franklin D. Raines Trangmitta

MemorandumNo. 17 OMB Director Memorandum

(Updéaes federa pay raise assumptionsand

inflation factors)

OMB Circular No. A-76 (Revised), Trangamittal Februay 18,1998 | Franklin D. Raines Trangmitta

MemorandumNo. 18 OMB Director Memorandum

(Updéaes federa pay raise assumptionsand

inflation factors)

OMB Circular No. A-76 (Revised), Trangamittal March 24,1999 Jacob J. Lew Trangmittal

MemorandumNo. 19 OMB Director Memorandum

(Updéaes federa pay raise assumptionsand
inflation factors)
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Assodated Document Date Author(s) Document
w/ Circular Type

OMB Circular No. A-76 (Revised), Trangamittal Junel4,1999 Jacob J. Lew Trangmitta

1999 MemorandumNo. 20 OMB Director Memorandum

(Issues Circular and HandbookRevisiong

OMB Circular No. A-76 (Revised), Trangamittal Junel4,1999 Jacob J. Lew Summary of
MemorandumNo. 20, Attachment 1: Revisionsto OMB Director Handbook
the OMB Circular A-76 March 1996Revised Revisions
Supplemental Handbook

OMB Circular No. A-76, Augug 4, 1983 Junel4,1999 Jacob J. Lew Circular
(Revised 1999) Performance of commercial OMB Director

activities

(Attachment 2 to Trangmittal MemorandumNo.

20)

OMB Circular No. A-76, Augug 4, 1983 Junel4,1999 Jacob J. Lew Circular
(Revised 1999) Performance of commercid OMB Director Attachment
activities

Attachment A: Examples of Commercid

Activities

OMB Circular No. A-76 (Revised), Performance | Junel4,1999 Jacob J. Lew Handbook
of commercia activities, Revised Supplemental OMB Director

Handbook,(Updaed throughTranamittal

Memorandum20, June1999

Part 1: policy implementation

Part 2: preparing the cos comparison estimates

7 Appendices

OFPP Policy Letter 92-1, Inhaently September 23,1992 | Allan V. Burman Policy Letter

Governmental Fundions

Appendix A: List of Inheently Governmental
Fundions

Appendix B: List of Fundiontha Approach
Inheently Governmental

Continuesin Effect

OFPP Administrator
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Assodated Document Date Author(s) Document
w/ Circular Type

OMB Circular No. A-76 (Revised), Trangamittal April 27,2000 SylviaM. Mathews Trangmitta

1999 MemorandumNo. 21 OMB Deputy Director Memorandum

(Updéaes federa pay raise assumptionsand
inflation factors)
OMB Circular No. A-76 (Revised), Trangamittal Augug 31,2000 Jacob J. Lew Trangmittal
MemorandumNo. 22 OMB Director Memorandum
(Summarizes HandbookRevisiong
OMB Circular No. A-76 (Revised), Performance | Augug 31,2000 Jacob J. Lew Handbook
of commercia activities, Revised Supplementa OMB Director
Handbook
OMB Circular No. A-76 (Revised), Tranamittal March 7, 2001 Mitchdl E. Danidls, Jr. Trangmittd
MemorandumNo. 23 OMB Director Memorandum
(Updéaes federa pay raise assumptionsand
inflation factors)
OMB Circular No. A-76 (Revised), Trangamittal February 27, 2002 | Mitchdl E. Daniels, Jr. Trangmittal
MemorandumNo. 24 OMB Director Memorandum
(Updéaes federa pay raise assumptionsand
inflation factors)
OMB Circular No. A-76 (Revised), Tranamittal March 14,2003 Mitchdl E. Danidls, Jr. Trangmittd
MemorandumNo. 25 OMB Director Memorandum
(Updéaes federa pay raise assumptionsand
inflation factors)

Assodated Document Date Author(s) Document

w/ Circular Type
OMB Circular No. A-76, (Revised), Performance | May 29,2003 Mitchdl E. Daniels, Jr. Circular

2003 of commercial activities OMB Director

OMB Circular No. A-76, (Revised), Performance | May 29,2003 Mitchdl E. Daniels, Jr. Circular
of commercia activities, Attachment A: OMB Director Attachment

Inventory Process
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Assodated Document Date Author(s) Document
w/ Circular Type

OMB Circular No. A-76, (Revised), Performance | May 29, 2003 Mitchdl E. Daniels, Jr. Circular

2003 of commercia activities, Attachment B: Public- OMB Director Attachment
Private Competition
OMB Circular No. A-76, (Revised), Performance | May 29,2003 Mitchdl E. Daniels, Jr. Circular
of commercia activities, Attachment C: OMB Director Attachment
Calculating Public BPrivate Competition Cods
OMB Circular No. A-76, (Revised), Performance | May 29,2003 Mitchdl E. Daniels, Jr. Circular
of commercia activities, Attachment D: OMB Director Attachment
Acronyms and Definitions
MemorandumM-03-20 Augug 15,2003 JoshuaB. Bolten Memorandum
(Corrects Circular) OMB Director
MemorandumM-04-12 April 30,2004 Clay Johnnll Memorandum
(New law affecting performance periodsin Dep. Dir. for Management
public-private competitiong
MemorandumM-06-13 April 24,2006 Clay Johnnlll Memorandum
(Competitive Sourcing unde Section 842(@) of Acting Director
Public Law 109-115)
MemorandumM-07-02 Octobe 31,2006 Rob Portman Memorandum
(Updéaes civilian postion full fringebenefit cos OMB Director
factor, federal pay raise assumptions inflation
factors, and tax rates)
MemorandumM-08-11 February 20, 2008 | Paul A. Denett Memorandum

(Health and retirement fringebenefit
compaability requirements, the use of
competitive sourcing for human resources (HR)
activities, application of the conversion
differential, and the performance of commercia
activities by nonprofit agendes unde the
AbilityOne Program)

OFPP Administrator
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Table 8 Note

As accessed electronically on May 25,2008 SHARE 76! presented Trangmittal Memorandanumbes 1 B8, daed Augug 12, 1985D
March 1, 1989 Thisisincongstent with the dates presented in the Table above

Other sources deemed more reliable confirmed thedates used in the Table. For example, Circular 1979 listed dates for Trangmittal
Memorandal-3 tha were the same as those presented in thetable and Circular 1983rescinded Tranamittal Memorandal-7, which
would have to have been issued prior to 1983 Tha is notthe case with those presented onthe SHARE 76! web site. Thos available
onthe SHARE 76! web site have daes tha appeared to be created at a time different than the time the doaument was created. The
daes were congstent with those created by a stamp or typed in adifferent font tha is not aligned with thebody of thetext. This
raised a question of authenticity for these doauments.

Thetext of the Tranamittal Memorandanunmbered 1 B8 onthe SHARE 76! web site aso did not agree with thetext of those in the
Table. ThosintheTablewere obtained from federal depostory libraries.

Oneplaugble explanaionistha the Tranamittal Memorandanumbered 1 B8 onthe SHARE 76! web site were issued after the1983
Circular. Thiswould mean thenumbering of the Tranamittal Memorandabegan at 1 following theissuance of the 1983Circular. This
isincongstent with theinformation provided in OMB Circular A-1, System of Circulars and Bulletinsto Executive Departments and
Establishments, Revised 1952,and thegeneral practice with theremaining Circulars.

Given the questionable daes of the Trangmittal Memorandanumbered 1 B8 onthe SHARE 76! web site, thedoaumentslisted in the
table are deemed authentic. Thetext of the Tranamittal Memorandanumbered 1 B8 onthe SHARE 76! web site did not contain data
essential to thedissertation. They addressed upddesin cod factors. Therefore, this discrepancy was noted and unresolved.



Summary of Circular Outline Section Headings

Table9

Outline Headings 1966 1967 1979 1983 1999 2003
1. Subject X X X X X X
2. Purpose X X X X X X
3. Restission X X X
4. Authority X X X
5. Background X X X

6. Responsbility X

7. Policy X X X X X X
8. Definitions X X X X X

9. Scope X X X X X X
10. Other Agency X

11. Government Provides X X X X X

12. Action Requirements X X

13. Annud Reporting Regquirements X X

14. OMB Responsbility and Contact Point X X

15. Cog Compaisons X X X

16. Administering the Policy X X X

17.Appas X

18. Implementation X X

19. Effective Date X X X X X X
20. Review X

21. Trangtion X
Total Outline Sections 10 10 13 14 13 8
Total Pages 8 9 14 6 6 3
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Table9Key

X indicates the appearance of asectionin the Circular.

Table 9 Explanations
The Circulars did not enumerate the Subject.

Circular 2003had a section titled QAttachmentsOthat listed thefour attachments accompanying the Circular. Thiswas notlisted in the
Table.

Circulars 1999and 2003were available onlineand were not paginaed. Thetotal pages listed for these two Circulars was based ona
printing of the doauments onto standad U.S. letter sized pape (8.5@x 11.0@.



Table 10

Summary Analysis of Inherently Governmental

Inherently Governmental Inherently Governmental

D t
ocumen Text used as a phrase used as a defined term

1966 Circular

1967 Circular

Es ervices which are so
intimately related to the
processes of top management
and control of govenment
Summary of Changes Attachment to 1967 programs that thegeneral
provisonsof A-76favoring
reliance uponcommercial
sources should notbe
applicable

Those commercia or
indugdrial activities which the
Government performs
directly for itself are not
inheently govenmental
fundions butrather are
exceptionsto the
fundamental conaept, and
thar performance by
Government pesonnd mug
bejudified asbenginthe
Nationd Interest.

Transmittal Memorandum No. 2 1976
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1979 Circular

Certain fundionsare
inheently govanmental in
naure, being so intimately
related to the public interest
asto mandae peformance
by Federal employees

A Govenment fundionisa
fundion which mug be
performed in-houg dueto a
gpecid relationdip in
executing govenmental
responsbilities.

1983 Circular

Certain fundions are
inheently Governmental in
naure, being so intimately
related to the public interest
asto mandae peformance
by Federal employees

A Government fundionisa
fundionwhich isso
intimately related to the
public interest asto mandae
performance by Government
employees

OFPP Policy Letter 92-1

An inherently
governmental function is a
function which is so
intimately related to the
public interest as to
mandate performance by
Government employees

1999 Circular

An inherently
Governmental function is a
function which is so
intimately related to the
public interest as to
mandate performance by
Government employees

2003 Circular / Attachment D

Inherently Governmental
Activities. An activity that
is so intimately related to
the public interest as to
mandate performance by
government personnel




Table 11

Explicated Text Following the Circulars’ Structure

. . 1966 1967 1979 1983 1999 2003

Circular Topics

Subject Policiesfor Policiesfor Policiesfor Performance of | Performance of | Performance of
acquiring acquiring acquiring commercial commercial commercial
commercia or commercia or commercial or | activities activities activities
indugrial indugrial indugrial
produds and produds and produds and
servicesfor servicesfor services needed
govenment use | govanmentuse | bythe

govenment

Purpose Replaces Replaces BOB Establishes Establishes Establishes Establishes
statement of Circular A-76, policies and federa policy federa policy federa policy
policy in BOB 1966.Clarifies | proceduresused | regarding the regading the for the
Bulletin No. 60- | some provisions | to degermine performance of | paformance of | competition of
2,1959 of the 1966 whether needed | commercid commercial commercial
Restates Circular and commercia or | activities. The | activitiesand activities.
guiddinesand lessens the indugrial type | Supplement sets | implements the
proceduresto be | burden of work | work should be | forth procedures | statutory
applied by by agendesin doneby contract | for deermining | requirements of
executive implementing with private whether theFAIR Act
agendesin its provisions sources or in- commercial 1998.The
determining Thebasic hous usng activitiesshould | Supplement sets
whether policiesto be govenment be peformed forth procedures
commercia and | applied by facilities and unde contract for deermining
indugrial executivein personnd. with whether
produds and determining Replaces the commercial commercial
servicesused by | whether 1967 Circular sources or in- activities should
thegovanment | commercial and | andall hou® usng be peformed
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Purpose areto be indugdrid subsquent govenment unde contract
continued provided by produds and amendments. facilities and with
private suppliers | services usd by personnd. commercial
or the thegovenment sources or in-
govanment. areto be hous usng
Pursuant to provided by govenment
President®® private suppliers facilitiesand
memorandum or the personnd.
3/3/1966. govanment are
thesame as
1966.
1966 1967 1979 1983 1999 2003
Rescission N/A Purpose Section | Purpose Section | Circular 1979, | Circular 1983, | Circular 1999,
of Circular of Circular Trans Trangmittd Supplement,
Memoranda Memoranda Policy Letter,
Supplement. Trans Mem.
1966 1967 1979 1983 1999 2003
Authority Silent Silent Silent Budgding and Budgding and Reorganization
AccouningAct | AccouningAct | Plan 1970,
1921,and OFPP | 1921,0FPP Act | Executive Order
Act 1979. 1979,FAIR 11541,0FPP
1998. Act, FAIR Act
1998.
1966 1967 1979 1983 1999 2003
Background Policy Section | Policy Section Inademocratic | Intheprocessof | Intheprocessof | Policy Section of
of Circular of Circular freeenterprise | govaning,the | goveaning,the | Circular
econonic govanment govanment
system, the should not should not
govanment compee with its | compete with its
should not citizens The citizens The
compete with its | compditive competitive
citizens The private private
private enterprise enterprise
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Background
continued

enterprise
system,
characterized by
individud
freedomand
initiative, isthe
primary source
of naiond
econonic
strength. In
recognition of
thisprindple, it
has been and
continuesto be
thegenea
policy of the
govenment to
rely on
compditive
private
enterprise to
supply the
produds and
servicesit
needs This
palicy has been
expressed in
BOB Bulletins
issued in 1955,
1957,and 196Q
In 1966,
Circular A-76
was issued and,

system,
characterized by
individud
freedomand
initiative, isthe
primary source
of naiond
econonic
strength. In
recognition of
thisprindple, it
has been and
continuesto be
thegenera
policy of the
govenment to
rely on
commercial
sources to
supply the
produds and
servicesthe
govenment
needs This
naiond policy
was
promulgaed
throughBOB
Bulletinsissued
in 1955,1957,
and 1960. OMB
Circular A-76
wasissued in

system,
characterized by
individud
freedomand
initiative, isthe
primary source
of naiond
econonic
strength. In
recognition of
thisprindple, it
has been and
continuesto be
thegenea
policy of the
goveanment to
rely on
commercial
sources to
supply the
produds and
servicesthe
govenment
needs This
naiond policy
was
promulgaed
throughBOB
Bulletinsissued
in 1955,1957,
and 1960. OMB
Circular A-76
wasissued in
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for thefirst 1966and 1966and
time, prescribed | revised in 1967 | revised in 1967,
thepolicy and and 1979. 1979,and 1983
implementing The
guiddinesina Supplemental
permanent Handbookwas
directive. revised in 1996.
1966 1967 1979 1983 1999 2003
Responsibility Implementation | Implementation | Agency head Action Required | Action Required | Policy Section of
Section of Section of responsble to Section of Section of Circular
Circular Circular ensure the Circular Circular
provisionsof the
Circular are
followed.
1966 1967 1979 1983 1999 2003
Policy Theguiddines | Theguiddines | Thispolicy It isthepolicy It isthepolicy The
inthisCircular | inthisCircular | buildson3 of the United of the United longganding
arein arein equdly valid States States policy of the
furtherance of furtherance of policy precepts. | govenmentto: | govenmentto: | federd
the the 1. Rely onthe 1. Achieve 1. Achieve govanment has
govenment@ govenment@ Private Sector. Econony and Econony and been to rely on
gened policy genead policy The Enhance Enhance the private sector
of relyingonthe | of relyingonthe | govanment3 Produdivity. Produdivity. for needed
private private busnessisnot | Competition Competition commercial
enterprise enterprise to bein enhances enhances services. To
system to supply | system to supply | busness. Where | qudity, qudity, ensure tha the
itsneeds In itsneeds In private sources | econony, and econony, and American people
someingances, | someingances, | areavailable, produdivity. produdivity. receive
however, itisin | however, itisin | they should be | Whenever Whenever maximum value
thendiond thendiond looked at first to | commercial commercial for ther tax
interest forthe | interest forthe | providethe sector sector dollars,
govanment to govanment to commercial or | peformanceof | peformanceof | commercia
providedirectly | providedirectly | indudrial goods | agovanment agoveanment activities should
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Policy theprodudsand | theprodudsand | and services opeaated opeaated be subject to the

continued servicesit uses. | servicesit uses. | needed by the commercial commercial forces of
govenment to activity is activity is competition.
act onthe permissible, permissible, Agendesshdl:
public@behdf. | comparisonof | compaisonof | 1. ldentify all
2. Retain the cod of the cod of activities
Certain contractingand | contractingand | performed by
Governmental thecod of in- thecod of in- govanment
Funaionsin- hous hous personnd as
Hous. Certain | peformance performance eithe
fundionsare shdl be shal be commercia or
inherently performed to performed to inherently
governmental in | deerminewho | deerminewho | governmental. 2.
naure, bengso | will dothe will dothe Perform
intimately work. 2. Retain | work. When inherently
related to the Governmental condudingcos | governmental
public interest Fundionsin- compaisons activitieswith
asto mandae Hous. Certain | agendes mug govanment
peformance by | fundionsare enaurethat all personnd. 3.
federd inherently codsare Usea
employeses. 3. governmental in | consddered and | streamlined or
Aim for naure, bengso | tha thoxe cods | standad
Econony; Cog | intimately areredigticand | compstitionto
Compaisons related to the fair. 2. Retain degermineif
When private public interest Governmental govanment
peformanceis | asto mandae Fundionsin- personnéd should
feasbleandno | performance Hous. Certain | paforma
overiding only by federal | fundionsare commercial
factorsrequire | employees. inherently activity. 4.
in-houe Thesefundions | governmental in | Apply theFAR
performance, arenotin naure, beingso | in conjundion
the American competition intimately with this
people deserve | with the related to the Circular for
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Policy
continued

and expect the
mog
econorical
performance,
and therefore,
rigorous
compaisonsof
contract coss
versusin-house
cods should be
done when
appropriate, to
dgermine how
thework will be
done

commercial
sector.
Theefore, these
functionsshdl
be peformed by
govenment
employeses. 3.
Rely onthe
Commercid
Sector. The
fedead
govenment
shdl rely on
commercialy
available
sources to
provide
commercial
produds and
services. In
accordance with
the provisonsof
this Circular, the
government
shdl not start or
carry onany
activity to
providea
commercial
produd or
serviceif the
produd or
service can be

public interest
asto mandae
performance
only by federd
employess.
These fundions
arenotin
compeition
with the
commercial
sector.
Theefore, these
fundionsshdl
be peformed by
govenment
employeses. 3.
Rely onthe
Commercid
Sector. The
fedead
govenment
shdl rely on
commercialy
available
sourcesto
provide
commercial
produds and
services. In
accordance with
the provisonsof
this Circular, the
govenment

streamlined and
standad
compditions 5.
Comply with
procurement
integrity, ethics,
and standads of
condud rules
when performing
streamlined and
standad
compditions 6.
Designae an
official
responsble for
implementing
theCircular. 7.
Require full
accountbility of
agency officias
designaed to
implement and
comply with this
Circular by
establishing
performance
standadsin
annud
performance
evauaions 8.
Centralize
oveasight
responsbility to
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Policy
continued

procured more
economnically
froma
commercial
source.

shdl not start or
carry on any
activity to
providea
commercial
produd or
serviceif the
produd or
service can be
procured more
economnically
froma
commercial
source.

facilitate fairness
in streamlined
and standad
competitionsand
promote trug in
the process.
Agendesshdl
alocate
resourcesto
apply aclear,
trangparent, and
congstent
compeition
process based on
lessonslearned
and best
practices.
Lessonslearned
and best
practices
resulting form a
streamlined or
standad
compeition
process shdl be
poged on
SHARE A-76! 9.
Develop
govenment cos
estimates for
streamlined and
standad
compditionsin
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Policy
continued

accordance with
Attachment C
usngthe
COMAPRE
coging software.
Agendesshdl
not use agency
budgdary
estimates to
develop
goveanment cost
estimatesin a
streamlined or
standad
compdition. 10.
Track execution
of streamlined
and standad
compditions 11.
Assist adversely
affected federd
employees. 12.
Not peform
work asa
contractor or
subantractor to
theprivate
sector, unless
specific statutory
authority exists
ortheCSO
receives prior
OMB approvd.
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1966 1967 1979 1983 1999 2003
Definitions A government | A government | A government | A commercial | A commercial | AttachmentsA,
commercial or | commercial or | commercial or | activity isone | activity isone | D: An activity IS
industrial industrial industrial whichis whichis a specific task or
activity isone | activity isone | activity isone | opeated by a opeaated by a grouping of
whichis whichis whichis federd federd tasks tha
opeaated and opeaated and opeaated and executive executive provides a
managed by an | managed by an | managed by a agency and agency and specialized
executive executive federd which provides | which provides | capability,
agency and agency and executive aprodud or aprodud or service or
which provides | which provides | agency and service which service tha produd based on
for the for the which provides | could be could be arecurring
govanment@ govanment@ aprodud or obtained froma | obtained froma | govenment
ownusa ownusa service tha commercial commercial requirement.
produd or produd or could be source. A source. Depending on
servicetha is servicetha is obtained froma | commercial Activitiestha the grouping of
obtainable from | obtainable from | private source. activity isnota | meet the tasks, an activity
aprivate source. | aprivate source. | An activity can | governmental definitionof an | may bean entire
Theterm does beidentified function. A inherently fundion or may
A private notindudea with an commercial governmental bepat of a
commercial goveanment- organizationor | activity also function arenot | fundion. An
source isa owned atypeof work, | may bepart of commercial activity may be
private busness | contractor- butmug be 1. | anorganization | activities. A inherently
concern which opeaated Sepaablefrom | or atypeof commercial governmental Or
provides a activity. other fundions | work that is activity aso commercia in
commercia or so asto be separablefrom | may bepat of naure.
induwstrial A private suitable for other fundions | an organization
produd or commercial performance or activitiesand | or atypeof A commercial
servicerequired | source isa either in-houe | issuitable for work tha is activity isa
by agendesand | private busness | or by contract, performance by | sepaablefrom | recurring service
whichislocated | conernwhich | and2. A contract. other fundions | tha could be
intheU.S. provides a regularly needed | Handbook199%: | or activitiesand | peformed by the
commercia or activity of an A commercid is suitable for private sector.
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Definitions
continued

indugdrid
produd or
service required
by agendes and
which is located
intheU.S.

opeaationd
naure, nota
onetime
activity of short
duration
assodated with
suppot of a
particular
project.

A private
commercial
source isa
private busness,
university, or
other non
federa activity,
located in the
U.S., which
provides a
commercia or
indugrid
produd or
service required
by govenment
agendes.

A gowernmental
functionisa
fundion, which
mug be
performed in-
hous dueto a

activity isthe
process
resultingin a
produd or
servicetha isor
could be
obtained froma
private sector
source. Agency
missionsmay be
accomplished
through
commercial
facilities and
resources,
govenment
facilities and
resources or
mixes thereof,
depending upon
the produd,
service, type of
mission and the
equipment
required.

A commercial
source isa
busness or
othe non
federa activity
located in the
U.S. which

performance by
contract.
Handbook1999
A commercid
activity isthe
process
resultingin a
produd or
servicetha isor
could be
obtained froma
private sector
source. Agency
missionsmay be
accomplished
through
commercial
facilities and
resources,
govenment
facilities and
resources or
mixes thereof,
depending upon
theprodud,
service, type of
mission and the
equipment
required.

A commercial
source isa
busness or

Thisrecurring
serviceisan
agency
requirement that
isfundel and
controlled
througha
contract, fee-for-
service
agreement, or
performance by
govenment
personnd.
Commercial
activities may be
foundwithin, or
throughout
organizations
tha peform
inherently
governmental
activitiesor
classified work.

The CSO shdl
judify, in
writing, any
designaion of
goveanment
personnd
performing
inherently
governmental
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Definitions
continued

specid
relationdhip in
executing
govenmental
responsbilities.
Such
governmental
functions fall
into severa
categories. 1.
Discretionay
application of
government
authority, asin
investigaions
prosecutions
and other
judicial
fundions in
management of
govenment
programs
requiring value
judgnents, asin
directing the
naiond
defenss;
management
and direction of
thearmed
services,
conduc of
foreign

provides a
commercial
produd or
service.

A gowernmental
functionisa
fundion which
IS so intimately
related to the
public interest
asto mandae
performance by
govenment
employess.
These fundions
indudethos
activities which
require either
the exercise of
discretionin
applying
govenment
authornty or the
use of value
judgnentin
making
decisionsfor the
govanment.
Governmental
functions
nomally fall
into 2

other non
federa activity
located in the
U.S. which
provides a
commercial
produd or
service.

Aninherently
governmental
function isa
fundionwhich
IS so intimately
related to the
public interest
asto mandae
performance by
govenment
employess.
These fundions
indudethose
activities which
require either
the exercise of
discretionin
applying
govenment
authornty or the
use of value
judgnentin
making
decisonsfor the

activities. An
agency shdl
base inherently
governmental
judificationson
thefollowing
criteria:

An inherently
governmental
activity isan
activity that isso
intimately
related to the
public interest as
to mandae
performance by
govenment
personnd. These
activities require
the exercise of
subgantial
discretionin
applying
goveanment
authornty and/or
in making
decisonsfor the
govenment.
Inherently
governmental
activities
nomally fall
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Definitions relations categories. 1. govenment. into 2 categories:
continued selection of Theact of Inherently 1. Exercise of

program goveningi.e, governmental sovereign
priorities; thediscretionay | functions govanment
direction of exercise of nomally fall authority. 2.
federd govanment into 2categories. | Establishment of
employees; authorty. 1. Theact of procedures and
regulation of the | Examples goveaningi.e, processes related
use of spece, indudecrimind | thediscretionary | to the oversight
oceans investigaions exercise of of mondary
navigablerivers | prosecutions& | govenment transactionsor
and other other judicial authorty. entitlements. An
natural fundions Examples inherently
resources, management of | indudecrimind | governmental
direction of govanment investigaions activity involves:
intelligence and | programs prosecutions& | 1. Bindingthe
counier- requiringvalue | other judicia U.S. totake or
intelligence judgments, asin | fundions notto take some
opeations and | directionof the | managementof | action by
theregulation of | nationd govanment contract, policy,
indugry and ddensg; programs regulation,
commerce, management requiringvalue | authority, order
indudingfood | anddirectionof | judgments, asin | or otherwise. 2.
and drugs 2. thearmed direction of the | Determining,
Mondary services, naiond protecting, and
transactionsand | activities defenss; advising
entitlements, as | performed management econonic,
ingovanment | exclusvely by anddirectionof | political,

bendfit military thearmed territorial,
programs; tax personnd who | services, propety, or
collectionand are subject to activities other interests by
revenue deploymentina | pefformed military or
disbursements combd, comba | exclusvely by diplomatic
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Definitions
continued

by the
goveanment;
control of the
public treasury,
accounts, and
money supply;
andthe
administration
of public trugs.
3. In-hous core
capabilitiesin
the area of
research,
development
and testing,
needed for
technica
andysisand
evaluaion and
technology base
management
and
maintenance.
However,
requirements for
such services
beyondthe core
capability which
has been
established and
judified by the
agency are not
consdeed

suppot or
combd services
suppot role;
conduc of
foreign
relations
selection of
program
priorities;
direction of
federd
employeses;
regulation of the
use of space,
oceans
navigablerivers
and other
naura
resources,
direction of
intelligence and
countr-
intelligence
opeaations and
theregulation of
indugry and
commerce,
induding food
and drugs 2.
Mondary
transactionsand
entitlements,
such as tax

military
personné who
are subject to
deploymentina
comba, comba
suppot or
comba services
suppot role;
conduc of
foreign
relations
selection of
program
priorities;
direction of
federd
employeses;
regulation of the
use of space,
oceans
navigablerivers
and other
natura
resources,
direction of
intelligence and
countr-
intelligence
opeaations and
theregulation of
indugry and
commerce,
induding food

action, civil or
crimind judicial
proceedings
contract
management, or
otherwise. 3.
Significantly
affecting thelife,
liberty, or
propety of
private persons
4. Exerting
ultimate control
ove the
acquisition, use,
or dispostion of
U.S. propeaty
(real or persond,
tangible or
intangible)
induding
establishing
policies and
procedures for
the collection,
control, or
disbursement of
appropriated and
other federdl
funds

While inherently
governmental
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Definitions
continued

governmental
functions.

collectionand
revenue
disbursements;
control of the
treasury
accounts and
money supply;
the
administration
of public trugs.
OFPP Policy

L etter:
Definition
Section: An
inherently
governmental
function
involvesthe
interpretation
and execution of
thelaws of the
U.S. soasto: 1.
BindtheU.S. to
take or notto
take some
action. 2.
Determine,
protect, and
advance its
€conoIic,
political,
territorial,
propety, or

and drugs 2.
Mondary
transactionsand
entitlements,
such astax
collectionand
revenue
disbursements;
control of the
treasury
accounts and
money supply;
the
administration
of public trugs.
OFPP Policy

L etter:
Definition
Section: An
inherently
governmental
function
involvesthe
interpretation
and execution of
thelaws of the
U.S. soasto: 1.
BindtheU.S. to
take or notto
take some
action. 2.
Determine,
protect, and

activities require
the exercise of
subgantial
discretion, not
every exercise of
discretionis
evidence tha an
activity is
inherently
governmental.
Rather, theuse
of discretion
shdl be deemed
inherently
governmental if
it commitsthe
govenmentto a
course of action
when 2 or more
aterndive
courses of action
exit and decision
makingis not
already limited
or guided by
existing policies,
procedures,
directions
orders, and other
guidance that: 1.
Identify specific
ranges of
acceptable
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Definitions other interests. advanceits decisionsor

continued 3. Significantly | economic, condud, and 2.
affect thelife, political, Subiject the
liberty, or territorial, discretionay
propety of propety, or authornty to find
private persons | other interests. approvd or
4. Commission, | 3. Significantly | regular oversight
appoint, direct, | affect thelife, by agency
or control liberty, or officials. An
officersor propety of activity may be
employees of private persons | provided by
theU.S. 5. Exert | 4. Commission, | contract suppot
ultimate control | appoint, direct, | (i.e., aprivate
ove the or control sector source or
acquigition,use, | officersor apublic
or digpostion of | employees of reimbursable
thepropaty of | theU.S. 5. Exert | source usng
theU.S,, ultimate control | contract suppot)
induding the ove the wherethe
collection, acquigition, use, | contractor does
control, or or digpostionof | nothave the
disbursement of | thepropaty of | authonty to
appropriated theU.S,, decideonthe
and other induding the course of action,
federa funds collection, butistasked to
Inherently control, or develop options
governmental disbursement of | orimplementa
functions donot | appropriated course of action,
nomally and other with agency
indude federa funds oveasight
gahering Inherently
informationfor | governmental An agency shdll
or providing functions donot | consder the
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Definitions advice, nomally followingto
continued opinions indude avoid

recommendation | gathering tranderring

S, oridessto informationfor | inherently
govanment or providing governmental
officias. They advice, authority toa
also do not opinions contractor: 1.
indude recommendaion | Statutory
fundionstha S, oridessto restrictionsthat
are primarily govenment definean
ministerial and | officials. They | activity as
internd in also donot inherently
naure. indude governmental. 2.
Policy Section: | fundionstha Thedegree to
Whilethe are primarily which officid
approvd of a ministerial and | discretionisor
govanment internd in would be
doaumentisan | naure. limited, i.e.,
inherently Policy Section: | whether
governmental Whilethe involvement of
function, its approvd of a the private sector
draftingisnat govenment or public
necessarily such | doaumentisan | reimbursable
afundion. inherently provider isor
Guiddines governmental would beso
Section: function, its extengve that
Thefollowing draftingis nat theability of
guiddinesassist | necessarily such | senior agency
agendesin afundion. management to
determining Guiddines develop and
whether the Section: congder options
fundionis Thefollowing isor would be
inherently guiddinesassist | ingopropriately
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Definitions governmentall. agendesin restricted. 3. In
continued 1. Exercise of determining claims of

discretion. whether the entitlement
While functionis adjudication and
inherently inherently related service:
governmental governmental. thefindity of
functions 1. Exercise of any action
necessarily discretion. affecting
involve the While individud
exercise of inherently clamants or
subgantial governmental applicants, and
discretion,not | functions whether or not
every exercise necessarily review of the

of discretionis | involve the provider® action
evidence tha exercise of isdenovoon
such afundion | subgantial appedl of the
isinvolved. The | discretion,not | decisonto an
use of discretion | every exercise agency official;
mug have the of discretionis | thedegreeto
effect of evidence tha which a provider
committingthe | suchafundion | may beinvolved

fedead
govanmentto a
course of action
when 2 or more
aterndaive
courses of
actionexist. 2.
Totality of
circumstances.
Thefollowing
factors should
beconsdeed:

isinvolved. The
use of discretion
mug have the
effect of
committing the
fedead
govanmentto a
course of action
when 2 or more
aterndaive
courses of
actionexist. 2.

in wide-ranging
interpretationsof
complex,
ambiguouscase
law and other
legd authorities,
as oppogd to
being
circumscribed by
detailed laws,
regulation and
procedures, the
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Definitions legidative Totality of degree to which
continued restrictionsor circumstances. matters for

authorizations | Thefollowing decisonsmay
thedegree to factors should involve recurring
which officid be congdered: fact paternsor
discretionis legidative uniquefact
limited, the restrictionsor paterns andthe
likely impact in | authorizations | discretionto
clams thedegree to degerminean
adjudication, the | which official appropriate
contractor@ discretionis award or

ability to take limited, the pendty. 4. The
action tha will likely impact in | providerG
significantly clams authorty to take
affect thelife, adjudication, the | action that will
liberty, or contractor®3 significantly and
propety of ability to take directly affect
individud actiontha will | thelife, liberty,
members of the | significantly or propaty of
public, the affect thelife, individud
availability of liberty, or members of the
specia agency propaty of public, induding
authornties, and | individud thelikelihoodof
whether the members of the | theproviderG
fundionin public, the need to resort to
questionis availability of forcein suppot
aready being special agency of apoliceor
performed by authornties, and | judicial activity;
private persons | whether the whether the

3. Findity of fundionin provider ismore
agency guestionis likely to use
determingions | already beng force, especially
Whether or not | peformed by deadly force, and
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Definitions afundionisan | private pesons | thedegreeto
continued inherently 3. Findity of which the

governmental agency provider may
function isa determingions | haveto exercise
matter of agency | Whether or not | forcein puldic or
determinaion. | afundionisan | relatively
However, inherently unoontrolled
agency governmental areas. These
deermindions | functionisa policies do not
may be matter of agency | prohibit
reviewed and determinaion. | contracting for
modified by However, guad services,
OMB. 4. Pre- agency convoy security
award determindions | services, pass
responsbilities. | may be and

Whether a reviewed and identification
fundionis modified by services, plant
inherently OMB. 4. Pre- protection
governmental i1s | award services, or the
addressed prior | respongbilities. | opeation of
totheissuance | Whether a prison or

of the fundionis detention
solicitation. 5. inherently facilities,
Pog-award governmental 1S | withoutregard to
responsbilities. | addressed prior | whether the
After award, totheissuance | providers of
agendes mug of the these services
protect the solicitation. 5. are armed or
public interest Pog-award unamed. 5. The
throughactive, | responsbilities. | availability of
informed After award, specia agency
contract admin. | agendes mug authoritiesand
6. Management | protect the the
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Definitions controls. When | public interest appropriateness
continued activities that throughactive, | of ther

approach informed application to
inherently contract admin. | thesituaion at
governmental 6. Management | hand, such asthe
areinvolved, controls. When | power to
additiond activities that deputize private
management approach persons and 6.
attentionto the | inherently Whether the
terms of the governmental activity in
contract andthe | are involved, questionis
manng of additiond already beng
peformanceis | management performed by the
necessary. 7. attentionto the | private sector.
|dentificationof | terms of the

contractor contract and the | Competition: a
personne and manne of formal
acknowedgeme | peformanceis | evaudion of

nt of contractor | necessary. 7. sourcesto
paticipaion. |dentification of | providea
Contractor contractor commercial
personné are pasonnd and | activity that uses
required to acknowledgame | pre-established
identify nt of contractor | rules.
themselves as paticipation.

contractors. 8. | Contractor Offer. A private
Degree of personng are sector source@
reliance. required to formal respone
Agendesmug | identify to arequest for
have asufficient | themselvesas | proposals or
number of contractors. 8. | invitation for
trained and Degree of bid. Theterm
experienced reliance. fferorOrefers
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Definitions staff to manage | Agendesmug | to the specific
continued gov. programs have a sufficient | source rather

propealy. 9. number of than the
Exercise of trained and respons.
approving or experienced

sgnédure staff to manage | Agency Source:
authorty. gov.progams | aservice
Official propely. 9. provider staffed
responsbility to | Exercise of by govenment
approvethe approving or personnd.

work of signaure

confractorsisa | authority. Agency

power reserved | Officia Performance:
to govenment responsbility to | Performance of a
officials. approvethe commercia or
Handbook1996 | work of inherently
Thedecision contractorsisa | governmental
tha afundionis | power reserved | activity with
inherently to govenment | govanment
governmental or | officials. personnd. Often
commercial Handbook1999 | referred to asin-
restsona Thedecision houe

nunmber of that afundionis | performance.
factors, inherently

induding: the governmental or | Agency Cost
level of federal | commercial Estimate: the
control required, | restsona pat of the
theministerial number of agency tende
naure of the factors, tha indudesthe
fundion, certain | induding:the | agency@ cost
statutory level of federal | proposl and
provisons and | control required, | represents the
distinguishing theministerial full cod of
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Definitions
continued

between
recurring
opeaationsand
oveasight
Statutory
authorty to
perform a
fundionisnot
asufficient to
warrant
continudl in-
house
performance as
an inherently
governmental
function.
Activitiestha
meet these
criteriaare nat
in competition
with
commercial
sources, are not
genedly
available from
commercial
sources, and are,
therefore, not
subject to
Circular A-76 or
this Supplement.

A cost

nature of the
fundion, certain
statutory
provisions and
distinguishing
between
recurring
opeaationsand
oveasight
Statutory
authorty to
perform a
fundionisnot
asufficient to
warrant
continudl in-
hous
performance as
an inherently
governmental
function.
Activitiestha
meet these
criteriaare nat
in competition
with
commercial
sources, are not
genedly
available from
commercial
sources, and are,
therefore, not

agency
performance of
thecommercial
activity.
Agendes shdl
use COMPARE
software to
develop cos
estimates.

Agency Tender:
theagency
management
plan submitted
inresponeto a
solicitation for a
competition.

Public
Reimbursable
Source. A
service provider
fromafedead
agency tha
could perform a
commercial
activity for
another federal
agency onafee
for-service or
reimbursable
basis by usng
either civilian
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Definitions comparison iS | subject to employees or
continued the process of Circular A-76 or | federal contracts

developing an this Supplement. | with the private
estimate of the sector.
cog of A cost
govenment comparison is | Public
peformance of | theprocess of Reimbursable
acommercia developingan | Tender. A
activity and estimate of the | federal agency@
compaingitto | cog of formal response
thecog tothe | govenment toanother
govenmentfor | peformanceof | federa agency@
contract acommercial solicitation for
performance of | activity and offersor tenders.
the activity. comparingitto | Indudesacost
the cod to the estimate.
Handbook1996 | govenment for
Core contract Fee-for-Service
Capability isa | paformanceof | Agreement. A
commercial the activity. formal
activity opeated agreement
by highly skilled | Handbook1999 | between
employees, ina | Core agendes, in
specialized Capability isa | Whichone
technical or commercial agency provides
scientific area, | activity opeated | @ commercial
to ensuretha a | by highly skilled | activity for afee
minimum employees, ina | pad by another
capability is specidized agency.
maintained. technical or
scientific area, Government
to ensurethat a | Personnel.
minimum Civilian
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Definitions capability is employees,
continued maintained. foreign naiond

employees,
temporary
employees, non
appropriated
fundemployees,
and uniformed
services
personnd
employed by an
agency to
perform
activities.
1966 1967 1979 1983 1999 2003
Scope Applicableto Applicableto No executive Applicableto all | Applicableto all | Applicableto
commercia/ind | commercial/ind | agency will executive executive executive
udrid udrid engagein or agendes, agendes, depatments,
produds/service | produds/service | contract for printing and printing and indgpendent
susd by susd by commercial or bindingin bindingin establishments,
executive executive indugrial agendes agendes and military
agendes. Not agendes. Not activitiesexcept | exempted from | exempted from | depatments.
applicable applicable in accordance Title 44. Not Title 44. Not TheCSO: 1.
ag/tofif: 1. ag/tofif: 1. with the applicable applicable May exempt a
Authority to Authority to provisionsof ag/tofif: 1. ag/to/if: 1. commercial
enter contracts. | enter contracts. | this Circular. Contrary tolaw | Contrary to law, | activity
2. Contrary to 2. Contrary to Applicableto or treaties. 2. executive performed by
law. 3. law. 3. executive Governmental ordes, treaties. | govanment
Authority to Authority to agendes, functions. 3. 2. Inherently personnd from
avoid salary or | avoid salary or | GOCO Depatment of Governmental performance by
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Scope personrel personnd facilities, Defensein times | Functions. 3. theprivate

continued limitations 4. limitations 4. printing and of adeclared Department of sector. 2. Shdl
Basic Basic bindingin war or military | Defensein times | receive
management management agendes mobilization. 4. | of adeclared exemptionsfrom
fundions functions exempted from | Authority to war or military | OMB to deviate
necessary to necessary to Title44. Not enter contracts. | mobilization. 4. | fromthis
retain control retain control applicable 5. Authority to | Authority to Circular. 3. Shdl
over programs. | ove programs. | aslto/if: 1. establish enter contracts. | doaument
selection and selection and Governmental employer- 5. Authority to | savingsresulting
direction of gov. | direction of gov. | functions. 2. employee establish from streamlined
employess, employess, Authority to relationdhips 6. | employer- and standad
assignment of assignment of enter contracts. | Judify contract | employee competitions
organizationd organizationd 3. Authonty to | convasionsto relationships 6. | Competition
respongbilities, | respongbilities, | establish avoid personnd | Judify contract | shdl take place
program program employer- ceilingsand convesionsto prior to
planning, planning, employee saary avoid personnd | goveanment
establishment of | establishment of | relationships 4. | limitations 7. cellings& performance of a
performance performance Judify contract | Research and saary commercial
godsand godsand convasionto Development. 8. | limitations 7. activity. Circular
priorities, priorities, meet salary Establish and Research and shdl notalter
performance performance ceilingsor avoid | shdl notbe Development. 8. | law.
evauaion. 5. evauaion. 5. personnd congdrued to Establish and Nonammpliance
Professiond Managerial l[imitations 5. create any shdl notbe shdl notbe
staff and advisory Major systems | subgantive or condrued to interpreted to
managerial services. genega | acquisition. 6. procedural basis | create any create a
advisory counsl, Conallting for anyoneto subdantive or subdantive or
services. genga | management services of a chdlengeany procedural basis | procedural bias
coungl, mgmt. | andorganization | purely advisory | agency actionor | for anyoneto to chdlenge
and organization | staff, system naurerelating | inactiononthe | chdlengeany agency action.
staff, system andysisunit. 6. | tothe basistha such agency actionor | DOD CSO shdl
andysisunit. 6. | Produds/service | governmental actionor inactiononthe | decideif
Produds/service | s, provided to functions oOf inactionwas not | basistha such applicablein
S, provided to thepublic. 7. agency in accordance action or times of war.
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Scope thepubilic. 7. Produds or administration with this inaction was not
continued Produds or services and Circular. in accordance
services obtained from management with this
obtained from other federd and program Circular.
federal agendes. | agendes. 8. management. 7.
8. Incongstent Incongstent Incongstent
with treaties. with treaties. with law or
treaties.
1966 1967 1979 1983 1999 2003
Other Government Government Excess propety | Handbook1983 | Handbook1999 | Attachment B:
Agency Provides Provides and services Excess propety | Excesspropeaty | When
Section of Section of available from and services and common respondngto
Circular Circular other federd availablefrom | administrative another agency®
agendesshould | other federal services solicitation, a
beusdin agendes may be | availablefrom | public
preference to used unlessthe | othe federa reimbursable
contracts, unless | needed produd | agendes may be | source shal
theneeded or service can used unlessthe | developapublic
produd or bemore produd or reimbursable
service can be economcally servicecan be | tende tha
obtained more | obtained from obtained more respondsto the
econonicaly in | thecommercial | economically requirements of
theprivate sector. The obtained thesolicitation.
sector. Whena | agency throughagency
commercia or | requiring the or private source
indugrial produd or resources.
activity opegated | service shdl use | Federal agendes
by an agency theprocurement | shdl not provide
primarily to process to commercial
meet its own establish activitiesto the
needs has excess | commercial private sector.
capecity, that prices. The
capecity can be | progpective
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Other
Agency
continued

used to provide
produds and
servicesto other
agendes. If a
formal program
is established
for managing
excess capacity,
capecity tha has
been reported as
excess can be
used by other
agendeswith no
further
judification. In
theabsence of a
formal program
and report of
excess capacity,
another
agency@ use of
agoveanment
activity mug be
judifiedin
accordance with
thegovenment
provides section
of this Circular.
When the cog
judificationis
used, theagency
requiring the
produd or

providing
agency shdl
furnish the
requesting
agency afirm
price for the
produd or
service which
will then be
compared by the
requesting
agency to the
commercial
price. A contract
shdl beawarded
if the
commercial
priceis more
econonical.
Agendesshdl
notretain, create
or expand
capecity for the
purpose of
providing
commercialy
available
produds or
servicesto other
agendes. When
thepeforming
agency@ own
reguirements
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Other
Agency
continued

service will
solicit
compditive bids
andaward a
contract when
more
economical.
The prospective
providing
agency will
prepare the
govenment cos
estimate, in
accordance with
this Circular, for
compaisonwith
the commercial
cods. Itisnot
intended tha
agendes create
or expand
capecity for the
purpose of
providing
commercialy
available
produds or
servicesto other
agendes. When
the performing
agency@ own
requirements
increase,

increase,
capecity used to
suppot other
agendesisno
longe excess
and shdl be
used rather than
acquiring
additiond
capecity for the
purpose of
suppoting other
agendes.
Agendesusng
such excess
capecity should
be provided
sufficient notice
to arrange
dternaive
sources. The
suppot will be
terminated
unless
exceptiond
circumstances
prevent the
agency from
findinganew
source.
Agendesshdl
exert maximum
effort to find
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Other capecity usedto | available
Agency suppot other postionsfor
continued agendesisno advesely
longe excess affected
and should be employeses.
uedin Agendes shdl
preference to ensure tha the
acquisition of impact of cos
additiond comparison
capability. decisionsis
Agendes should | reflected in
notexpand a budge
commercia or estimates.
indugrial Handbook1996
activity which is | Federal agendes
providing shdl not provide
produds or commercial
servicesto other | activitiesto the
agendes. private sector.
1966 1967 1979 1983 1999 2003
Government Thefactthaa | Thefactthaa | Thefactthaan | Activitiesmay | Activitiesmay | AttachmentA:
Provides commercia or commercia or activity involves | notbejudified | notbejudified | Anagency shdl
indugrial indugrial aclassified for in-house for in-house usethe
activity is activity is program, oris performance performance following
classfied oris classfied oris pat of an solely onthe solely onthe rationde for
related to an related to an agency@ basic basis that the basistha the govenment
agency@basic agency@basic mission, or tha | activity involves | activity involves | peformance of a
programisnot | programisnot | theeisa aclassified aclassified commercial
an adequdae an adequae possibility of a | program orthe | program orthe | activity. The
reasonfor reasonfor strike by activity is activity is commercial
starting or starting or contract required to required to activity is: 1.
continuing a continuing a employeesisnot | perform an perform an Not appropriate
govenment govenment an adequdae agency@ basic agency@ basic | for private sector
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Government activity. A activity. A judificationfor | mission. Gov. mission. Gov. performance
Provides govanment govanment in-house peformance of | peformanceof | pursuantto a
Continued commercia or commercial or peformanceof | acom. activity | acom. activity | written

indugrial indugrial tha activity. isauthorzed isauthorzed determingion by
activity may be | activity may be | Government when: 1. No when: 1. No the CSO. 2.
authorized only | authorized only | opeationof a satisfactory satisfactory Suitable for a
when: 1. when: 1. commercial or | com. source com. source streamlined or
Procurement Procurement indugrial available. 2. available. 2. standad

froma froma activity may be | Com. source Com. source competition. 3.
commercial commercial authorized ddaysor ddaysor Thesubject of an
source disrupts | source disrupts | when: 1. No disruptsa disruptsa in-progress

or ddaysan or ddaysan satisfactory program. 3. program. 3. streamlined or
agency®@ agency@ commercial Nationd Nationd standad
program. 2. program. 2. sourceis defense. defense. competition. 4.
Combat suppot. | Combat suppot. | available. 2. Secretary of Secretary of Performed by

3. Commercia 3. Commercia Commercid Defense shdl Defense shdl govanment
sourceis sourceis source ddaysor | establish criteria | establish criteria | personné as the
unavailable, 4. unavailable. 4. | disruptsan for determining | for determining | result of a
Serviceis Serviceis agency® when gov. when gov. streamlined or
available from available from program. 3. peformance of | paformanceof | standad

another federal | another federal | Nationd acom. activity | acom. activity | competition
agency. Excess | agency. Excess | defense: direct isrequired for isrequired for within the past
propety from propety from combd, naiond naiond fiveyears. 5.
other federdl other federdl training,career | defense. 4. defense. 4. Pending an
agendesshould | agendesshould | progression, Patientcare. 5. | Patientcare. 5. | agency approved
beusdin beusdin rotation for Gov.opeaatesat | Gov. opaatesat | restructuring
preference to preference to overseas alower cod. alower cod. decision. 6.

new new assignments, Handbook1983 | Handbook1999 | Performed by
procurement. procurement. military 6.10FTEsoOr 6. Core govenment
Propeaty not Propeaty not readiness. 4. less. Capability. 7. personnd dueto
reported as reported as Government Handbook19%: | Research and a statutory
excess and excess and providesat a 7.Core Development. 8. | prohibition
unusd plant unusd plant lower cod. Capability. 8. Lessthan 10 agang private
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Government and produdion | and produdion Research and FTEs. 9. Meets | sector
Provides capecity of other | capecity of other Development. 9. | Performance performance.
continued agendes may be | agendes may be Mesets Standads 10.

utilized. 5. utilized. 5. Performance Temp.
Commercid Commercid Standads 10. Authorization.
source provides | source provides Temp.
at ahighe cod. | at ahighe cod. Authorization
1966 1967 1979 1983 1999 2003
Action Administering | Administering | Administering | To ensure that To ensure tha Policy Section of
Requirements thePolicy and thePolicy and thePolicy theprovisonsof | theprovisonsof | Circular
Implementation | Implementation | Section of this Circular are | thisCircular are
Sectionsof Sectionsof Circular followed, each | followed, each
Circular Circular agency head agency head
shdl: 1. shdl: 1.
Designae an Designae an
officid officia

responsble for
implementation.
2. Establish an
office
responsble for
implementation.
3. Follow OFPP
Policy Letter
783.

4. Implement
the Circular
within 90 days
with a minimum
of internd
ingructions 5.
Ensure reviews
of al in-house

responsble for
implementation.
2. Establish an
office
responsble for
implementation.
3. Follow FAR.
4. Implement
the Circular
with a minimum
of internd
indructions 5.
Enaurereviews
of al in-hous
commercial
activities are
completed.
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commercial
activitiesare
completed.
1966 1967 1979 1983 1999 2003
Annual Administering Administering Administering Report on Annud Attachment A:
Reporting thePolicy thePolicy thePolicy Circular Commercid 1. Annud
Requirements Section of Section of Section of implementation | Activities inventory of
Circular Circular Circular Handbook1983 | Inventory commercial
2 Inventories of activities
Government performed by
Commercid govenment
Activities: 1. 10 personnd.
or fewer FTEs. 2. Annud
2. Morethan 10 inventory of
FTEs. inherently
Handbook1996 governmental
Annud activities
Commercid performed by
Activities govenment
Inventory personnd.
3. Annud
inventory
summary repott.
1966 1967 1979 1983 1999 2003
OMB Silent Silent Effective Date: | OMB Contact OMB Contact Attachment A:
Responsibility OFPP contact given given OMB will 1.
and Contact given Review
Point inventories,
conallt with
agency.
2.Publishin
Federal Register.
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1966 1967 1979 1983 1999 2003

Cost For produds For produds For produds Handbook1983 | Handbook1999 | Policy Section of

Comparisons and services and services and services Commercial Commercial Circular
coging $50000 | coging $50000 | coding greater | activities activities
or grester. A or grester. A than $100000 involving10or | involvingl0or | Attachment B:
decisontorely | decisontorely | annud opeating | fewer FTEsmay | fewer FTEsmay | A standad
upona upona cogs. beconvatedto | beperformedby | compditionis
govanment govanment Both contract without | in-houg, used when the
activity for activity for govanment and | condudingcos | contract or ISSA | agency or a
reasons reasons commercia cog | compaisons withoutcogs private sector or
involving involving figuresmug be | Activities comparison. public
relative cogs relative cogs based onthe exceeding 10 Commercial reimbursable
mug be mug be same scopeof FTEsshdl activitiesof 11 | source andthe
suppoted bya | suppotedbya | work andthe undego cos or more FTE agency indude
compaative compaative same level of compaisonsto | may be more than
cod andysis cod andysis performance. deermine conveted to 65FTEs. May
which will which will Each agency whethe in- contract or ISSA | notexceed 12
disclose as disclox as should assure house withoutcogs months An
accurately as accurately as that govenment | performance comparison, if agency shdl
possiblethe possiblethe opaationsare should be fair and select: 1. A
difference difference organized and continued or reasonable sealed bid
between the between the staffed for the performance prices can be acquisitionor a
cogswhichthe | cogswhichthe | mog efficient should be obtained 2. Negotiated
govanmentis govanmentis performance. To | conveted to through acquisition.
incurring or will | incurringor will | the extent contract. Inno | competitive
incur unde each | incur unde each | practicableand | case shdl any award and all A streamlined
aterndive. aterndive. in accordance commercial directly affected | compditionis
Cods of Cods of with agency activity be federa used when the
obtaining obtaining manpower and | modified, employees agency or a
produds or produds or personnd reorganized, serving on private sector or
services from services from regulations divided or in permanent public
govanment govanment agendesshould | any way appointments reimbursable
activitiesshould | activitiesshould | precedereviews | changed for the | arereassignal to | source and the
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Cost indudeall cogs | indudeall cogs | unde this sole pumpos of | other agency indude
Comparisons which would be | which would be | Circular with circumventing compaable 650rlessFTEs.
continued incurred if a incurred if a internd therequirements | federa postions | May aso be
produd or produd or management of thissection. | for which they used when an
service were service were reviews and Both are qudified, In | agency has
provided by the | provided by the | reorganizations | govenmentand | no case shdl military
govanmentand | govanmentand | for commercia cog | any commercia | personnd. May
which would not | which would not | accomplishing estimatesmug | activity be notexceed 90
beincurred if beincurred if thework more | bebased onthe | modified, days.
theprodud or theprodud or efficiently, same scopeof reorganized,
service were service were when feasible. work and divided or in Attachment C:
obtained froma | obtained froma | Circular outlines | standads of any way To reflect the
commercial commercial factorsinduded | performance. changed for the | full cog of
source. Circular | source. Circular | in cogs of Cog purpo< of performance by
outiinesfactors | outlinesfactors | obtaining compaisons circumventing goveanment,
induded in cods | induded in cods | produds or shdl indudeall | therequirements | agendes and
of obtaining of obtaining servicesfroma | significant cods | of thissection. | public
produds or produds or commercial of both Cog reimbursable
servicesfroma | servicesfroma | source andfrom | govanmentand | compaisons sources shdl
commercial commercial thegovenment. | contract should be calculate cog
source and from | source and from performance. completed estimatesin
thegovenment. | thegovenment. Thein-houe within 18 or 36 | accordance with
cog estimate months this attachment
shdl be based A cog for public-
onthemog comparison private
efficient and between in- competitions
cog effectivein- | hous, contract | Agendesshdl
hous opeaation | or ISSA use COMPARE
needed to performance (thecoging
accomplishthe | seems software tha
requirementsin | straightforward, | incorporatesthe
theperformance | but infact, is coding
work statement, | complicated by | procedures of
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Cost andsndl bein | very different this Circular) in
Comparisons accordance with | ways conjundionwith
continued agency staffing | govanment this Attachment
and personné agendes and to develop cos
regulations A commercial estimates. A
management sources account | public
study shdl be for cods. These | reembursable
performed to and other source may only
completely differences respondto a
andyzethe necessitate cos | solicitation by
current method | comparison submitting a
of opeationand | requirements public
make whatever | tha equdize the | reimbursable
changesare systems to tende.
necessary to reflect thetotal | Attachment
establish the alternative cods | outlines factors
mog efficient to the induded in cogs
and effectivein- | govanment and | of obtaining
hous opeation. | taxpayer. The produds or
All cog proceduresin servicesfroma
compaisons thisHandbook | commercial
mug be recognize the source and from
reviewed by a absence of a the govenment.
qudified person | uniform
froman accouning
impartial system
activity which is | throughoutthe
organizationdly | federa
indgendentof | govenment and
thecommercial | areintended to
activity being establish a
studied andthe | practical level of
activity consstency to
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Cost
Comparisons
continued

preparing the
cos
comparison.
Handbook1996
Introduces:
recurring,
offerors, ISSAS,
and generic and
streamlined cost
compaisonsfor
65 or fewer
FTEs. Cog
compaisons
should be
completed
within 18 or 36
months

A cog
compaison
between in-
hous, contract
or ISSA
performance
seems
straightforward,
but, infact, is
complicated by
very different
ways
govenment
agendes and
commercial
sources account

assure tha all
subgantive
factors are
consdered. The
Management
Plan describes
the
govanment@
Mog Efficient
Organization
(MEO) andis
thebasis of ht
govanment@
in-hous cos
estimates.
Agendes may
consde
existing
management
reinvention,
conolidation,
re-engineering,
personnd
classification,
market and
other andysisin
the
identification
and
development of
the MEO. The
govanment@
cod estimates
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Cost
Comparisons
continued

for cods. These
and other
differences
necessitate cos
compaison
requirements
that equdize the
systems to
reflect thetotal
aterndaive cods
to the
govanment and
taxpayer. The
proceduresin
this Handbook
recognize the
absence of a
uniform
accouning
system
throughoutthe
fedead
government and
are intendeal to
establish a
practical level of
congstency to
assure tha all
subgantive
factors are
consdered. The
Management
Plan describes

are certified in
writing by the
Agency@ A-76
Independent
Review Officer
(IRO) asbeing
in full
compliance with
therequirements
described in this
Supplement.
Handbook
outlines factors
induded in cods
of obtaining
produds or
servicesfroma
commercial
source and from
thegovenment.
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Cost
Comparisons
continued

the
govanment@
Mog Efficient
Organization
(MEO) andis
thebasis of ht
govanment@
in-hous cos
estimates.
Agendes may
congder
existing
management
reinvention,
conolidation,
re-engineering,
personnd
classification,
market and
other andysisin
the
identification
and
development of
theMEO. The
govanment@
cog estimates
are certified in
writing by the
Agency@ A-76
Independent
Review Officer
(IRO) as being




Lori Andason Table 11Explicated Text Following the CircularsOStructure 256
Cost in full
Comparisons compliance with
continued therequirements
described in this
Supplement.
Handbook
outlines factors
induded in cods
of obtaining
produds or
servicesfroma
commercial
source and from
the gove'nment.
1966 1967 1979 1983 1999 2003
Administering 1. Inventory: 1. Inventory: Each agency Action Action Policy Section of
the Policy Each agency Each agency will: 1. Requirements Requirements Circular
will compile and | will compile and | Designae an and Annud and Annud
maintain an maintain an officid Reporting Reporting
inventory of its | inventory of its | responsblefor | Requirements Requirements
commercial and | commercial and | Circular Sectionsof Sectionsof
indugrial indugrial implementation. | Circular Circular
activitieshaving | activitieshaving | 2. Establish an
an annud output | an annud output | officeasa Handbook1983
of produdsand | of produdsand | centra pointof | Agendesshal
services coding | servicescoging | contact. 3. schedule
$500000r more | $500000r more | Within 90days | reviews of the
or acapitd or acapitd promulgaethe | commercid
investment of investment of Circular with activities listed
$250000r $250000r theminimum in thar
more. 2. more. 2. necessary inventories. The
Existing Existing internd review should
govanment govanment ingructions 4. | indudea
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Administering
the Policy
continued

activities. A
systematic
review of
existing
commercial or
indugrid
activities should
bemaintained in
each agency
unde the
direction of the
agency head or
the person
designaed by
him. The
agency head
may exempt
designaed
activities.
Inventoried
activities should
be scheduled for
aleast one
follow-up
review during
each 3 year
period. Reviews
should be
organized in
such amanne
asto ascertain
whethe
continued

activities. A
systematic
review of
existing
commercial or
indugrid
activities should
bemaintained in
each agency
unde the
direction of the
agency head or
theperson
designaed by
him. The
agency head
may exempt
designaed
activities.
Inventoried
activities should
be scheduled for
aleast one
follow-up
review during
each 3 year
period. Reviews
should be
organized in
such amanneg
asto ascertain
whethe
continued

Work may be
performed by
military
personnd,
civilian
employees, and
contract
services. 5.
Award contracts
based on
Circular. 6.
Exert maximum
effort to find
suitable
employment for
displaced
federa workers.
7. Compile 2
Inventories: (a)
of dl
commercial and
indugrid
activities (b)
contractsin
excess of
$100000
annudly. 8.
Schedule
reviews:. (a) in-
hous
commercial and
indugrid
activities within

degermination of
whether the
activity mug be
retained in-
hous for
reasonsother
than lower
cogs. If these
criteriado na
apply, the
agency mugt
then judify
performance on
thebasis of
lower cog,
unless awaiver
IS appropriate.
Activities
approved for
continuaionin-
hous for any
reason shdl be
completely
reviewed at least
oneevery 5
years. Agendes
should package
commercial
activities for
potential
contractsto
maximize
econormes and
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Administering
the Policy
continued

opaation of
govenment
commercial
activitiesisin
accordance with
this Circular. An
activity should
be continued for
reasonsof
compaative
codgsonly if a
compaative
codsandyss
indicates tha
savings
resulting from
continuaion of
theactivity are
at least
aufficient to
outweighthe
disadvantages of
govenment
commercia and
indugrid
activities. No
specific
standad or
guiddineis
prescribed for
deciding
whether savings
are sufficient to

opaation of
govenment
commercial
activitiesisin
accordance with
this Circular. An
activity should
be continued for
reasonsof
compaative
cogsonly if a
compaative
codsandyss
indicates tha
savings
resulting from
continuaion of
theactivity are
at least
aufficient to
outweighthe
disadvantages of
govenment
commercia and
indugrid
activities. No
specific
standad or
guiddineis
prescribed for
deciding
whether savings
are sufficient to

3years (b)
contracts with
subsquent
reviewsevery 5
years.

efficiendes.
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Administering
the Policy
continued

judify
continuaion of
an existing gov.
commercial
activity and
each activity
should be
evaluaed onthe
basis of the
applicable
circumstances.
A report of each
review should
be prepaed.
Activities not
approved for
continuaion
should be
discontinued.
Reasonable
adjugmentsin
thetiming of
such actions
may be made,
however, in
orde to
dleviate
econonic
didocationsand
persond
hardshipsto
affected career
personnd.

judify
continuaion of
an existing gov.
commercial
activity and
each activity
should be
evaluaed onthe
basis of the
applicable
circumstances.
A report of each
review should
be prepaed.
Activities not
approved for
continuaion
should be
discontinued.
Reasonable
adjugmentsin
thetiming of
such actions
may be made,
however, in
orde to
dleviate
econonic
didocationsand
persond
hardshipsto
affected career
personnd.
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1966 1967 1979 1983 1999 2003
Appeals Silent Silent Establisn Handbook Handbook1999 | Attachment B:
procedure for 83/96: Establish | Establish admin. | Standad
informal admin. appeds | appeds Compstitions
administrative procedure procedure only
review
1966 1967 1979 1983 1999 2003
Implementation | Each agency is | Eachagency is | Administering Action Action Policy Section of
responsblefor | responsblefor | thePolicy Requirements Requirements Circular
making the making the Section of Section of Section of
provisionsof provisionsof Circular Circular Circular
this Circular this Circular
effective by effective by
issuing issuing
appropriate appropriate

implementation
ingructionsand
by providing
adequae
management
suppot and
procedures for
review and
follow-up to
enaure tha the
ingructionsare
placed into
effect. If overall
responsbility
for these actions
isddegaed by
theagency head,
it should be

implementation
ingructionsand
by providing
adequae
management
suppot and
procedures for
review and
follow-up to
ensure tha the
ingructionsare
placed into
effect. A copy
of the
implementing
ingructions
issued by each
agency will be
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Implementation | assignedtoa furnished to the
continued senior official Bureau of the
reporting Budgd. If
directly to the overal
agency head. If | responsbility
legidationis for these actions
needed in order | isddegaed by
to carry out the | theagency head,
purpose of this | it should be
Circular, assignedto a
agendes should | senior officid
prepare reporting
necessary directly to the
legidative agency head. If
proposlsfor legidationis
review. needed in order
to carry out the
purpose of this
Circular,
agendes should
prepae
necessary
legidative
proposlsfor
review.
1966 1967 1979 1983 1999 2003
Effective Date March 31,1966 | Octobe 2,1967 | May 1, 1979 Immediately Immediately After publication
of the Federal

Register
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1966 1967 1979 1983 1999 2003
Review Silent Trangmittal Silent 4 years Silent Silent

Memorandum

No.1l, 1967 We

intend to keep

the provisonsof

the Circular

unde

continuing

review.

Trangmittal

Memorandum

No.3, 1977

This

administration

has undetaken a

complete review

of OMB

Circular No A-

76 andits

implementation.

1966 1967 1979 1983 1999 2003
Transition Silent Silent Effective Date | Silent Silent Procedures for

Section of the conveasionsand
Circular: The cog comparisons
Circular need begunand not
notbe applied to completed by
studiesin Circular dae.
process prior to
theeffective

dae.
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Table 10 Explanation

Each Circular is presented in an outlined format. Table 10 presents information contained in al thedoauments in the sample frame
organized according to the outlineformat of the Circulars.

Each Circular is presented in therow across thetop of thetable. For each year, the column containsinformation from the Circular and
al the OMB suppoting doauments related to tha Circular.

Thetopicsthat are listed as an outlined heading in each Circular are listed in theleft column of thetable. These topics changefrom
revisonto revison, and similar subjects are addressed unde different topical headingsin different years.
¥ When atopic is not presented as an outlined heading in a Circular, the corresponding cell in thetableis grey.
¥ When informationsimilar to tha listed for oneCircular is presented in another section of agiven Circular, the primary
section(s) of the Circular where theinformationis addressed in cross-referenced in thegrey cell.
¥ When thetopic is presented in adoaument other than the Circular, it islisted in thegrey cell.
¥ When ndther the Circular nor another OMB doaument address the topic, GilentOappesrsin thegrey cell.

Therefore, agrey cell with text indicates thetopic is not addressed in that section of the Circular.
¥ Whenitisaddressed in another section of the Circular, thesectionin the Circular whereit is discussed is cross-referenced.
¥ Whenitisaddressed in another suppoting OMB document, the sourceislisted and its content is summarized.
¥ Whenitisnotaddressed in another suppoting doaument, GilentOappearsin thegrey cell.

Thetable lists theinformation mog relevant to thedissertation. Therefore, some Information in the documents tha is not as geemane
to thestudy is notlisted in thetable.

Thetable isformatted for readability. Some formattingin the Circular is changed in thetable. For example, alist of seven items
listed alphébetically in the Circular may belisted as anumerical list of five itemsin thetable to reflect thefive items relevant to the
dissertation. Conventionsalso changeregarding other formatting in the Circulars between versions For example, earlier Circulars
capitalize Government and Federal and some of the Circulars utilize title case and others utilize sentence case. Thetable formats the
information congstently for readability.

There were two godsin designing thetable. Oneisto explicate theinformationfromthe doaumentsthat relate to theresearch
qguestion. Theother isto maintain as much of thegeneral toneof thedoauments as possible. As often aswas practical, the exact
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wording in thedoaumentsis presented in thetable. At times, key wordsand phrases are presented and text is paraphrased, so tha each
entry in nat necessarily an exact or complete presentation of thetopic in the doaument.



Table12

Structuring: Coding the Circulars Using Method One

Constitutionalist Governing Approadc

Gove ning Approacd Characeristics

Theo- Values Structure Dependent Promotes Sector Deductive | Strategic | Normative
retically | Driven Distinctions
Based
Govenmental | Organizationa | Public Sector | Private
Structure | Structure Sector
Dependent Dependent
CTB CVvD CGSD COSD CPUS CPRS CD CS CN
Democatic | 3 branches of Referencesto | Govenment | Commercia | Buildson | Agency@® | Statements
goveanment political basic of
Act onthe accounibility: | Public Private For the program goveanment
public@ Referencesto Heads of purpo< of policy:
behdf the3 branches | Depatment Govenment | Commercid Agency® | Circumstan.
of govanment, | Delegdionsor | fundion and Should basic Condiions
Public thar processes, | nondéegdions indugrial notbe mission Ingances
interest & publications | of authonty Inhaently produds started
President® from govanmental | and services | unless Agency® | Related to
Citizens memorandum | department fundion savings essential govanment
Executive order | head Commercia | are program policy:
Individud | Required by Govenment | activities sufficient Rely on
freedom law Referencesto | consumption: Mission Retain
and Promulgae hierarchical For Civilian Unde this | need Aim
initiative Judicial review | organizationd | govenment employees | genead
American | Referencesto structure: use prindple | Mission Historical
people: specific laws: essential Restates

265
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Desarve FAR Assignment of | Needed by the | Current Inrecog. | Gov.@ Existing
Expect 5USC 101 organizationd | govenment market of this primary requirement
respongbilities | Procurement | value prindple | program
Nationd Unified objectives | Arethe
executive Referencesto | Govenment | Corporate Required same as
Nationd branch SOPs: provision: incomes as The thoe
interest Executive Formal In-house judificatio | objectives | containedin
agendes, program Private nfor Opeation. | Arein
References | Othe executive | Guiddines Classified enterprise naure furtherance
to agendes, and Procedures Dueto a of
geograph. | Specific Implementatio | Regulations Free specid In order to
boundaies. | depatments: nindrucions enterprise relation. retain It has been
Locatedin | Office of Policy econonic essential
theUS genegd counsel | COMPARE precepts system control It continues
Territories | IRS software to be
Possessions | Department of Entitlements | Compdtitive Core
DC Defense SHARE A-76! enterprise capability | Hasbeen
Puerto Gened Tax collection | system expressed
Rico Accouning Streamlined or Workload
Office Standard when | Revenue References continuing | Evaudive
Comments used to disbursements | to econonic naure
fromall Strong central describe when it Normally
interested | management competions Treasury means the
paties agency bonds naiond Permanent
produdion
References | BOB and OMB, Sdary and Itis
to decison | itspublications limitations conumptio necessary
trangparen: | Bulletins n of goods
Public Circulars Does not Economic Itis
announe. | Circular create liability | strength important
sections Mandéae
Supplements
Trangmittals
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At least
three
notices
Made
availableto
thepublic
upon
request
Independen
t review
Will
disclose

References
to
suppoted
groups
Small
busnesses
Minority-
ownad
busnesses
Political

Trangamit a
copyto
Congress

Administ.

Administ.
direction

Verbsused to
assert authority:
Authority
Replaces
Issued

Clarify
Establishes
Prescribed
Rescinds
Supeacedes

Phrases tha
direct specific
provisionsof
policy:

Mug be
conduded
Mug make all
reasonable
efforts

Does not
establish

Shdl notbe
condrued to
create

Comply
Nonoompliance
May bewaived

Referencesto
decision
judifications

Military
references:
Comba
suppot
Military
personné
Military
mobilization
Declared war

In the process
of goveaning

Treaties

Internationd
agreements

Set aside
programs
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References
to value
prioritiz:
Careful
consde.
Carefully
weigha
Overriding
factors
Unless
othewise
ingpprop.
In pref. to
Equdly
vaid
Discretion
Requiring
value
judgments

Far

Clear
Integrity
Ethics
Standads
of condud
rules
Promote
trus

approvds,
doaumentation,
and appedls:
Theeis
evidence
Spdled out
specificaly
Spexific
explanaions
mug be
doaumented
Thebasisfor
thedecision

A report
Appe to OMB

This
requirement

Referencesto
thebudge
process
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Entrepreneurial Governing Approad
Gove ning Approacd Characteristics
Pragmatically Based Results Structure Independent Promotes Inductive | Tactical | Descriptive
Driven Sector
Blurring
Works CodsLess Gov. Organizationa
Better Structure | Structure
Independent | Independent
EWB ECL ERD EGS EOS| EPSB El ET ED
Lessenthe | References | Precise work GOCO Contracts Isthe One Usudly
burden of to economc | statements result of time involve
work when it Government Contractors activity
means Scopeof corporation Resulting | of short | Comprehen.
Simplicity | thrifty: work Bids from duration | review
Purposes of Public-private
Redlistic econom Level of partnerships Prepaing, Based on
Aim for performance soliciting,
Inatimely | econony Public-public | and
manne Mog Program patnerships evauaing
economca | planning compditive
Mog performance High bid
efficient Performance performing invitations
performance | Descriptions | standads organization bids or
of econonic proposls
Accomplish | impact: Establish. of Internd
ingthework | Removd or | pef. gods management Negotiating,
more withholding | and priorities reviews awarding,
efficiently of propety managing,
from tax Incentives Reorganization | and
rolls Performance Convasion monitoring
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Redudion
of revenues
from
income and
other taxes
Involving
additiond
capital
investment

Cog

Cod
compaisons

Additiond
annud cods
of
produdion

Deprec.
Interest
Direct and
indirect
cods
Compute
To finance

directly or
indirectly

evaudion

As accurately
asposible

As
reaisticaly
asposible
Accomplish.
of its
program

Developal in
time

Urgency of a
requirement

Unacceptable
dday or
disruption

When needed

With
sufficient
noticeto
arrange
dternaive
sources

Trander of
work

Minimum
necessary
internd
ingructions

contracts
Compdtition

Compditive
consderation

Either mode
of
performance
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References | Based onthe
to cos entire
thresholds | workload
more than
$100000 Performance
Monitoring
Produdivity

Qudity

Maximum
value

Best
practices

Lessons
learned

Table 12 groupsthe specific phrases tha were found in thetext and coded as evidence of theindicators (the criteria that further
described each characteristic in theandytical framework.)



Table 13

Structuring: Coding the Circulars and 2003 Attachments Using Method One (Pilot Study)

Constitutionalist Governing Approach

Governing Approach Characteristics

Theo- Values Structure Dependent Promotes Sector Deductive | Strategic | Normative
retically | Driven Distinctions
Based
Governmental | Organizational | Public Sector | Private
Structure Structure Sector
Dependent Dependent
CTB CVD CGSD COSD CPUS CPRS CD CS CN
Democratic | 3 branches of | References to Government Commercial | Builds on | Agency’s | Statements
government political basic of
Act on the accountability: | Public Private For the program government
public’s References to | Heads of purpose of policy:
behalf the 3 branches | Department Government Industry Agency’s | Circumstan.
of government, | Delegations or | function Should basic Conditions
Public their processes, | nondelegations Commercial | not be mission Instances
interest & publications: | of authority Inherently and started
President’s from governmental | industrial unless Agency’s | Related to
Citizens memorandum | department function products savings essential government
Executive head and services | are program | policy:
Individual | order Appoint (within | Government sufficient Rely on
freedom Required by an agency) consumption: | Commercial Mission Retain
and law Senior level For activities Under this | need Aim
initiative Promulgate official government general
Judicial review use principle
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American | References to | Senior agency | Needed by the | Commercial | In Mission Historical
people: specific laws: | management government enterprise recognitio | essential Restates
Deserve FAR Assistant Procurement n of this
Expect 5 USC 101 secretary Civilian principle | Gov.’s Existing

Officers Government employees primary requirement
National Unified Team leader provision: Required | program
executive Accountability | In-house Current as objectives | Are the
National branch market justificatio same as
interest Executive References to Classified value n for The those
agencies, hierarchical objectives | contained in
References | Other organizational | Regulations Corporate Due to a Operation. | Are in
to executive structure: incomes special nature furtherance
geograph. | agencies, and | Assignment of | Policy precepts | Private relationsh. of
boundaries: | Specific organizational enterprise In order to
Located in | departments: responsibilities: | Entitlements retain It has been
the US Office of Designate Free essential
Territories | general Tax collection | enterprise control It continues
Possessions | counsel References to economic to be
DC IRS SOPs: Revenue system Core
Puerto Department of | Formal program | disbursements capability | Has been
Rico Defense Guidelines Competitive expressed
General Procedures Treasury bonds | enterprise Workload
Comments | Accounting Implementation system s that are | Evaluative
from all Office instructions Salary ofa
interested Provisions limitations References continuing | Normally
parties Strong central | Required format to economic nature
management Annual Does not create | when it Permanent
References | agency performance liability means the
to decision evaluations (of national Itis
transparen: | BOB and people) Military production necessary
Public OMB, its Sample references: and
announce. | publications: documents Combat consump. of Itis
Bulletins support goods: important
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At least
three
notices
Made
available to
the public
upon
request
Independen
t review
Will
disclose
Formal
declaration
Public
review and
comment
Debriefing

References
to
supported
groups:
Small
businesses
Minority-
owned
businesses

Sovereign

Circulars
Circular
sections
Supplements
Transmittals

Verbs used to
assert
authority:
Authority
Replaces
Issued
Clarify
Establishes
Prescribed
Rescinds
Supercedes

Phrases that
direct specific
provisions of
policy:

Must be
conducted
Must make all
reasonable
efforts

Does not
establish
Shall not be
construed to
create
Comply

Format and
data
requirements

COMPARE
software

SHARE A-76!

Streamlined or
standard
[competition]

Quality control

Quality control
plan

Quality

assurance
surveillance
Quality
assurance
surveillance
plan

Control
Ownership

Regular
oversight

Military
personnel
Military
mobilization
Declared war

In the process
of governing

Treaties

International
agreements

Set aside
programs

Power to
deputize

Homeland
security

References to
governmental
programs:
Social security
Medicare
Indian
incentive
program

Economic
strength
Economic
interest

Proprietary

Property of
private
persons

Private
persons

Consistent
with market
and industry
Structures

Nonprofit
agency

Mandate

Incumbent
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Exerting
ultimate
control
over

Liberty

Indian
tribe

Political

Transmit a
copy to
Congress

Administ.

Administ.
direction

References
to value
prioritizatio
n:

Careful
consider.
Carefully
weighed
Overriding
factors

Noncomplian.
May be waived

References to
decision
justifications,
approvals,
documentation,
and appeals:
There is
evidence
Spelled out
specifically
Specific
explanations
must be
documented
The basis for
the decision
A report
Appeal to
OMB

This
requirement

References to
the budget
process

Proper conduct
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Unless
otherwise
inapprop.
In pref. to
Equally
valid
Discretion
Requiring
value
judgments

Fair

Clear
Integrity
Ethics
Standards
of conduct

rules

Promote
trust

Responsive
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Entrepreneurial Governing Approach
Governing Approach Characteristics
Pragmatically Based Results Structure Independent Promotes Inductive | Tactical | Descriptive
Driven Sector
Blurring
Works Costs Less Gov. Organizational
Better Structure Structure
Independent | Independent
EWB ECL ERD EGSI EOSI EPSB El ET ED
Lessen the | References | Precise GOCO Contract Is the One Usually
burden of | to economic | work result of | time involve
work when it statements Government Other form of activity
means corporation agreement Resulting | of short | Comprehen.
Simplicity | thrifty: Scope of from duration | review
Purposes of | work Public-private | Formal
Realistic | economy partnerships agreement Based on | Specific
Aim for Level of methods
In a timely | economy performance Public-public Letter of As a direct | for
manner Most partnerships obligation result of | meeting
economical | Work units those
Timeliness | performance High Fee-for-service | In needs
Program performing agreement response
Most Descriptions | planning organization to
efficient of economic Subcontract
performan | impact: Establish. of Internal
ce Removal or | performance management Under a
withholding | goals and reviews contract
of property | priorities
from tax Management Acquisition:
rolls analysis Strategy
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Accomp-
lishing the
work
more
efficiently

Managem
ent plan

Most
efficient
organizati
on (MEQO)

Phase-in-
plan

Minim-
izing
disruption

Reduction
of revenues
from
income and
other taxes
Involving
additional
capital
investment

Cost:
Comparison
Estimate
Proposal

Additional
annual costs
of
production
Depreciat.
Interest
Direct and
indirect
costs
Overhead

Compute

Calculate

Performan.
(of
activities):
Standards
Work
Statements
Monitoring
Measur-
ement
Evaluation
Assessment
Inspection
Acceptance
Character-
istic

Bond

Past/
previous
Performan.

Performanc
e-based

Levels of
service

Incentives
As

accurately
as possible

Reorganizations
Reengineering
Restructuring
Conversion
Transfer of
work

Minimum
necessary

internal
instructions

Agency
component
Excepted
service
appointments
Tenure groups

Component

Organizational
grouping

Employee
transition plan

Process
Contractor
Bid

Sealed bid
Offer / Offeror
Tender

Performance
period

Phase-in period
Source

Reimbursable
source

Provider

Service
provider

Prospective
provider
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Annualize
To finance
directly or
indirectly
References
to cost
thresholds:
more than
$100,000

Capital
asset

Capital
improve.

Inflation
Estimate
Prorate

Accounting
methods

Expenses

To correctly
reflect

Reasonably
equate

As
realistically
as possible

Accomplish.

of its
program

Developed
in time

Urgency of
a
requirement

Unacceptabl
e delay or
disruption

When
needed

Grouping of
activities as
business units

Preparing,
soliciting, and
evaluating
competitive bid
invitations,
bids, or
proposals

Solicitation

Negotiating,
awarding,
managing, and
monitoring
contracts

Contract:
Administration
Inspection
Surveillance

Develop, certify
and represent
[an agency
tender]

Performance
decision

Source selection

Source selection
evaluation
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With
sufficient
notice to
arrange
alternative
sources

Based on

the entire
workload

Quality
Quantity

Maximum
value

Best
practices

Lessons
learned

Useful life

Economic
usefulness

Impacts

Productivity

Negotiated
procedures

Competition
Competitive

Competitive
considerations

Competed

Either mode of
performance

Joint
inventories

Privatization
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Outcomes

Output
Indicator

Evaluate
Verifiable
Measurable
Quantifiable

Elects not to
control

Cedes
ownership

Customer
satisfaction




Structuring Method One Analysis

Table 14

Cireular | cGa | EGA | cTB | cvD | csD | cPsD | cD | ¢S | cN | EPB | ERD | ESI | EPSB | EI | ET | ED

1966 X - X X X X X X -
1967 X - X X X X X X -
1979 X - X X X X X X -
1983 X - X X - X X X - -
1999 X - X X - X X X - -
2003 X - X - - X X - - X -

2003+ - - - X - - X X - - X -
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Key for Column Headings

CGA
EGA
CTB
CvD
CSD
CPSD
CD
CS
CN
EPB
ERD
ES|
EPSB
El

ET
ED

Conditutiondist Governing Approach
Entrepreneurial Governing Approach
Conditutiondist Theoretically Based
Conditutiondist Vaues Driven
Conditutiondist Structure Dependent
Conditutiondist Promotes Sector Distinctions
Conditutiondist Dedudive
Conditutiondist Strategic
Conditutiondist Normative
Entrepreneurial Pragmeatically Based
Entrepreneurial Results Driven
Entrepreneuria Structure Indgpendent
Entrepreneurial Promotes Sector Blurring
Entrepreneurial Indudive
Entrepreneurial Tactical

Entrepreneurial Descriptive

Key for Table Entries

X

Predominance
No Predominance

Table 14 Structuring MethodOne Andysis
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List 1

CGA Theory References

CGA Characteristic

Theory References

Governmental Structure Dependent

Grounding in the U.S. Constitution.
(Moe, 2004, 2001, 1997, 1990; Moe
and Gilmour, 1995)

Together with the other two governance
principles, the first governance
principle forms the fundamental
theoretical basis of the American
polity. (Moe, 2004)

The theory of the accountable executive
(Moe, 2004)

Ten principles of public administration
form the theoretical framework for
managing government. (Moe and
Gilmour, 1995)

The American theory of government
addresses governmental structure
through the separation of governmental
powers into three branches of
government. (Moe, 1994)

Organizational Structure Dependent

[\S}

(98]

I

Grounding in the U.S. Constitution.
(Moe, 2004, 2001, 1997, 1990, Moe
and Gilmour, 1995)

. Together with the other two

Constitutionally based governance
principles, this second governance
principle forms the fundamental
theoretical basis of the American polity.
(Moe, 2004)

. The theory of the accountable executive.

(Moe, 2004)

. Public administration theory equates

public organizations with government
organizations (Moe, 1997).

. Government management is a separable

field with its own long-tested
theoretical basis. (Moe, 1997)
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List 1 CGA Theory References

Organizational Structure Dependent
continued

~

6. Ten principles of public administration

form the theoretical framework for
managing government (Moe and
Gilmour, 1995).

. The theory guiding government

organization and management that
informs the structures, processes and
procedures of government and has a
foundation in public law. (Moe and
Gilmour, 1995)

Promotes Sector Distinctions

Together with the other two governance
principles reviewed above, this third
governance principle forms the
fundamental theoretical basis of the
American polity. (Moe, 2004)

The legal theory of constitutional
government includes distinct public and
private sectors. (Moe, 1997)
Administrative theory is legally based.
(Moe, 1997)

The theory guiding government
organization and management that
informs the structures, processes and
procedures of government has a
foundation in public law. (Moe and
Gilmour, 1995)

The American theory of government
includes nondelegation of
governmental functions to private
parties doctrine. (Moe, 1994)
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Figure 1
Structuring Method Two

Percentage of Phrases Found in the Policy and Definitions Sections

1200 OTotal Number of
1000 Phrases
800 -
600. 7 7 B Number of Phrases
Found in the
400 ¢ Definitions Sections
200 ¢ ENumber of Phrases
0- Found in the Policy

1966 1967 1979 1983 1999 Sections
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Figure2
Structuring Method Three

Per centageof Phrases Found Independent of Commercial Activities

100% -
80% -
(y i
60% M Dependent

40% - OIndependent

20% -

0% -
1966 1967 1979 1983 1999
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Appendix A

Office of Federal Procurement Policy (OFPP) Policy Letter 92-1
September 23, 1992
Appendices

[OFPP Policy Letter 92-1] APPENDIX A

Thefollowingisanilludrative list of fundionsconsdered to beinheently govenmental
fundions (footnote: With respect to the actud drafting of Congressiond testimony, of responses
to Congressiond correspondence, and of agency responses to audit reports from the Ingpector
Generd, the General Accouning Office, or other Federal audit entity, see specia provisionsin
subsection 6(c) of thetext of thepolicy letter)

1. Thedirect condud of crimind investigation.

2. Thecontrol of prosecutionsand performance of adjudicatory fundions(other than those
relating to arbitration or other methodsof alterndive dispute resolution).

3. Thecommand of military forces, especialy theleadership of military pesonnd who are

members of the comba, combat suppot or combat service suppot role.

Thecondud of foreign relationsand the determinaion of foreign policy.

Thedeerminaion of agency pdicy, such as determining the content and application of

regulations amongother things

Thedeerminaion of Federal program priorities or budge requests.

Thedirection and control of Federal employees.

Thedirection and control of intelligence and couner-intelligence opaations

Thesdlection or nonglection of individuds for Federal Government employment.

10 Theapprovd of postion descriptionsand peformance standadsfor Federal employees.

11. Thedeerminaion of wha Government propaty isto bedisposed of and onwha terms
(althoughan agency may give contractors authority to dispoe of propaty at prices with
specified ranges and subject to other reasonable conditionsdeemed appropriate by the
agency).

12.1n Federal procurement activities with respect to prime contracts,

o s

©ooND

() deermining wha supplies or services are to beacquired by the Government (although
an agency may give contractors authority to acquire supplies at prices within specified
ranges and subject to other reasonéble conditionsdeemed appropriate by the agency);

(b) participaing as a voting member on any source selection boads

(c) approvd of any contractud doauments, to indude doauments defining requirements,
incentive plans and evaluation criteria;

(d) awarding contracts,
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(e) administering contracts (induding ordering changes in contract performance or
contract quantities, taking action based on evaluaionsof contractor performance, and
accepting or rejecting contractor produds or services);

(f) terminaing contracts, and
(g) determining whether contract cods are reasonable, allocable, and allowable.

13. Theapprovd of agency responss to Freedomof Information Act requests (other than
routinerespongs tha, because of statute, regulation, or agency policy, do notrequire the
exercise of judgment in determining whether doauments are to bereleased or withhdd),
and the approvd of agency responss to theadministrative appeals of denias of Freedom
of Information Act requests.

14. Thecondud of administrative hearingsto determinetheeligibility of any personfor a
security clearance, or involving actionsthat affect matters of persond reputation or
eligibility to paticipae in Government programs.

15.Theapprovd of Federa licendang actionsand ingections

16. Thedeerminaion of budget policy, guidance, and strategy.

17.Thecollection, control, and disbursement of fees, roydties, duties, fines, taxes and other
public funds unless authorized by statute, such astitle 31 U.S.C. [[section]] 952(relating
to private collection contractors) andtitle 31 U.S.C. [[section]] 3718(relating to private
attorney collection services), but notinduding:

(a) collection of fees, fines, pendties, cods or othe charges fromvisitorsto or paronsof
mess hdls, pod or base exchangeconcessions nationd parks, and similar entities or
activities, or from other pesons where theamountto be collected is easily calculated or
predetermined and thefundscollected can be easily controlled usng standad cash
management techniques, and

(b) routinevoucher and invoice examindion.

18. Thecontrol of thetreasury accouns.
19. Theadministration of publc trugs
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[OFPP Policy Letter 92-1] APPENDI X B

Thefollowinglist is of services and actionstha are notconsdered to beinhaently

goveanmental fundions However, they may approach bengin tha category because of theway
in which the contractor performs the contract or the manne in which the govenment administers
contractor performance. When contracting for such services and actions agendes shoud befully
aware of theterms of the contract, contractor performance, and contract administration to ensure
tha appropriate agency control is preserved.

Thisisanilludrativelisting, and is notintended to promote or discouragetheuse of the
following types of contractor services:

1. Servicestha involve or relate to budgée preparation, induding workload modding, fact

finding, efficiency studies, and should-cog andyses, €tc.

Servicestha involve or relate to reorganization and planning activities.

Servicestha involve or relate to andyses, feasibility studies, and strategy optionsto be

used by agency personnd in developing pdicy.

Servicestha involve or relate to thedevelopment of regulations

Servicestha involve or relate to the evaluaion of another contractor's performance.

Servicesin suppot of acquisition planning.

Contractors providing assistance in contract management (such as where the contractor

mightinfluence official evaluationsof other contractors).

8. Contractors providing technical evaluaion of contract proposls.

9. Contractors providing assistance in the devel opment of statements of work.

10. Contractors providing suppot in preparing responses to Freedom of Information Act
requests.

11. Contractors working in any situation that permits or might pemit them to gan access to
confidential busnessinformation and/or any other sengtive information (other than
situaionscovered by the Defense Indugrial Security Program described in FAR
4.4020)).

12. Contractors providing information regarding agency policies or regulations such as
attending conferences on behdf of an agency, conduding community relations
campagns or conduding agency training courses.

13. Contractors paticipaingin any situaion where it might be assumed tha they are agency
employees or representatives.

14. Contractors paticipaing as technical advisors to a source selection boad or participaing
as voting or nonvding members of a source evaluaion boad.

15. Contractors serving as arbitrators or providing alternaive methodsof dispute resolution.

16. Contractors congrudting buildingsor structures intended to be secure from electronic
eavesdropping or other penetration by foreign governments.

17. Contractors providing ingpection services.

18. Contractors providing legd advice and interpretationsof regulationsand statutes to
Government officials.

19. Contractors providing special nontlaw enforcement, security activities tha do not
directly involve crimind investigations such as prisona detention or trangport and non
military naiond security deails.

wmn

No ok



Table Number

Table

Table

Table

Table

Table

Table

Table

Fifteen

Sixteen

Seventeen

Eighteen

Nineteen

Twenty

Twenty-one

Appendix B

Structuring Data

TableTitle

Stucturing Data for OMB Circular A-76 1966

Stucturing Datafor OMB Circular A-76 1967

Stucturing Datafor OMB Circular A-76 1979

Structuring Data for OMB Circular A-76 1983

Stucturing Data for OMB Circular A-76 1999

Structuring Data for OMB Circular 2003

Stucturing Data for OMB Circular 2003
and Attachments (Pilot Study: Method 1)
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Page

292

306

320

340

351

363

374



Table 15

Structuring Data for OMB Circular A-76 1966

Constitutionalist Governing Approach

Governing Approach Characteristics

Theo- Values Structure Dependent Promotes Sector Deductive | Strategic | Normative
retically | Driven Distinctions
Based
Govern- Organiz- Public | Private
mental ational Sector Sector
Structure Structure
Dependent | Dependent
Data CTB CVD CGSD COSD CPUS CPRS CD CS CN
CGA P1;L14 P1,L3 P1,LS P1;L2 P1L1 P3;L5 P2;L13 P1LL1
Method 1 P2;L1 P1,L3 P1;,L9 P1;,L7 P1,L6 P3;L42 P2;L39 P1,L3
Data P2;L1 P1,L4 P1;L11 P1,L8 P1;,L7 P4;L39 P3;L38 P1,LS
P2;L2 P1,LS P2;L15 P1,L13 | P1,L12 P6;L37 P1;L11
P2;L2 P1,LS P3;L21 P1,L15 |P1,L18 P6;L39 P1;L11
P2;L2 PL;,L7 P4;L11 PLL15 |PLL21 P6;L41 P1;L12
P3;L19 P1,L8 P6;L27 P1,L18 |P1,L28 P7;L3 P1;L12
P3;L35 P1,L8 P6;L27 P1,L21 |P1,L31 P7;L40 P1;L16
P4;L3 P1;,L9 P7;L22 P1,L28 | P1,L32 P8;L1 P2;L11
P6;L11 P1;L11 P7;L22 P1,L29 | P1,L32 P2;L13
P1;L16 P7;L23 P2;,L10 | P1;,L33 P2;L19
P1;L17 P7;L23 P2;,L10 | P2;L4 P2;L32
P1;L17 P7;L30 P2;L12 | P2;L22 P2;L35
P1;L17 P7;L30 P2;L14 | P2;L25 P3;L2
P1;L19 P8;LS P2;L15 | P2;L26 P3;L4
P1;L19 P8;L6 P2;L25 | P2,L27 P3;L23
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P1;L20 P8;L11 P2;L27 | P2;L32 P4:.L1
P1;L29 P8;L12 P2;L29 | P2;L33 P4:.L6
P1;L33 P8;L12 P2;L32 | P2;L36 P4,L17
P2;L4 P8;L13 P2;,L33 | P2;L38 P5;L31
P2;L4 P8;L14 P2;,L33 | P3;L2 P6;L11
P2;L5 P8;L15 P2;L36 | P3;L4

P2;L6 P8;L15 P2;L38 | P3;L8

P2:L7 P8;L16 P2;L40 | P3;L10

P2;L7 P8;L16 P3;L1 P3;L14

P2;L8 P8;L18 P3;L4 P3;L15

P2;L8 P3;L5 P3;L26

P2;L8 P3;L6 P3;L28

P2;L8 P3;L7 P3;L29

P2;L9 P3;L14 | P3;L33

P2;L9 P3;L16 | P3;L41

P2:L11 P3;L19 | P4,L6

P2:L11 P3;L25 | P4;L9

P2;L18 P3;L26 | P4;L10

P2;L19 P3;L28 | P4;L15

P2;L20 P3;L29 | P4;L16

P2;L20 P3;L29 | P4;L18

P2;L22 P3;L31 | P4;L21

P2;L24 P3;L34 | P4;L28

P2:L25 P3;L35 | P4;L32

P2;L26 P3;L40 | P4;L38

P2;L26 P3;L41 | P4;L42

P2;L28 P4:L1 P4:.L44

P2;L28 P4,L4 P5;L2

P2;L29 P4:;L8 P5;L18

P2;L29 P4;L12 | P5;L20

P2:L30 P4;,L13 | P5;L20

P2;L31 P4,L18 | P5;L21

P2:L31 P4,L20 | P5;L26
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P2:L.32
P2;L34
P2;L37
P2;L39
P2;L40
P2;L40
P3;L1

P3;L1

P3;L2

P3;L10
P3;L10
P3;L11
P3;L12
P3;L12
P3;L13
P3;L15
P3;L17
P3;L18
P3;L18
P3;L19
P3;L19
P3;L20
P3;L21
P3;L22
P3;L23
P3;L23
P3;L23
P3;L24
P3;L24
P3;L26
P3;L26
P3;L30
P3;L31

P4:L24
P4:L25
P4:.28
P4:L29
P4:L29
P4:L.30
P4:.31
P4:L.34
P4:L35
P4:L37
P4:L42
P4:.43
P4:L44
P5;L2

P5;L17
P5;L17
P5;L18
P5;L26
P5;L28
P5;L30
P5;L32
P5;L34
P6;L8

P6;L17
P6;L37
P7:L3

P7:.L7

P7:L9

P7:L18
P7:L.33
P7:L37
P7:.L41
P8;L1

P5;L26
P5;L31
P5;L35
P6;L13
P6;L26
P7:L6

P7:.L11
P7:.L14
P7:.L17
P7:L19
P7:L.33
P7:L35
P7:L.36
P7:.L41
P8;L1
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P3;L35
P4:L2

P4:L11
P4:L11
P4:L.13
P4:.L17
P4:;L22
P4:L27
P4:.31
P4:L.34
P4:L.34
P4:.36
P4:.39
P5;L4

P5;L6

P5;L11
P5:.L14
P5;L23
P5;L24
P5;L24
P5;L25
P5;L27
P5;L29
P5;L33
P5;L36
P5;L37
P5;L37
P5;L38
P5;L38
P5:L41
P5;L41
P5;L42
P5;L43

P8:L10
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P6;L2

P6;L4

P6;L4

P6;L5

P6;L5

P6;L7

P6;L8

P6;L12
P6;L12
P6;L16
P6;L19
P6;L21
P6;L22
P6;L23
P6;L25
P6;L27
P6;L29
P6;L30
P6;L32
P6;L32
P6;L32
P6;L32
P6;L33
P6;L33
P6;L34
P6;L35
P6;L36
P6;L41
P7.L7

P7:L8

P7:L13
P7:L16
P7:.L17
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P7:.L21
P7:.L21
P7:L23
P7:L23
P7:L25
P7:.L27
P7:.28
P7:L29
P7:L30
P7:L.32
P7:L34
P7:L34
P7:L37
P7:L42
P8;L2
P8;L4
P8;L4
P8;L5
P8;L6
P8;L6
P8;L7
P8;L8
P8;L9
P8;L11
P8:L11
P8;L12
P8;L16
P8;L18
P8;L18
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CGA

Method 1
Characteristic
Subtotal

177

27

83

64

CGA

Method 1
Characteristic
Total

10

203

147

21

CGA
Method 1
Total 393

CGA
Method 2
Data

Circular Section

1. Policy
P1;L11D
P1;L19

2 Definitions
P1.L20DP2.L3

3.0ther = M1
Characteristic
Tota B
(M2PRolicy +
M2Definition)

1UPLL14
2/IP2L1
2/IP2L1
2/P2L2
2/P2L2
2/P2L2

UPLL11
1/PLL16
UPLL17
UPLL17
UPLL17
1/PLL19
1/PLL19
2/P1L20
2/P1L29
2/P1L33

UPLL11

1/PLL13
UPLL15
UPLL15
1/P1LL18
2/P1L21
2/P1L28
2/P1L29

UPLL12
1/PLL18
2/IP1L21
2/P1L28
2/P1L31
2/P1L32
2/P1L32
2/P1L33

UPLL11
UPLL11
UPLL12
UPLL12
1/PLL16

CGA

Method 2
Characteristic
Total

b)lﬁ)h—t
=R — ]

TrT
[

2=

3=192

3

2=9
=132

b)lﬁ)h—t
=2 — ]

Il
oo

b)lﬁ)h—t
w

N
[aiiy
a S n
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CGA 1/PLL14 1/PLL16 1/PLL15 1/PLL16
Method 3 1/PLL15
Data

Relationship to
Commercia
Activities

1.Indgendent
P1;L14D
P1;,L16

2. Dependent =
(M2PRolicy +
M2Definition) B
M3Independent

CGA

Method 3
Characteristic
Total

1=1 1=1 1=
2=5 2=10 2=13

T T
(2]
N
gl
(2]
N
gl
(2]
Il
-
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Entrepreneurial Governing Approach
Governing Approach Characteristics
Pragmatically Results | Structure Independent Promotes | Inductive | Tactical | Descriptive
Based Driven Sector
Blurring
Works | Costs Govern- Organiz-
Better | Less mental ational
Structure Structure
Independent | Independent
Data EWB | ECL ERD EGSI EOSI EPSB El ET ED
EGA PLL23 P2;L16 P2;L6 P3;L36
Method 1 PLL24 P2;L16 P4;L18 P3;L39
Data P3L29 | p3;L. 3 P4;L23 P6;L15
P3L30 | pg 9 P4;L23 P6;L.20
ggtgé P3;L9 P4;L23
P3L37 P3;L13 P4;L24
P339 P3;L16 P4;L24
P4L2 P4;L26 P4;L26
P4L2 P4;L27
P4L4 P7;L13
P4L7 P7;L13
P4L7
P4L8
P4L10
P4L12
P4L14
P4L17
P4L19
P4L19
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P4L19
P4L21
P4L22
P4L23
P4L24
P4L25
P4L26
P4L30
P4L31
P4L33
P4L35
P4L36
P4L39
P4L41
P4L43
PSL6

PSL8

PSL9

P5L11
P5L14
P5L15
P5L15
P5L27
P5L27
P5L27
P5L29
P5L30
P5L33
P5L34
P5L37
P5L37
P5L39
P5L40
P5L42
P5L42
P5L42
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P5L43
P5L43
PG L2
PG L3
P6L4
P6;L5
PG L7
PG L7
P6L14
PG6L14
PG6L17
PG6L17
P6L36
P6L37
P6L39
P6L41
P7L1
P7L2
P7L4
P7L4
P7L6
P7L9
P7,L10
P7,L10
P7L12
P7L14
P7,L39
P7,L39
P8L9
P8L16
P8L18
P8L18
P8L19
P8L19
P8L19
P8L20
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P8L20
P8L21

EGA

Method 1
Characteristic
Subtotal

95

EGA

Method 1
Characteristic
Total

95

12

EGA
Method 1
Total 120

EGA
Method 2
Data

Circular Section

1. Policy
P1;L11D
P1;L19

2.Definitions
P1.L20DP2.L3

3.0ther = M1
Characteristic
Tota B
(M2PRolicy +
M2Definition)

2/P1L23
2/P1L24

EGA
Method 2

Il
N o

=2 —]

lﬁ)h—‘

N =

=2 —]

TT
oo

T
oo

T
oo

T
oo
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Characteristic
Total

93

3:

9

3=0

3=12

3:

0

3:

0

3:

EGA
Method 3
Data

Relationship to
Commercia
Activities

1.Indgpendent
P1;L14D
P1;,L16

2. Dependent =
(M2PRolicy +
M2Definition) B
M3Independent

EGA

Method 3
Characteristic
Total

T
oo

T
oo

TT
oo

T
oo

T
oo

T
oo

Circular
Total 513
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Strucuring Method 1 Andysis of Cirudar 1966

Overall Governing Approach: Conditutiondist Governing Approach
Predominant Characteristics:

Pragmatically Based (EGA)

Values Driven (CGA) vs. Results Driven (EGA) No predominance
Structure Dependent (CGA)

Promotes Sector Distinctions(CGA)

Dedudive (CGA)

Strategic (CGA)

Normative (CGA)



Structuring Datafor OMB Circular A-76,1967

Table 16

Constitutionalist Governing Approadc

Governing Approad Characteristics

Theo- Values | Structure Dependent Promotes Sector Deductive | Strategic | Normative
retically | Driven Distinctions
Based
Govern- Organiz- Public Private
mental ational Sector Sector
Structure | Structure
Dependent | Dependent
Data CTB CVvD CGSD COSD CPUS CPRS CD CS CN
CGA P1;L14 | P1;L3 P1;L6 P1;L2 PI;L1 P3;L10 P2;L6 PI;L1
Method 1 P2;L5 PI1;L3 PI;L11 PI1;L8 P1;L7 P4;L6 P3;L3 P1;L6
Data P2;L5 PI1;L3 P2;L18 P1;L9 P1;L9 P4;1.28 P4;L2 P1;L9
P2;L5 P1;L4 P3;L.26 PI1;L13 PI;L12 P5;L25 P5;L19 PI;L11
P2;L6 P1;L4 P4;L19 P1;L14 P1;L18 P7;L1 PI;L11
P2;L6 PI;L5 P4;L19 PI;L15 P1;L21 P7;L27 P1;L12
P3;L24 | PI;L5 P7;L17 PI1;L18 P1;L30 P7;L29 PI;L12
P3;L40 | P1;L6 P7;L17 P1;L21 P2;L1 P7;L31 PI;L15
P4;L11 P1;L7 P8;L9 P1;L30 P2;L3 P7;L34 P1;L17
P7;L1 P1;L8 P8;L9 P1;L31 P2;L3 P8;L27 PI1;L17
PI;L10 P8;L10 P2;L13 P2;L4 P8;L30 P2;L14
PI;L11 P8;L10 P2;L15 P2;L7 P2;L16
PI;L16 P8;L17 P2;L16 P2;L13 P2;L.21
P1;L17 P8;L17 P2;L18 P2;L27 P2;L37
PI1;L19 P8;L34 P2;L27 P2;1.28 P2;L35
PI1;L19 P8;L35 P2;L.29 P2;L.29 P3;L7
P1;L20 P8;L40 P2;L.34 P2;L.34 P3;L9
P1;L.26 P8;L41 P2;L35 P2;L35 P3;1.28

306
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P1;L31
P2;L4

P2;L7

P2;L7

P2;L8

P2;L9

P2;L10
P2;L10
P2;L11
P2;L11
P2;L11
P2;L11
P2;L12
P2;L1

P2;L14
P2;L14
P2;1.21
P2;1.22
P2;1.23
P2;1.24
P2;L25
P2;1.26
P2;1.27
P2;1.28
P2;1.28
P2;1.29
P2;1L30
P2;1L30
P2;1L31
P2;1L31
P2;1.32
P2;L33
P2;L33
P2;1L.34
P2;1L36
P3;L2

P8;L41
P8;1.42
P8;1.43
P9;L1
P9;L3
P9;L3
P9;L4
P9;L4
P9;L6

P2;L35
P3;L1
P3;L3
P3;L4
P3;L5
P3;L9
P3;L11
P3;L19
P3;L.20
P3;1.24
P3;L30
P3;L31
P3;L33
P3;L34
P3;L34
P3;L36
P3;L39
P3;L40
P4;14
P4;L9
P4;L16
P4;1.20
P4;1.21
P4;1.23
P4;1.24
P4;1.26
P4;1.28
P4;1.30
P4;1.31
P4;1.32
P4;1L.42
P4;1.43
P5;L2
P5;L3
P5;L3
P5;14

P3;L1
P3;L7
P3;L9
P3;L11
P3;L13
P3;L15
P3;L19
P3;L.20
P3;L31
P3;L33
P3;L34
P3;L38
P4;L14
P4;L17
P4;L18
P4;1.26
P4;1.29
P5;L2
P5;L9
P5;L10
P5;L18
P5;L.28
P5;L31
P5;L31
P6;L5
P6;L7
P6;L7
P6;L8
P6;L13
P6;L13
P6;1.22
P7;L3
P7;L16
P7;L37
P7;L41
P8;L1

P4;L9

P4;L14
P4;L25
P5;L22
P6;L18
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P3;L4

P3;L5

P3;L5

P3;L6

P3;L6

P3;L6

P3;L15
P3;L15
P3;L16
P3;L17
P3;L17
P3;L18
P3;L.20
P3;L.22
P3;L.23
P3;L.23
P3;L.24
P3;1.24
P3;L25
P3;L.26
P3;L.27
P3;L.27
P3;L.28
P3;L.29
P3;L.29
P3;L31
P3;L31
P3;L35
P3;L36
P3;L40
P4;1.2

P4;L.10
P4;L.19
P4;1.21
P4;1.25
P4;1.31

P5;L5
P5;L6
P5;L8
P5;L8
P5;L11
P5;L18
P5;1.21
P5;L.28
P5;1.29
P5;L30
P5;L.32
P6;1L4
P6;1L4
P6;L5
P6;L13
P6;L15
P6;L17
P6;L18
P6;L.19
P6;21
P6;1.29
P6;1.40
P7;L7
P7;L.28
P7;L.34
P7;L37
P7;L40
P8;L5
P8;1.20
P8;1.24
P8;L.28
P8&;L30
P8;L39

P8;L4

P8;L6

P8;L20
P8;L22
P8;L23
P8;L28
P8;L30
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P4;1.32
P4;1.33
P4;1.37
P4;1.37
P4;1.40
P5;L1

P5;L5

P5;L8

P5;L8

P5;L10
P5;L10
P5;L14
P5;L17
P5;1.20
P5;1.26
P5;1.34
P5;L35
P5;L39
P6;L1

P6;L9

P6;L.10
P6;L11
P6;L12
P6;L14
P6;L16
P6;1.20
P6;1.23
P6;1.23
P6;1.24
P6;1.25
P6;1.25
P6;1.27
P6;1.28
P6;1.31
P6;L33
P6;1.34
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P6;L35
P6;L36
P6;L39
P7;L.2

P7;L6

P7;L10
P7;L12
P7;L12
P7;L15
P7;L17
P7;L19
P7;1L.20
P7;1L.22
P7;1L.22
P7;1L.22
P7;1L.22
P7;1L.23
P7;1L.23
P7;1L.24
P7;L.25
P7;1.26
P7;L31
P7;L38
P7;L39
P7;L44
P8;L3

P8;L4

P8;L8

P8;L8

P8;L9

P8;L10
P7;L12
P8;L13
P8;L15
P7;L16
P7;L16
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P8;L19
P8;L.21
P8;L.21
P8;L25
P8;1.29
P8;L31
P8;L33
P8;L33
P8;L.34
P8;L35
P8;L35
P8;L36
P8;L36
P8;L37
P8;1.40
P8;1.40
P8;L41
P8;1.43
P9;L1
P9;L1
P9;L.2
P9;L4
P9;L6
P9;L6
P9;L7
P9;L7
P9;L7
P9;L8
P9;L8
P9;L9
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CGA

Method 1
Charaderistic
Subtotal

192

27

87

61

CGA

Method 1
Charaderistic
Total

10

219

148

11

23

CGA
Method 1
Total 415

CGA
Method 2
Data

Circular Section

1. Policy
PL;L11 —
P1;L19

2.Definitions
P1;L.20 —P2;L6

3.0ther = M1
Characteristic
Total —
(M2Policy +
M2Definition)

1/P1;L14
2/P2;L5
2/P2;L5
2/P2;L5
2/P2;L6
2/P2;L6

1/P1;L11
1/P1;L16
1/P1;L17
1/P1;L19
1/P1;L19
2/P1;L20
2/P1;L26
2/P1;L31
2/P2;L4

1/P1;L11
1/P2;L18

1/P1;L13
1/P1;L14
1/P1;L15
1/P1;L18
2/P1;L21
2/P1;L30
2/P1;L31

1/P1;L12
1/P1;L18
2/P1;L21
2/P1;L30
2/P2;L1
2/P2;L3
2/P2;L3
2/P2;L4

2/ P2;L6

1/P1;L11
1/P1;L11
1/P1;L12
1/P1;L12
1/P1;L15
1/P1;L17
1/P1;L17

CGA

Method 2
Charaderistic
Total

1=0
2=0
3=0

2=
3=4

2=4
3=208

2=9
3=133

1=0
2=0
3=11

2=0
3=16
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CGA
Method 3
Data

Relationship to
Commercial
Activities

1.Independent
P1;L14 —
P1;L16

2. Dependent =
(M2Policy +
M2Definition) —
M3Independent

1/P1;L14

1/P1;L16

1/P1;L14
1/P1;L15

1/P1;L15

CGA

Method 3
Charaderistic
Total

1=0
2=0

A

1=
2=13

1=0
2=0
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Entrepreneurial Governing Approad
Governing Approad Characteristics
Pragmatically Results | Structure Independent Promotes | Inductive | Tactical | Descriptive
Based Driven Sector
Blurring
Works | Cods Govern- Organiz-
Better | Less mental ational
Structure Structure
Independent | Independent
Data EWB ECL ERD EGS| EOS| EPSB El ET ED
EGA P1;L5 P1;L22 P2;L9 P2;L1 P2;L9 P3;L41
Method 1 P5;L12 | P1;L23 P2;L9 P4;L.26 P4;L3
Data P3;L25 P2;L.20 P4;1.35 P6;L15
P3;L.25 P3;L8 P4;L41 P6;L.20
P3;L34 P3;L14 P4;L41 P7;L5
P3;L35 P3;L14 P4;L41 P7;L10
P3;L37 P3;L18 P4;L42
P3;L41 P4;L11 P4;L42
P4;L1 P4;L44 P4;L43
P4;L3 P3;L.21 P4;L44
P4;L9 P5;L.20 P5;L1
P4;L10 P5;L14
P4;L10 P5;L14
P4;L12 P7;L44
P4;L15 P7;L44
P4;L15
P4;L16
P4;L18
P4;1.20
P4;1.22
P4;L.25
P4;L.27
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P4;1.27
P4;1.27
P4;1.36
P4;1.39
P4;1.40
P4;1L.42
P4;1.43
P4;1.44
P5;L4

P5;L7

P5;L8

P5;L8

P5;L9

P5;L11
P5;L12
P5;L12
P5;L13
P5;L15
P5;L15
P5;L16
P5;L17
P5;1.20
P5;1.21
P5;1.24
P5;L39
P5;L.25
P5;L.27
P5;1.29
P5;L30
P5;L35
P5;L36
P5;L38
P5;L39
P6;L1

P6;1.2

P6;1.2
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P6;L14
P6;L14
P6;L14
P6;L16
P6;L17
P6;1.20
P6;1.21
P6;1.24
P6;1.24
P6;1.26
P6;1.27
P6;1.28
P6;1.28
P6;1.28
P6;L30
P6;1.32
P6;L33
P6;L33
P6;L33
P6;1.34
P6;1.34
P6;L35
P6;L36
P6;L37
P6;L39
P6;L39
P7;L4

P7;L4

P7;L4

P7;L7

P7;L7

P7;L.27
P7;L.28
P7;1L.29
P7;L31
P7;1.32
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P7;L33
P7:L34
P7;L35
P7;L35
P7;L37
P7:L40
P7:L40
P7;L41
P7:L42
P7:L43
P8:L1
P8:L.26
P8:L.26
P8:L18
P8;L38
EGA
Method 1
Characteristic 109 1
Subtotal
EGA
Method 1
Characteristic 111 1 15
Total
EGA
Method 1
Total 144
EGA 2/P1;L22 2/P2;L1
Method 2 2/P1;L23
Data

Circular Section
1. Policy
P1;L11 -
P1;L.19
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2.Definitions
P1;L.20 —P2;L6

3.0ther= M1
Characteristic
Total —
(M2Policy +
M2Definition)

EGA

Method 2
Charaderistic
Total

1=0
2=
3=109

1=0
2=0
3=11

1=0 1=0 1=0 1=0
2=1 2=0 2=0 2=0
3=0 3=15 3=0 3=0

1=0
2=0
3=

EGA
Method 3
Data

Relationship to
Commercial
Activities

1.Independent
P1;L14 —
P1;L16

2. Dependent =
(M2Policy +
M2Definition) —
M3Independent

EGA
Method 3
Characterisic

1=0
2=

1=0
2=0

1=0
2=0
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Total

Circular
Total 559

Strucuring Method 1 Analysis of Circular 1967

Overall Governing Approach: Constitutionalist Governing Approach

Predominant Characteristics:

Pragmatically Based (EGA)

Values Driven (CGA) vs. Results Driven (EGA) No predominance
Structure Dependent (CGA)

Promotes Sector Distinctions (CGA)

Deductive (CGA)

Strategic (CGA)

Normative (CGA)



Structuring Data for OMB Circular A-76,1979

Table17

Constitutionalist Governing Approadc

Governing Approad Characteristics

Theo- Values | Structure Dependent Promotes Sector Deductive | Strategic | Normative
retically | Driven Distinctions
Basd
Govern- Organiz- Public Private
mental ational Sector Sector
Structure | Structure
Dependent | Dependent
Data CTB CVvD CGSD COSD CPUS CPRS |CD CS CN
CGA P1L8 PLL3 P1.L3 P1.L2 P1L1 P1;L11 P2;L22 P1lL1
Method 1 PLL9 PLL3 P1:L16 P1.L5 P1.L4 P2;L1 P3;L25 P1,L3
Data PLL10 | Pl04 P1;L18 PLL5 P1;.L5 | P3L11 P3;.L28 | PL.L9
PLL1L | PLL6 P1;L20 PLL9 |PLL8 |P7L19 |P4L26 |PlL11
E},Sg gitg P1.L22 PL.L13 |PLLO P6.L10 | PLL12
P1L28 P1L7 P1:L27 P1:L20 P1;L11 P7.L2 P1:L12
PoL1 | PIL14 P1;L27 P1;L24 | P1L13 P7;L13 | P1L12
P2L7 P1L15 P1,L27 P2;L1 P2;L3 P7;L23 P1;L14
P2L10 P1L15 P1:L29 P2:.L2 P2:.L3 P7:.L24 P1:L16
P2L10 P1L16 P2;L1 P2;L4 P2;L4 P8;L18 P1;L16
PZL11 PLL16 P2;L19 P2;,L6 P2;L9 P10L25 | P2;L1
PZL11 PLL17 P3;L17 P2;L6 P2:L15 P2;L2
P3L6 PLL17 P4;L1 P2;L7 P2;L17 P2;L2
Egtg Eitg P4;L9 P2:L8 P2;L25 P2;L3
P3L7 PLL18 P4:.L14 P2;L10 P2;L33 P2;L6

320
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P3L7 P1L18 P4:L20 P2.L12 | P2L34 P2;L8
P3L13 | PLL19 P5:L10 P2.L15 | P3iL1 P2:L9
P3L1S | PLL19 P5:L13 P2:.L.16 | P3.L5 P2:L10
P3L23 | PLL19 P7;L21 P2,L21 | P3L5 P2;L12
Eétig E},tgg P7:L30 P2:L25 | P3.L6 P2:L28
P5L24 PLL23 P8:L4 P2:L33 P3.L8 P2:L32
P6L19 P1L23 P8:L9 P3.L1 P3:L19 P3.L3
P8L18 P1L28 P10L1 P3;L9 P4;L23 P3;L29
P9L33 | PLL28 P10L3 P3:.L10 | P4;,L30 P4:L2
P10;L1 P1L28 P10:L4 P3:L10 P5:L4 P4:L23
P10;L33 | PLL29 P10.L5 P3;L11 P5;L7 PA,L24
P13;L30 | PLL29 P10.L5 P3.L12 | P5L17 P4;L24
P13L30 | PLL29 P10O.L7 P3:;L13 | P5;L19 P5:L5
PliL2 ) PLL3l P10.L8 P3L14 | P5L21 P10 23
Eﬁti A E},tgg P10L8 P3.L14 |P5L25 P10L24
PuUL15 | PoL14 P10.L18 P3.L15 | P5.L30 P12.L4
PUL15 | PALI6 P10.L18 P3.L16 | P6L1 P13.L15
P14;L18 P2L18 PlO,L19 PS,L16 P6,|_2 P13,L28

P2L20 P10;L20 P3;L17 P6;L4 P13;L29
P3L14 P10;L30 P3;L17 P6;L5
P3L28 P12.L4 P3;L19 P6;L7
P3L31 P12:L4 P3.L19 | P6LY
P3L31 P12.L5 P3.L21 | P6:L11
P3L32 P12.L6 P3;L21 | P6;L18
P3L33 P12..28 P3.L22 | P6L23
ﬁjﬁg’ P12 28 P3:L22 | P7.L5
P4:L1 P12:L.32 P3:L22 P7.L6
P4;L2 P12;L32 P3:L23 P7:L9
PALA P12.L36 P3.L24 | P7:L17
P4L4 P12;L.43 P3;L25 | P7;L27
P4L7 P13.L4 P3:L29 P7:.L31
P4L8 P13.L6 P4;L2 P7,L35
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P4L8

P4L9

P4L9

P4L11
P4L11
P4L14
P4L14
P4L15
P4L16
P4L16
P4L18
P4L19
P4L19
P4L20
P4L20
P4L20
P4L20
P4L21
P4L22
P4L23
P4L24
P4L26
P4L27
P4L27
P4L28
P4L30
P4L31
P4L32
P4L33
P4L33
P4L34
P4L34
P4L34
P4L36
P4L36
P4L37

P13,L6
P13,L7
P13;L17
P14;.2
P14;.3
P14;.3
P14;.3
P14.L7
P14;).12
P14;L14
P14).16
P14).16
P14;.18
P14 21
P14 .24
P14;.30

P4:L3
P4:L3
P4:L4
P4:L10
P4:L10
P4:L.13
P4:.L17
P4:.L17
P4:.18
P4:L.19
P4:.28
P4:L.30
P5,L1
P5;L2
P5,L7
P5;L8
P5;L9
P5:L14
P5;L18
P5;L24
P5;L31
P5;L34
P5;L37
P6;L1
P6;L1
P6;L5
P6;L18
P7:L1
P7:L3
P7:L5
P7:L6
P7:L6
P7:L8

P8;L5
P8;L27
P8;L31
P8;L32
P8;L34
P8;L35
P10;L23
P11;L13
P11;L19
P11;.21
P12;2
P12.L3
P12,L7
P12;L.12
P12;.41
P13;L15
P13;L29
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P4L37
P4L37
PSL3

PSLS

PSL6

PS5L8

P5L11
P5L11
P5L12
P5L12
P5L12
P5L13
P5L13
P5L14
P5L14
P5L15
P5L16
P5L18
P5L18
P5L19
P5L22
P5L22
P5L23
P5L23
P5L23
P5L24
P5L24
P5L26
P5L26
P5L26
P5L28
P5L30
P5L31
P5L32
P5L32
P5L33

P7:L9
P7:L10
P7:.L11
P7:.L12
P7:.L14
P7:.L17
P7:L20
P7:.L21
P7:.L22
P7:L31
P7:L.33
P7:L33
P8;L1
P8;L5
P8:L14
P8;L16
P8;L27
P8GB0
PO;L4
PO,L7
PO;L10
PI:L11
PI:L17
PI;L17
P9;L20
P9;L20
PO;L22
PO;L22
PO;L25
PO;L27
PO;L31
P10;L22
P10;L23
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P5L33
P5L34
P5L35
P5L36
P5L36
P5L38
P5L38
P5L41
P5L41
P5L42
PG L2
PGLS
PG L6
PG L7
PG L9
P6L12
P6L12
P6L14
P6L14
P6L14
P6L15
P6L16
P6L16
P6L17
P6L17
P6L19
P6,L20
P6,L20
P6L21
P6L21
P6L25
P6L25
P6L26
P6L26
P6L28
PG L28

P10;L29
P10;L29
P10;L29
P10;L32
P10;L.33
P10;.38
P11L5

P11,L7

P11;.22
P11;L23
P11:L30
P11;L31
P11;L.32
P12.L3

P12,L7

P12;.12
P12;L.17
P12;L18
P12;L28
P13;L17
P13;L18
P13;L19
P13;L20
P13;L23
P13L24
P13;L27
P13;L28
P13;L30
P13;L32
P13;L33
P13.L34
P13;L36
P13;L37
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P6L29
P6L31
P6L31
P6L31
P6L33
P6L33
P6L33
P7L3
P7L4
P7L5
P7L5
P7,L10
P7L18
P7L18
P7L19
P7L24
P7L24
P7L25
P7,L29
P7,L29
P7;,L29
P7,L29
P7,L30
P7L31
P7L33
P8L2
P8L2
P8L3
P8L3
P8LS
P8L6
P8L9
P8L9
P8L10
P8L10
P§L11

P14;L1
P14;L4
P14;L16
P14,L19
P14;L23
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P8L11
P8L11
P8L13
P8L15
P8L19
P8L26
P8L26
P8L29
P8L30
P8L33
P8L33
P8L36
P8L38
P8L38
PSL2
PSL3
PSL4
PSL7
PSL9
PSL11
PSL11
PSL13
PSL13
PSL14
PSL14
PSL14
PSL17
PSL18
PSL20
P9 L22
PSL25
PSL29
PSL33
PSL34
P9 L35
P10;L3
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P10;L3

P10;L5

P10;L6

P10;L7

P10;L7

P10;L9

P10;L10
P10;L10
P10;L10
P10;L12
P10;L13
P10;L13
P10;L13
P10;L16
P10;L16
P10;L17
P10;L17
P10;L19
P10;L20
P10;L20
P10;L21
P10;L21
P10;L22
P10;L22
P10;L26
P10;L26
P10;L27
P10;L30
P10;L38
P11;L4

P11;L4

P11;L12
P11;L13
P11;L14
P11;L14
P11;L15
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P11;L16
P11;L18
P11;L18
P11;L19
P11;L20
P11;L20
P11;L21
P11;L26
P11;L26
P11;L28
P11;L28
P11;L30
P11;L33
P11;L35
P12;L1

P12;L1

P12;L6

P12;L8

P12;L9

P12;L9

P12;L11
P12;L11
P12;L13
P12;L16
P12;L16
P12;L20
P12;L21
P12;L21
P12;L21
P12;L22
P12;L23
P12;L23
P12;L23
P12;L23
P12;L24
P12;L26
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P12;L29
P12;L31
P12;L34
P12;L35
P12;L35
P12;L35
P12;L36
P12;L38
P12;L40
P12;L43
P12;L43
P12;L43
P12;L44
P13;L2

P13;L2

P13;L3

P13;L4

P13;L6

P13;L8

P13;L8

P13;L9

P13;L9

P13;L9

P13;L10
P13;L10
P13;L11
P13;L13
P13;L13
P13;L13
P13;L14
P13;L16
P13;L16
P13;L19
P13;L21
P13;L25
P13;L29
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P13;L33
P13;L37
P14;L2

P14;L2

P14;L5

P14;L7

P14;L10
P14;L15
P14;L15
P14;L16
P14;L17
P14;L17
P14;L21
P14;L21
P14;L22
P14;L24
P14;L24
P14;L25
P14;L25
P14;L27
P14;L27
P14;L30
P14;L30
P14;L31
P14;L31

CGA

Method 1
Charaderistic
Subtotal

367

65

153

66

CGA

Method 1
Charaderistic
Total

39

432

219

12

36




Lori Andason Appendix B Table 17 Structuring Datafor OMB Circular A-76 1979 331
CGA
Method 1
Total 742
CGA 1/P2L1 | 2/P2L14 1/P2L1 | UP2L1 | UP2L2 | UP2L1 2/P2L22 | UP2L1
Method 2 1/P2L5 | 2/P2L16 2/P2L19 | UP2L2 | UP2L3 | 2/P3L11 | 2/P3L25 | 1/P2L2
Data 1/P2L7 | 2/P2L18 2/P3L17 | UP2L4 | 1/P2L3 2/P3L28 | 1UP2L2
1/P2L10 | 2/P2L20 1/P2L6 | UP2L4 1/P2L3
: : 1/P2L10 | 2/P3L14 1/P2L6 | 1/P2L9 1/P2L6
Circular Section 1P2L11 | 2/P3L28 1UP2L7 | 2/P2L15 1/P2L8
_ 1/P2L11 1/P2L8 | 2/P2L16 1/P2L9
1. Policy 2/P3L6 1/P2L10 | 2/P2L21 1/P2L10
P2L1DP2L13 2/P3L6 1P2L12 | 2/P2L25 1/P2L12
2IP3L7 2/P2133 2/ P2L28
2.Definitions 2/P3L7 2/P3L1 2/P2L32
P2:L14D 2/IP3L7 2/P3L2 2/P3L3
P3:L29 2/P3L13 2/P3L9 2/P3L10
2/P3L15 2/P3L10 2/P3129
3.0ther = M1 2/P3L23 2/P3L10
Chaacteristic 2/P3L11
Total B 2/P3L12
. 2/P3L13
(M2Policy + 2IP3L14
M2Definition) 2/P3L14
2/P3L15
2/P3L16
2/P3L16
2/IP3L17
2/IP3L17
2/P3L19
2/P3L19
2/P3L21
2/P3L21
2/P3L22
2/P3L22
2/P3L22

2/P3L23
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2/P3L24
2/P3L25
2/P3L29
E:/Ice;tpf\lod > 1=0 1=7 1=1 1=14 1=1 1=0 1=9
Characterigtic 270 2=8 2=8 2=31 2=1 2=3 2=5
Total 3=0 | 3=24 3=423 3=174 3=2 3=9 3=22
Method 3 1YP2L1 | UYP3L14 1/P2L1 1/P2L1 1/P3L19 | UYP2L1 1/P3L25 | UP2L1
Data 1/P2L7 | UP3L28 1P3L17 | UP2L6 1/P3L11 1/P3L28 | 1/P2L6
1/P3L13 1/P2L6 1/P2L8
Relationship to 1/P3L15 1UP2L7 1/P3L10
Commercial 1/P3L23 i//ggtio 1/P3L29
Activities 1P3L10
1/P3L11
1.Independent 1/P3L12
P2L1 1/ P3L13
P2:.L6 BDP2.L8 1/P3L14
P3:.L10D 1/P3L14
P3:L29 1/P3L15
1/P3L16
2. Dependent = 1/P3L16
(M2Policy + UP3L17
M2Definition) D ﬁgtg
M3Indegendent 1UP3L19
1/P3L21
1/P3L21
1/P3L22
1/P3L22
1/P3L22
1/P3L23
1/P3L24
1/P3L25
1/P3L29
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CGA

Method 3
Charaderistic
Total

N
11l
P
N
11l
RN
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Entrepreneurial Governing Approad
Governing Approad Characteristics
Pragmatically Results | Structure Independent Promotes | Inductive | Tactical | Descriptive
Basd Driven Sector
Blurring
Works | Cods Goven- Organiz-
Better | Less mental ational
Structure Structure
Independent | Independ
ent
Data EWB ECL ERD EGS EOS EPSB El ET ED
EGA PLL18 | PLL20 | P2:L19 P2;L33 P1,L5 P1;L25 P1;L22
Method 1 P8L20 | PLL20 | pP5;L27 P2;L33 P1;L9 P1;L24
Data P8L21 | PLL24 | p5: 41 P3;L2 P1;L12 P1:L25
P8L22 | PZL9 | pgy 8 P4;L5 P2;L12
g%f‘l‘o ﬁgt‘il P6:L10 P4L16 | P2:.L21
’ P2L12 P6;L12 P6;L29 P2;L35
P21 26 P6;L16 P7:L28 P3;L2
p2L27 | P6L26 PO;L15 P4;L8
P2L27 | P6;L27 PO;L25 P4:L9
P2L28 | P6;L27 P10;L17 P4:L12
P2ZL29 | P6:L28 P10;L24 P4:L13
PZ2L29 | pP6;L29 P10 34 P4,L17
PZL30 | p7:.L4 P11110 |P4;L25
P2L30 | p7,.7 P11132 | P53
ggtgi P8:L6 P13138 | P5L16
P2L31 P8;L6 P5;L17
P2132 P8;L7 P6;L32
P3L3 P8,|_7 P?,LZ
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P3L4
P3L4
P5SL4
P5L15
P5L17
P5L17
P5L19
P5L20
P5L20
PG L6
P6L27
P7L31
P7L32
P7L34
P8L1
P8L1
P8L2
P8L9
P8L11
P8L13
P8L13
P8L15
P8L15
P8L19
P8L22
P8L23
P8L26
P8L27
P8L28
P8;L29
P8L29
P8L32
P8L36
P8L36
P8L37
P8L37

P8;L8
P8;L26
PO;L12
PO;L15
P9;L26
P9;L30
P10;L25
P10;L25
P11L1
P11;2
P14 11

P7:L3
P8;L8
P8;L16
P8:L17
P8:L17
P8;L19
P8;L21
P8;L21
P8;L23
P8;L30
P8;L35
POL1
PO;L2
PO;L2
PI;L3
PI;L3
PI;L5
P9;L8
P9;L8
P9;L9
PO;L25
P9;L30
P10;L12
P10;L13
P10;L24
P10;L26
P10;L.33
P10;L34
P10,L35
P10;L37
P10;L37
P10;.38
P11L1
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P8L37
P8L38
PSL1
PSL2
PSLS
PSL7
PSL8
PSL9
PSL9
PSL10
PSL17
PSL18
PSL19
PSL20
PSL21
PSL21
PgL22
PSL24
PSL26
PgL27
PgL27
PSL29
PSL30
PSL33
PSL34
P11;L8
P11;L8
P11;L23
P11;L24
P11;L29
P11;L34
P12;L10
P12;L11
P12;L16
P12;L17
P12;L18

P11L1

P11L2

P11L14
P11).16
P11;.29
P11;.29
P11).32
P11;.33
P111.34
P111.34
P11;.36
P12;L2

P12;.13
P121.14
P12.L.15
P12.17
P12;L25
P12 .42
P13;L19
P13L24
P13;L25
P13;L25
P13;L30
P13;L31
P13;L32
P13;L32
P13L.34
P13;L35
P13;L37
P14 4

P14.L5

P14.L5

P14 6
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P12;L18 P14:.20
P12,L18 P14;L.20
pPIZL19 P14,L.20
P12,1.38 P14:128
P12:L38
P12:L38
P13;L5
P13;L5
P13;L5
P13;L11
P13;L21
P13;L21
P13:L26
P13:L35
P13:L36
P13;L38
EGA
Method 1
Characteristic 109 16
Subtotal
EGA
Method 1
Characteristic 115 30 16 89
Total
EGA
Method 1
Total 254
EGA 1P2L9 | 2/P2L19 2/P2L33 1P2L12
Method 2 1/P2L9 2/P2L33 | 2/P2L21
Data UP2L11 2/P3L2 2/P2L35
1/P2L12 2/P3L2
: : 2/P2L26
Circular Section SIP2L26
1. Policy gﬁgtg
P2:.L1DP2:L13
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2.Definitions 2/P2L28
P2:L14D 2/P2L29
P3:L29 2/P2L29

2/P2L30
3.0the = M1 g’/ﬁgtgg
Chaacteritic 2IP2L 31
(M2Policy + 2IP2L32
M2Definition) 2/P3L3

2/IP3L4
I\EﬂitAho i 1=4 1=0 1=0 1=1 1=0 1=0 1=0
Characterigic 2=15 2=1 2=3 2=3 2=0 2=0 2=0
T 3=96 3=29 3=13 3=85 3=1 3=0 3=3

otal

EGA
Method 3
Data
Relationdhip to
Commercia
Activities
1.Indgpendent
P2:L1
P2:L6 BDP2.L8
P3:.L10D
P3:L29
2. Dependent =
(M2PRolicy +

M2Definition) B
M3Indegendent
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EGA
Method 3 1=0 1=0 1=0
Charaderistic 2=19 2=1 2=3
Total

1=0
2=4

1=0
2=0

1=0
2=0

1=0
2=0

Circular
Total 996

Structuring Method 1 Anadysis of Circular 1979

Overall Governing Approach: Conditutiondist Governing Approach
Predominant Characteristics:

Pragmatically Based (EGA)

Results Driven (EGA) vs. Vaues Driven (CGA) No predomnance
Structure Dependent (CGA)

Promotes Sector Digtinctions(CGA)

Dedudive (CGA)

Strategic (CGA)

Normative (CGA)



Table 18

Structuring Data for OMB Circular A-76,1983

Constitutionalist Governing Approadc

Governing Approad Characteristics

Theo- Values | Structure Dependent Promotes Sector Deductive | Strategic | Normative
retically | Driven Distinctions
Basd
Govern- Organiz- Public Private
mental ational Sector Sector
Structure Structure
Dependent Dependent
Data CTB CVvD CGSD COsD CPUS CPRS CD CS CN
CGA P1L14 P1L2 P1.L3 P1.L3 P1.L1 P4;L11 P1,L2
Method 1 PLL14 PLL2 P2;L16 P1,L5 P1,L4 P4:L26 P1;L13
Data PLL1S | PLL3 P2;L39 PLL5 PLL5 P4;L36 | P1L16
pzL2 = | PLL4 P3;L12 P1L13 |PlL14 P5L8 | PLL16
ggtg gitg P4:L 25 PL.L13 |PLL15 P1.L16
P2L23 P1L7 P4:L25 P1;L18 P1,L17 P1;L16
P>L23 | PLL7 P4;L38 P1,L25 | P1;L24 P1,L17
P2L27 P1L9 P4;L40 P2;L1 P2;L4 P1;L22
P2L28 PLL10 PA;L42 P2;L1 P2;L6 P1;L22
P2L32 P1L19 P5;L2 P2;L2 P2;L7 P1;L23
P2L35 | PLL19 P5;L11 P2;L3 P2;L7 P1,L23
P3L3 P1L20 P5;L12 P2;.L5 P2:L9 P2;L1
P3L12 | PLL20 P5;L12 P2:L6 P2:L10 P2;L3
Eitgg P5;L13 P2;L8 P2;L14 P2.L5
PLL21 P5;L13 P2;L10 P2;L14 P2;L6

340
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P1L26 P5,L14 P2;L12 P2;L15 P2;L6
PLL27 P5;L15 P2:L13 P2:L19 P2;L8
PZL8 P5;L15 P2,L14 | P2;L22 P2;L26
P2L11 P5;L16 P2;,L19 | P2;L22 P3;L38
ﬁitéﬁ P5:L16 P2:L20 | P2;L22 P6:L4
P2L31 P5;L23 P2;L21 P2;L24
P2L34 P5;L25 P2;L25 P2;L30
P3L11 P5;L28 P2;L28 P3;L5
P3L11 P5;L30 P2;L29 P3;L37
P3L11 P5;L35 P2;L29 P4;L6
P3L12 P5;L35 P2;L31 P4,L7
P3L12 P5;L37 P2:L32 P4;L9
P3L14 P2;L33 | P4;L9
Egﬁg P2;,L33 | P4;L13
P3L15 P2;L33 P4.L14
P3L16 P2;L34 P4:L23
P3L17 P2;L35 P4:L.28
P3L17 P2,|_36 P4,L30
P3L18 P2;L37 P4;L39
P3L18 P2;L37 P4;L43
P3L18 P2;L37 P5,L1
P3L19 P2:L38 P5;L5
P3L19 P2:L38 P5;L8
Egtgg P2;,L39 | P5;L30
P3L21 Ezzf::ﬁ
P3L21 P3:L1
P3L23 P3:L1
P3L24 ’

P3L32 P3;L2
P3L32 P3;L2
P3L33 P3,L3
P3L34 P3:.L5
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P3L36
P3L39
P4L1
P4L3
P4L7
P4L12
P4L15
P4L15
P4L15
P4L16
P4L17
P4L18
P4L18
P4L19
P4L20
P4L21
P41 24
P41 24
P4L25
P4L26
P4L27
P4L29
P4L31
P4L32
P4L32
P4133
P4L34
P4L36
P4138
P4L.40
P4L.40
P4L.40
P4L41
P4L42
P5L2
P5L3

P3;L7
P3;L8
P3;L20
P3;L21
P3;L22
P3;L25
P3;L27
P3;L29
P3;L34
P3;L35
P3;L37
P42
P4:L6
P4:L6
P4:L16
P4:L21
P4:.28
P4:L.34
P4:L35
P4:L37
P4:.39
P4:L.40
P4:.43
P5;L2
P5;L2
P5;L3
P5;L5
P5,L7
P5;L26
P5;L30
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PSL6

PSL6

P5L10
P5L10
P5L11
P5L11
P5L12
P5L14
P5L14
P5L14
P5L16
P5L16
P5L17
P5L17
P5L18
P5L18
P5L20
P5L20
P5L22
P5L23
P5L24
P5L25
P5L26
P5L28
P5L28
P5L28
P5L29
P5L29
P5L31
P5L34
P5L34
P5L34
P5L34
P5L35
P5L35
P5L36
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P5L37
P5L38
P6L1
P6L1
PG L2
P6L4
CGA
Method 1
Characterisic 132 29 9 41
Subtotal
CGA
Method 1
Characterisic 15 261 120 21
Total
CGA
Method 1
Total 421
CGA 1/P2L2 | 1PLL26 2/P2L16 | UPLL25 | U/PLL24 1/PLL22
Method 2 2/P2123 | 1/PLL27 2/P21L39 | UPLL27 | UPLL25 1/PLL22
Data 2/P2123 | 1/P2L8 1P2L1 | UP2L4 1/PLL23
2/P2123 | 2/P2L11 P2L1 | UP2L6 1/P1L23
: : 2/P2123 | 2/P2L12 YP2L2 | UP2L7 1/P2L1
Circular Section 2/P2126 | 2//P2L30 P2L3 | 1P2L7 1/P2L3
_ 2/P2127 | 2/P2L31 1P2L5 | 1/P2L9 1/P2L5
1. Policy 2/P21.28 | 2/P2134 1UP2L6 | 1UP2L10 1/P2L6
P1L22D 2/P2132 | 2/P3L6 1P2L8 | 2/P2L14 1/P2L6
P2:L 10 2/P2135 1/P2L10 | 2/P2L14 1/P2L8
2/P3L3 2/P2L12 | 2/P2L15 2/P21 26
2.Definitions 2/P2L13 | 2/P2L19
P2:L11DP3L9 2IP2L14 | 2/P2L22
2/P2L19 | 2/P2L22
2/P2L20 | 2/P2L22
2IP21L21 | 2/P2L24
2/P2L25 | 2/P2L30
2/P2126 | 2/P2L41
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3.0ther = M1
Characteristic
Tota B
(M2PRolicy +
M2Definition)

2/P2L28
2/P2L29
2/P2L29
2/P2L31
2/P2L32
2/P2L33
2/P2L33
2/P2L33
2/P2L34
2/P2L35
2/P2L36
2/P2L37
2/P2L37
2/P2L37
2/P2L38
2/P2L38
2/P2L39
2/P2L39
2/P2L41
2/IP3L1

2/IP3L1

2/P3L2

2/P3L2

2/P3L3

2/P3L5

2/IP3L7

2/P3L8

2/IP3L5

CGA

Method 2
Charaderistic
Total

1=0
2=0
3=0

1=1
2=10
3=4

1=3
2=8
3=250

1=18
2=46
3=56

1=0
2=0
3=0

1=0
2=0
3=4

1=10
2=1
3=10

CGA
Method 3
Data

UP2L2

1/P2L26
1UP2L27
1/P2L28
1/P2L32

1/P2L30
1/P2L31
1/P2L34

1/P2L39

UP2L1
UP2L1
UP2L2
1/P2L3
1/P2L5

P2
L4
P2
L30
P2

UP2L1
1/P2L3
1/P2L5
1/ P2L26
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Relationdip to 1/P2L35 YPZL25 L41
Commercial 1/P3L3 1/P2L26
Activities UpzL28
1/P2L29
1.Indgpendent 1p2L29
P2:.L1DP2.L5 i’,ﬁgtgé
P2;,L25DPP,L3 1/P2133
1/P2L33
2. Depe_ndent = 1/P2L33
(M2PRolicy + 1UP2L34
M2Definition) B 1/P2L35
M3Indegendent 1/P2L36
1/P2L37
1/P2L37
1/P2L37
1/P2L.38
1/P2L.38
1/P2L.39
1/P2L.39
1/P2L41
1/P3L1
1/P3;L1
1/P3L2
1/P3L2
1/P3L3
CGA
Method 3 1=0 1= 14 1=34 1=0 1=0 14
Characteristic 2=0 2=4 2= 2=30 2=0 2=0 2=

Total
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Entrepreneurial Governing Approad
Governing Approad Characteristics
Pragmatically Results | Structure Independent Promotes | Inductive | Tactical | Descriptive
Based Driven Sector
Blurring
Works | Cods Goven- Organiz-
Better | Less mental ational
Structure Structure
Independent | Independent
Data EWB ECL ERD EGS EOS| EPSB El ET ED
EGA P41L21 | PLL23 | PLL23 P2L18 P1L4
Method 1 PLL24 | PLL24 P2L20 P1L13
Data PLL26 | PLL24 P3L30 P1L23
PLL26 | PZL16 P3L34 P1L26
P2L10 | P4L11 P41.29 P2L4
P3L4 P4119 P5L24 P2L17
P3L4 P4L24 P2L18
P3L7 P41.26 P2L19
P5L5 P4L27 P2L21
P5L6 P4L27 P3L7
P5L8 P41.28 P3L9
P5L19 | P5L18 P3L9
P5L19 P3L9
P5L24 P3L23
P6L2 P3L24
P3L25
P3L27
P3L28
P3L28
P3L29
P3L31
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P3L34
P4L20
P4L29
P3L30
P4L31
P5L22
EGA
Method 1
Characterisic
Subtotal 15 6
EGA
Method 1
Characterisic 16 12 27
Total
EGA
Method 1
Total 61
EGA 1/P1L23 2/P2L18 1/P1LL23
Method 2 1P1L24 2/P2L20 1P1LL26
Data 1/P1,L26 1/PzL4
1/P1,L26 2/IP2L17
; ; 1/P2L10 2/P2L18
Circular Section 2IP2L19
. 2/P2L21
1. Policy legu
P1:.L22D 2/P3L9
P2L10 2/P3L9
2/IP3L9
2.Definitions

P2;,L11DP3;LY
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3.0ther = M1
Characteristic
Tota B
(M2PRolicy +
M2Definition)

EGA

Method 2
Charaderistic
Total

2=0
3=11

1=0
2=0
3=12

1=0
2=
3=4

3=16

1=0
2=0
3=0

1=0
2=0
3=0

1=0
2=0
3=0

EGA
Method 3
Data

Relationship to
Commercia
Activities

1.Indgpendent
P2,L1DBP2;,L5
P2:L25DPP,L3

2. Dependent =
(M2PRolicy +
M2Definition) B
M3Independent

1/ P2L4

EGA

Method 3
Charaderistic
Total

1=0
2=

1=0
2=0

1=0
2=

1=0
2=0

1=0
2=0

1=0
2=0

Circular
Total 482
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Strucuring Method 1 Andysis of Circular 1983

Overall Governing Approach: Conditutiondist Governing Approach
Predominant Characteristics:

Pragmeatically Based (EGA)

Values Driven (CGA) vs. Results Driven (EGA) No predominance
Structure Dependent (CGA)

Promotes Sector Distinctions(CGA)

Dedudive (CGA) vs. Indudive (EGA) No predomnance

Strategic (CGA)

Normative (CGA)



Structuring Data for OMB Circular A-76,1999

Table19

Constitutionalist Governing Approadc

Governing Approad Characteristics

Theo- | Values Structure Dependent Promotes Sector Deductive | Strategic | Normative
retical | Driven Distinctions
ly
Based
Govern- Organiz- Public Private
mental ational Sector Sector
Structure | Structure
Dependent | Dependent
Data CTB CVvD CGSD COSD CPUS CPRS CD CS CN
CGA P1L13 P1L2 P1L3 P1L4 P1L1 P5L5 P1L2
Method 1 P1L14 P1L2 P1L4 P1L6 P1L2 P5L16 P1L13
Data P1L15 P1L3 P2L13 P1L6 PLL5 P5L25 P1L15
P1L28 P1L3 P2L35 P1L13 PLL5 P1L15
P1L30 P1L4 P3L25 P1L13 P1L14 P1L15
P2L20 PLL5 P5L15 P1L17 P1L15 P1L16
P2L20 PLL7 P5L16 P1L24 P1L16 P1L16
P2L20 PLL7 P5L27 P1L26 P1L24 P1L18
P2L20 P1L8 P5L27 P1L29 P1L25 P1L22
P2L20 P1L9 P5L29 P1L29 P2L1 P1L22
P2L23 P1L9 P5,L30 P1L29 P2L3 P1L23
P2L25 P1L9 P5,L30 P2L1 P2L3 P1L23
P2L26 P1L10 P5L33 P2L2 P2L4 P1L29
P2L30 P1L18 P6L4 P2L3 P2L6 P1L30
P2L32 P1L18 P6L5 P2L5 P2L7 P2L2
P3L2 P1L19 P6L5 P2L6 P2L9 P2L3
P3L25 P1L19 P6L5 P2L10 P2L10 P2L3

351
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P6L23
P6L23

PLL19
PLL19
PLL20
PLL21
PLL21
PLL25
PLL26
PLL27
PLL27
PzL4

P2ZL8

PZL9

PzL24
PzL24
P2L28
PZL31
P3L5

P3L10
P3L11
P3L18
P3L20
P3L24
P3L24
P3L24
P3L25
P3L25
P3L26
P3L26
P3L26
P3L27
P3L27
P3L28
P3L28
P3L29
P3L29
P3L29

PG L6
PG L6
PG L8
PG L8
PG L9
PG L9
P6L14
P6L15
P6L16
P6L26

PZL11
PZL15
PZL17
P2ZL18
P2L22
P2L23
P2ZL26
P2ZL26
PzL27
P2L28
P2L30
P2L30
P2ZL31
PZL31
P2L32
P2ZL33
P2L33
PZL34
PZL34
P2ZL34
P2L35
P2L35
P2ZL36
P2L36
P2ZL37
P2L38
P3L1

P3L1

P3L1

P3L2

P3L3

P3L5

P3L6

P3L8

P3L15
P3L31

PZL11
PZL12
PZL12
PZL16
P2ZL19
P2ZL19
PZL19
PzL21
P2L28
P2L38
P3L5

P3L10
P3L12
P3L15
P3L16
P3L17
P4L12
PSL1

PSL2

PSL3

PSL3

PSL6

PSL7

P5L14
P5L18
P5L20
P5;L28
P5L31
P5L32
P5L36
P6L16

PZL5

P2L23
P2L23
P4L13
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P3L29
P3L30
P3L31
P3L31
P3L32
P3L32
P4L1
P4L2
P4L9
P4L11
P4L13
P4L14
P4L16
P4L18
P4L20
P4L20
P4L21
P4L22
P4L22
P4L23
P4L23
P41 24
P4L25
P4L25
P4L25
P4L27
P4L29
P4L31
P4L32
P4L33
P5L2
P5L5
P5L7
P5L7
P5L8
P5L8

P3L32
P3L32
P4L3
P4L4
P4L6
P4L9
P4L10
P4L11
P4L15
P5L1
P5L1
P5L9
P5L13
P5L18
P5L23
P5L24
P5L26
P5L28
P50L.28
P5L31
P5L33
P5L33
P5L34
P5L36
P5L37
PGL2
P6L16
P6L25
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PSL9
P5L10
P5L10
P5L11
P5L12
P5L13
P5L15
P5L15
P5L16
P5L16
P5L17
P5L19
P5L21
P5L21
P5L22
P5L22
P5L23
P5L25
P5L27
P5L29
P5L29
P5L33
P5L33
P5L36
P5L37
PG L3
PG L3
PG L3
PG L4
PGLS
PG L7
PG L7
PG L7
PG L9
PG L9
P6L10
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P6L10
P6L10
P6L10
P6L12
P6L12
P6L13
P6L14
P6L15
P6L17
P6L18
P6L19
P6,L20
P6,L20
P6L21
P6L21
P6L22
P6L22
P6L22
P6L22
P6L22
P6L24
P6L24
P6L24
P6L26
P6L26
P6L27
P6L29
P6L29

CGA

Method 1
Charaderistic
Subtotal

153

27

81

48

CGA

Method 1
Charaderistic
Total

19

180

129

21
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CGA
Method 1
Total 352
CGA 1/PLL28 | UPLL25 |2/P2L13 1PLL24 | UPLL24 1/PLL22
Method 2 1/PLL30 | UPLL26 |2/P2L35 1PLL26 | 1/PLL25 1PLL22
Data 2/P2L20 | 1/PLL27 VPLL29 | UP2L1 1/PLL23
2/P2L20 | 1PLL27 UPLL29 | 1P2L3 1/PLL23
: : 2/P2L20 | 1/P2L4 UPLL29 | 1P2L3 1/PLL29
Circular Section 2/P2120 | 2/P2L8 1UP2L1 | UP2L4 1/P1L30
_ 2/P2L20 | 2/P2L9 1/P2L2 1/P2L6 1/P2L2
1. Policy 2/P2123 | 2/P2L24 1/P2L3 1/P2L7 1/P2L3
PLL22DP2L7 2IP21L25 | 2/P2L24 1/P2L5 2/P2L9 1/P2L3
2/P21L26 | 2/P2L28 1/P2L6 2/P21L10 1/P2L5
2.Definitions 2/P2L30 | 2/P2L31 2/P2L10 | 2/P2L11 2/P2L23
P2:L8 DP3:L22 2/P2L32 | 2/P3L5 2/P2L11 | 2/P2L12 2/P2123
2/P3L2 | 2/P3L10 2/P2L15 | 2/P2L12
3.0the = M1 2/P3L11 2/P2L17 | 2/P2L16
Characteristic 2/P3L18 2/P2L18 | 2/P2L19
Totd B 2/P3L20 2/P21L22 | 2/P2L19
(M2Policy + 2/P21L23 | 2/P2L19
M2Definition) 2/P2L26 | 2/P2L21
2IP21L26 | 2/P2L28
2IP2L27 | 2/P2L38
2/P21L28 | 2/P3L5
2/P2L30 | 2/P3L10
2/P2L30 | 2/P3L12
2/P2L31 | 2/P3L15
2/P2L31 | 2/P3L16
2/P21L32 | 2/P3L17
2/P2133
2/P2133
2/P2134
2/P2134
2/P2134
2/P2135

2/P2L35
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2/P2L36
2/P2L36
2/P2L37
2/P2L38
2/IP3L1
2/IP3L1
2/IP3L1
2/P3L2
2/P3L3
2/P3L5
2/P3L6
2/P3L8
2/P3L15

CGA

Method 2
Charaderistic
Total

1=0
2=0
3=0

1=2
2=11
3=6

1=5
2=13
3=162

1=18
2=54
3=57

1=0
2=0
3=0

1=0
2=0
3=3

1=10
2=2
3=9

CGA
Method 3
Data

Relationship to
Commercia
Activities

1.Indgpendent
P1,L29DP2;L2
P2:L22DP3;L3

1/PLL30
1/ P2L23
1/P2L25
1/P2L26
1/P2L30
1/P2L32
1/P3L2

1P2L24
1P2L24
1/P2L28
1/P2L31

1/P2L35

1/PLL29
1/PLL29
1/PLL29
UP2L1

1UP2L2

1/P2L22
1/P2L23
1/P2L26
1/P2L26
1P2L27
1/P2L28
1/P2L30
1/P2L30
1/P2L31
1/P2L31
1/P2L32
1/P2L33
1/P2L33
1/P2L34

UP2L1
1/P2L28
1/P2L38

1/PLL29
1/PLL30
1UP2L2

1/P2L23
1/P2L23
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2. Dependent =
(M2PRolicy +

M2Definition) B

M3Indeendent

1/P2L34
1/P2L34
1/P2L35
1/P2L35
1/P2L36
1/P2L36
1/P2L37
1/P2L38
/P3L1
/P3L1
/P3L1
1P3L2
1/P3L3

CGA

Method 3
Charaderistic
Total
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Entrepreneurial Governing Approad
Govening Approach Characteristics
Pragmatically Results | Structurelndependent | Promotes | Inductive | Tactical | Descriptive
Based Driven Sector
Blurring
Works | Cods Goven- Organiz-
Better Less mental ational
Structure | Structure
Independ- | Independ-
ent ent
Data EWB ECL ERD EGS| EOS| EPSB El ET ED
EGA P1L28 P1L23 P1L23 P2L15 PLL5
Method 1 P5L12 | P1e4 P1L23 P2L17 P1L13
Data P1L26 P1L24 P4L7 P1L23
P1L26 P2L13 P49 P1L26
P1L27 P5L4 P4.28 P2L1
P1L27 P5L11 P4.28 P2L14
P1L28 P5L14 P4,L.30 P2L15
P2L6 P5L16 P5L18 P2L16
P3L4 P5L17 P6L14 P2L18
P3L4 P5L17 P3L6
P3L6 P5L18 P3L9
P3L13 P6,L10 P3L9
P5L17 P3L9
P5L36 P3L12
P5L37 P3L13
P6L1 P3L13
P6L11 P3L19
P6L11 P4L1
P6L15 P42
P4L3
P4L4
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P4L5
P4L5
P4L6
P4L7
P4L9
P4L24
P5L12
P5L19
P5L20
P5L20
EGA
Method 1
Characteristic 2 19 9
Subtotal
EGA
Method 1
Characteristic 21 12 9 sl
Total
EGA
Method 1
Total 73
EGA 1/P1;L28 | /PLL23 | /PLL23 2/P2L15 1/PLL23
Method 2 P14 | UPLL23 2/P2L17 1/PLL26
Data 1/PLL26 | U/PLL24 1/P2L1
1/PLL26 | 2/P2L13 2/IP2L14
. . 1PLL27 2/P2L15
Circular Section UPTL27 SIPoL16
. 1/P1L28 2/P2L18
1. Policy 1/P2L6 2/P3L6
P1.L22DP2:L7 2/P3L4 2/P3L9
2/IP3L4 2/P3L9
2.Definitions 2/P3L6 2/P3L9
P2;:L8 BP3;L22 2/P3L13 2/P3L12
2/IP3L13
3.0the =M1 2/IP3L13
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Characteristic
Tota B
(M2PRolicy +
M2Definition)

2/P3L19

EGA

Method 2
Charaderistic
Total

1=0

3=

1=3
2=12
3=16

1=0
2=0
3=0

1=0
2=0
3=0

1=0
2=0
3=0

EGA
Method 3
Data

Relationship to
Commercia
Activities

1.Indgpendent
P1,L29DP2;L2
P2:L22DP3;L3

2. Dependent =
(M2PRolicy +
M2Definition) B
M3Independent

1/ P2L1

EGA

Method 3
Charaderistic
Total

1=0
2=13

1=0
2=4

1=0
2=

1=0
2=0

1=0
2=0

1=0
2=0

Circular
Total 425
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Strucuring Method 1 Andysis of Circular 1999

Overall Governing Approach: Conditutiondist Governing Approach
Predominant Characteristics:

Pragmatically Based (EGA)

Values Driven (CGA) vs. Results Driven (EGA) No predominance
Structure Dependent (CGA)

Promotes Sector Distinctions(CGA)

Dedudive (CGA) vs. Indudive (EGA) No predomnance

Strategic (CGA)

Normative (CGA)



Structuring Data for OMB Circular A-76,2003

Table 20

Constitutionalist Governing Approadc

Governing Approad Characteristics

Theo- Values | Structure Dependent Promotes Sector Deductive | Strategic | Normative
retically | Driven Distinctions
Based
Gover- Organiz- Public Private
nmental ational Sector Sector
Structure Structure
Dependent | Dependent
Data CTB CVD CGSD COSD CPUS CPRS |CD CS CN
CGA PI;L15 PI;L1 P1;L22 PI;L16 PI;L1 P1;L2
Method 1 P1;L27 | P1;L2 P1;L22 PI1;L19 PI1;L3 P1;L14
Data P1;L27 | P1;L4 P1;L26 P1;L20 PI;L15 P1;L14
P1;L27 | P1;L4 P1;L26 P1;L21 PI;L15 P1;L14
P2;L6 P1;L4 P1;L28 P1;L22 PI;L16 P1;L14
P2;L7 P1;L6 P1;L29 P1;L27 PI1;L19 P1;L14
P2;L8 P1;L7 P1;L30 P2;L12 P1;L21 PI;L15
P2;L8 PI1;L8 P1;L30 P2;L14 P1;L23 PI;L16
P2;L37 | P1;L10 P1;L30 P2;L18 P2;L.22
P3;L34 | P1;L10 P1;L31 P2;L32 P2;L31
P3;L37 | P1;L10 P1;L31 P3;L5 P2;L32
P4;L5 PI;L11 P1;L32 P3;L7 P3;L3
P4;L7 PI;L12 P2;L1 P3;L10 P3;L4
P4;L7 P1;L17 P2;L1 P3;L19 P3;L5
PI;L18 P2;L1 P3;L.22 P3;L6
PI;L18 P2;L.2 P3;L.22 P3;L6
PI;L18 P2;L3 P3;L8
P1;L19 P2;L3 P3;L8
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P1;L21
P1;L22
P1;L23
P1;L25
P1;L25
P1;L26
P1;L27
P1;L28
P1;L30
P1;L31
P1;L32
P2;L1

P2;1L2

P2;L3

P2;L3

P2;L4

P2;L4

P2;L4

P2;L6

P2;L7

P2;L7

P2;L10
P2;L12
P2;L13
P2;L14
P2;L14
P2;L14
P2;L14
P2;L16
P2;L16
P2;L18
P2;L18
P2;L19
P2;1.20
P2;1.20
P2;1.22

P2;L3
P2;L4
P2;L5
P2;L6
P2;L6
P2;L7
P2;L9
P2;L.10
P2;L.10
P2;L11
P2;L12
P2;L12
P2;L13
P2;L15
P2;L15
P2;L16
P2;L16
P2;1.23
P2;L31
P2;1.33
P2;1.33
P2;1.34
P2;1.34
P2;1.34
P2;L35
P2;L35
P2;L36
P2;L36
P2;L36
P2;L.37
P2;L.37
P2;L.38
P3;L1
P3;L1
P3;L3
P3;L3

P3;L10
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P2;1.23
P2;1.23
P2;1.26
P2;1.26
P2;1.26
P2;2L6
P2;L.27
P2;1.28
P2;1.28
P2;1.29
P2;1.29
P2;1.30
P2;1.30
P2;L.30
P2;L.30
P2;L.30
P2;L31
P2;L.31
P2;1.33
P2;1.33
P2;1.34
P2;L36
P2;L36
P2;L.38
P3;L3

P3;L7

P3;L9

P3;L10
P3;L11
P3;L13
P3;L14
P3;L16
P3;L16
P3;L16
P3;L16
P3;L16

P3;L9

P3;L9

P3;L13
P3;L13
P3;L14
P3;L.21
P3;L.21
P3;L25
P3;L25
P3;L.27
P3;L.28
P3;L30
P3;L31
P3;L31
P3;L33
P3;L35
P3;L38
P4;L1

P4;1.2

P4;L4
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P3;L17
P3;L17
P3;L17
P3;L18
P3;L18
P3;L18
P3;L.20
P3;1L21
P3;1L21
P3;L22
P3;L22
P3;1.24
P3;1L.24
P3;L25
P3;L27
P3;L27
P3;1L29
P3;L30
P3;L30
P3;L31
P3;L32
P3;L32
P3;L34
P3;L34
P3;L34
P3;L36
P3;L36
P3;L36
P3;L37
P3;L38
P4;L1

P4;L2

P4;L2

P4;L3

P4;L3

P4;L4
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P4.L4
P4:L5
P4:L5
P4:L6
P4:L6
P4:L7
P4:L7
P4:L7
P4:L8
+5IN
ENDNOTES
CGA
Method 1
Characterisic 140 & 16 19
Subtotal
CGA
Method 1
Characterisic 0 14 214 35 8
Total
CGA
Method 1
Total 271
CGA 1/P1.L15 | 1/P1;L17 1/P1;L22 | 1/P1.L16 | 1/P1:L15 1/P1.L14
Method 2 1/P1:L27 | 1/P1:L18 1/P1:L22 1/P1:L19 | 1/P1:L15 1/P1:L14
Data 1/P1:L27 | 1/P1:L18 1/P1:L26 1/P1:L20 | 1/P1:L16 1/P1:L14
1/P1:L27 | 1/P1:L18 1/P1:L26 1/P1:L21 | 1/P1:L19 1/P1:L14
: : 1/P2:L6 | 1/P1:L19 1/P1:L28 1/P1:L22 | 1/P1:L21 1/P1:L14
Circular Section 1/P2:.L7 | 1/P1:L21 1/P1:129 1/P1:L27 | 1/P1:123 1/P1:L15
. 1/P2:L8 | 1/P1:L22 1/P1:L30 1/P2:L12 | 1/P2:122 1/P1:L16
1. Policy 1/P2;L8 | 1/P1;L.23 1/P1;L30 1/P2;L14
PL;L14 - 1/P1:L25 1/P1:L30 1/P2:L18
P2;L24 1/P1;L25 1/P1;L31
1/P1:L26 1/P1:L31
1/P1:L27 1/P1:L32
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2.Definitions 1/P1;L28 1/P2;L1
N/A 1/P1:L30 1/P2:L1
1/P1:L31 1/P2:L1
3.Other = M1 VPALl | 1paD3
%f;f cteristic 1/P2;L2 1/P2;L3
. 1/P2:L3 1/P2:L3
(M2Policy + 1/P2:L3 1/P2:L4
M2Definition) 1/P2:L4 1/P2:L5
1/P2:L4 1/P2:L6
1/P2:L4 1/P2:L6
1/P2:L6 1/P2:L7
1/P2:L7 1/P2:L9
1/P2:L7 1/P2:L10
1/P2:L10 1/P2:L10
1/P2:L12 1/P2:L11
1/P2:L13 1/P2:L12
1/P2:L14 1/P2:L12
1/P2:L14 1/P2:L13
1/P2:L14 1/P2:L15
1/P2:L14 1/P2:L15
1/P2:L16 1/P2:L16
1/P2:L16 1/P2:L16
1/P2:L18 1/P2:1.23
1/P2:L18
1/P2:L19
1/P2:1.20
1/P2:1.20
1/P2:1.22
1/P2:1.23
1/P2:1.23
CGA
Method 2 1=0 1=8 1=79 1=16 1=0 1=0 1=
Characterisic 2=0 2=0 2=0 2=0 2=0 2=0 2=0
Total 3=0 3= 3=135 3=19 3=0 3=0 3=1
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CGA 1/P1;L21 1/P2;L3 1/P1;L21 1/P1
Method 3 1/P2;L3 1/P2;L3 | 1/P2;L18 L2
Data 1/P2;L3 1/P2;L3 1

1/P2;L4 1/P2;L4
Relationship to 1/P2;L4 1/P2;L5

. 1/P2;L4

Commercial U P2-LIS
Activities 1 /P2;,Ll ]

1/P2;L19
1.Independent 1/P2;L20
P1;L21 1/P2;L.20
P2;L.3 —P2;L5
P2;L18 —
P2;L.21
2. Dependent =
(M2Policy +
M2Definition) —
M3Independent
CGA
Method 3 1=0 1=0 1=16 1=3 1=0 1=0 1=0
Charaderistic 2=0 2=8 2=63 2=13 2=0 2=0 2=
Total
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Entrepreneurial Governing Approad
Govening Approach Characteristics
Pragmatically Results | Structurelndependent | Promotes | Inductive | Tactical | Descriptive
Based Driven Sector
Blurring
Works Cods Goven- | Organiz-
Better Less mental ational
Structure | Structure
Independ | Independ-
-ent ent
Data EWB ECL ERD EGS| EOS| EPSB El ET ED
EGA P2;L8 P2;L12 | PI;L16 P2;L2 P1;L2 P2;L9
Method 1 P2;L14 | P2;L9 P2;L.27 P1;L17 P2;L10
Data P2;L35 | P2;L9 P2;L.28 P1;L22 P3;L13
P3;L13 | P2;L9 P3;L1 P1;L26
P3;L.28 | P2;L9 P3;L2 P1;L29
P3;L28 | P2;L16 P3;L2 P1;L32
P3;L3 P2;L.38 P3;L.28 P1;L32
P3;L.32 P3;L31 P2;L1
P3;L36 P3;L37 P2;L1
P3;L38 P4;L6 P2;L7
P2;L8
P2;L10
P2;L12
P2;L15
P2;L16
P2;L.22
P2;L.22
P2;L.24
P2;L.24
P2;L31

P2;1.31
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P2:133
P2:133
P2:L35
P2:L37
P2:L37
P3:L1
P3;L3
P3;L9
P3:L13
P3:L13
P3;L14
P3;L21
P3;L21
P3:;L26
P3;L31
P3:L32
P3;L33
P3;L35
P3;L37
P3;L38
P4:L1

EGA

Method 1

Characteristic 1 10 10

Subtotal

EGA

Method 1

Characteristic 1 ! 10 42 3

Total

EGA

Method 1

Total 73

EGA 1/P2;L8 | 1/P2;L12 | 1/P1;L16 1/P2;L2 1/P1;L17 1/P2;L9

Method 2 1/P2;L14 | 1/P2;L9 1/P1;L22 1/P2;L10




Lori Anderson Appendix B Table 20 Stucturing Data for OMB Circular A-76 2003 372
Data 1/P2;L9 1/P1;L.26
1/P2;L9 1/P1;L.29
Circular Section 1/P2;L9 1/P1;L32
1/P2;L16 1/P1;L.32
1. Policy 1/PZ;LI
1/P2;L1
PLL14 - 1/P2;L7
P2;L24 1/P2:L8
L 1/P2;L10
2.Definitions 1/P2:L12
N/A 1/P2;L15
1/P2;L16
3.0ther = M1 1/P2;L.22
Characteristic 1/P2;L.22
Total — 1/P2;L.24
(M2Policy + 1/P2;L.24
M2Definition)
EGA
Method 2 1=3 1= 1=1 1=1 1= 1=0 1=0
Characteristic 2=0 2=0 2=0 2=0 2=0 2=0 2=0
Total 3=8 3=1 3=9 3=24 3=1 3=0 3=0
EGA
Method 3
Data
Relationship to
Commercial
Activities
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1.Independent
P1;L21

P2;L.3 —P2;L5
P2;L18 —
P2;L.21

2. Dependent =
(M2Policy +
M2Definition) —
M3Independent

EGA
Method 3 1=0 1=0 1=0 1=0 1=0

Characteristic 2=4 2= 2=1 2=18 2=
Total

1=0
2=0

1=0
2=0

Circular
Total 344

Stucturing Method 1 Analysis of Circular 2003

Overall Governing Approach: Constitutionalist Governing Approach
Predominant Characteristics:

Pragmatically Based (EGA)

Values Driven (CGA) vs. Results Driven (EGA) No predominance

Structure Dependent (CGA)

Promotes Sector Distinctions (CGA) vs. Promotes Sector Blurring (EGA) No predominance
Inductive (EGA)

Strategic (CGA) vs. Tactical (EGA) No predominance

Normative (CGA)




Table21

Structuring Data for OMB Circular A-76,2003and Attachments
(Pilot Study: Methodl)

Constitutionalist Governing Approadc

Governing Approad Characteristics
Theo- Values Structure Dependent Promotes Sector | Deductive | Strategic | Normative
retically | Driven Distinctions
Based
Govern- Organiz- Public | Private
mental ational Sector | Sector
Structure Structure
Dependent Dependent
Data CTB CVvD CGSD COSD CPUS |CPRS | CD CS CN
CGA
Circular
Characteristic 140 74 16 19
Subtotal
CGA
Circular
Charadterigic 0 14 214 35 0 0 8
Total
CGA
Circular
Total 271
CGA
Attachment A
Characteristic 100 46 59 21
Subtotal

374
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CGA
Attachment A
Charaderistic
Total

25

146

80

CGA
Attachment A
Total 256

CGA
Attachment B
Charaderistic
Subtotal

723

596

110

72

CGA
Attachment B
Charaderistic
Total

57

1319

182

CGA
Attachment B
Total 1564

CGA
Attachment C
Charaderistic
Subtotal

776

622

325

161

CGA
Attachment C
Charaderistic
Total

13

1398

486

CGA
Attachment C
Total 1903
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CGA
Attachment D
Charaderistic
Subtotal

173

159

96

72

CGA
Attachment D
Charaderistic
Total

21

332

168

CGA
Attachment D
Total 529

CGA
Characterisic
Subtotal

1912

1497

606

345

CGA
Characterisic
Total

130

3409

951

31

CGA Total
4523
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Entrepreneurial Gove ning Approadc

377

Governing Approad Characteristics

Pragmatically
Basd

Reaults
Driven

Structure Independent

Promote
s Sector
Blurring

Inductive

Tactical

Descriptive

Cods
Less

Works
Better

Goven-
mental
Structure
Independent

Organiz-
ational
Structure
Independent

Data

EWB ECL

ERD

EGS|

EOS|

EPSB

El

ET

ED

EGA

Circular
Charaderistic
Subtotal

1 10

10

EGA

Circular
Charaderistic
Total

11

10

42

EGA
Circular
Total 73

EGA
Attachment A
Charaderistic
Subtotal

EGA
Attachment A
Charaderistic
Total

25
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EGA
Attachment A
Total 32

EGA
Attachment B
Charaderistic
Subtotal

62

59

EGA
Attachment B
Charaderistic
Total

121

57

431

EGA
Attachment B
Total 617

EGA
Attachment C
Charaderistic
Subtotal

29

952

46

EGA
Attachment C
Charaderistic
Total

981

18

46

840

EGA
Attachment C
Total 1885

EGA
Attachment D
Charaderistic
Subtotal

27

92

15

EGA
Attachment D
Charaderistic
Total

119

74

15

260
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EGA
Attachment D
Total 480

EGA
Characterisic 119 1113 0 80
Subtotal

EGA
Characteristic 1232 157 80 1598
Total

11

EGA Total
3087

Total 7610

Main Study

Structuring Method 1 Andysis of Circular 2003(Repeated from Table 20)

Overall Governing Approach: Conditutiondist Governing Approach
Predomnant Characteristics:

Pragmatically Based (EGA)

Values Driven (CGA) vs. Results Driven (EGA) No predominance

Structure Dependent (CGA)

Promotes Sector Distincions(CGA) vs. Promotes Sector Blurring (EGA) No predominance
Indudive (EGA)

Strategic (CGA) vs. Tactical (EGA) No predomnance

Normative (CGA)
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Pilot Study

Structuring Method 1 Andysis of Circular 2003+ Attachments

Overall Governing Approach: No predominance (60% CGA)
Predomnant Characteristics:

Pragmatically Based (EGA)

Values Driven (CGA) vs. Results Driven (EGA) No predominance

Structure Dependent (CGA)

Promotes Sector Distincions(CGA) vs. Promotes Sector Blurring (EGA) No predominance
Indudive (EGA)

Strategic (CGA) vs. Tactical (EGA) No predomnance

Normative (CGA)



Notes

Notes to Chapter 1

1| use the phrase (political thoughObecause it avoidsdefinitiond problems assodated with the
term (political theory.O There has been little agreement on asimple definition of political

theory. Separately Qpolitical Oand QheoryOare dense terms tha have received diverse
treatments. Asabodyof literature, pditical theory has been approached from many vantage
points. Some have organized political theory according to its purpos, induding explaining
inditutionsand practices, advising rulers, and defending values and prindples. Other typologies
have organized political theory accordingto academic disciplines, such as philosophy,sodology,
and anthropology. For amore detailed discussion of political theory see Boucher and Kelly
(2003) | use political thoughtto refer to western political thought

2| generaly refer to public administration as afield. However, some scholars, such as Rondd C.
Moe, refersto public administration as adiscipline When | quote these authors, | retain thar
usage and refer to public administration as a discipline

Also, | treat public administration as acommon noun. This conforms to its treatment in
themgjority of public administration scholarship. However, aternae perspectives exist in the
public administration community. Onealternaiveisreviewed in thenotes to Chapter Two
because two of theauthorsreviewed in detail in that chapter are contributing authors to volumes
tha used public administration as a propa noun:Larkin Dudley (1996 and Charles T. Good=l|
(2007)

% ThePatriot Act is the short title of the Uniting and Strengthening America by Providing
Appropriate Tools Required to Intercept and Obgruct Terrorism (USA PATRIOT ACT) Act of
2001,signd into law on Octobe 26, 2001by Presdent George W. Bush. It was passed by wide
marginsin both houses of Congress and with bipatisan suppot. Despite thisinitia legidative
solidarity, it has received much criticism from citizens Amongits controversial provisions the
act expanded the authority of U.S. law enforcement agendes to fightterrorism domestically and
abroad by inareasing the discretion of officials to detain and deport immigrants sugpected of
terrorism-related acts. It also inareased the ability of law enforcement agencies to search
telephone e-mail communications medical, finandal and other records

* Presenting the Qvha of the studyQes the subject investigated (the notion of inhaently
govanmental as athick political concept) and the Ghow of the studyQes the way the
investigation was conduded (usgng aresearch typadogy tha guides the examination of politica
conaepts) isindebted to Marshal and Rossman(@ ( 2006)distinction between thewhat and the
how of quditative research. My usage hereisbroader and more general and does not extend
beyondthe description given. Marshdl and Rossman made a more detailed outline of the
approach to quditative research usng this conaeptudization.

381
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® Williams defines processes that are Qlistinctively philosophical (Jas] general and abstract,
rationdly reflective, and conaerned with wha can be known throughdifferent kindsof inquiry.O
(Williams, 1985 p.1) Accordingto Williams, philosophy uses discursive methodsof andysis
and argument, critical discontent, and imaginative comparison of possibilitiesin conjundion
with historical and pe'sond knowledgeto answer the basic question of the best way to live. He
equéaes moral philosophywith ethics, definingmoral as a subategory of ethics.

® Williams describes an ethical theory asfollows. GAn ethical theory isatheoretical accountof
wha ethical thoughtand practice are, which account either implies a generd test for the
correctness of basic ethical bdiefs and prindples or else implies that there cannotbe such a test.O
(Williams, 1985 p. 72)

’ For adescription of the nomative case study, see Thacher (2006)

8 Williams also devotes a significant amountof attention on his critical andysis of thework of
Rawls.

% | use (political Ohere as the adjective form of pdity. A thick political concept isathick
conaept tha apolity mug address.

101 use GadministrativeOhere because the dissertation focuses on the executive branch of the
U.S. federad govenment. Inhaently govenmental is an appropriate topic for legidative and
judicial didlogues aswell.

1 A notable exceptionis O.C. McSwite (1997)

2 The period of time that each governing approach had greatest influence is described briefly
later in this chapter and in greater detail in Chgpters Three and Four.

13 The study contributes to the conditutiond stream of public administration dialoguethroughits
examinaion of the Conditutiondist Governing Approach, which relies directly onthe U.S.
Conditution. The Congitutiond Governing Approach is described briefly later in this chapter
andin greater detail in Chagpter Three.

14 Oneway tha the study contributes to theingitutiond stream of public administration dialogue
is throughits reliance on historical methods | treat GngitutiongDas bath organizationsand
conaepts, and inherently govenmental is an important ingitutionfor puldic administration
research. | elaborate uponthisin Chapter Five.

!> The dissertation al'so contributes to the nomative stream of public administration dialoguein
several ways. Firgt, it addresses a normative conaept, inhaently govenmental. Second, it offers
an andysistha can suppot nomative discussions Third, it examines two govening
approaches, onetha is normative and onetha is not; the Congitutiond Governing Approachis
normative and the Entrepreneurial Governing Approach is not Both are described briefly later in
this chgpter and in greater detail in Chagpters Three and Four. These contributionsto the
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nomiative stream of public administration dialogue are presented in greater detail in Chapter
Two, asapart of thediscussion of thefourth ggp in the public administration literature
addressing the concept of inhaently govanmental.

16 My discussion of the several complex conaepts contained in theresearch propostion and their
surrounding discourses is nather an exhaudive presentation of the characteristics of the conoepts
nor a comprehengve examindion of theaspects of thos ideas presented. My purpoin
reviewing these denseideasislimited to abrief presentation of the mog germane dimensons
tha relate to theresearch propostion as a meansof situaing the study in thediscourses
surrounding each of theconcepts. Each notontha | review here has asubdantial literature
relating to it, and a more thoroughtreatment of these concepts is outside the scopeof the
dissertation.

Y For amore detailed discussion of the history of the study of meaning, see Prior (2003)

18 |_eopold von Rankeis often consdered the father of Historicism, an intellectuad movement
tha began in Germany. A part of Romanticism, Historicism introduced theideathat thepast is
different than the present, mugs beundestoodin its historical context, andis a process of related
events. (Tosh, 2006) These three aspects of Historicism serve as three primary prindples of the
modern discipline of history. All three inform thedissertation, and | elaborate uponeach in
greater detail in Chepter Five.

9 |n Chapter Five | elaborate upontherole of the study of meaningin the historical research
tradition and how this influenced theresearch here.

20| addressin greater detail this dimenson of meaning asit is related to the authorship of
doaumentsin Chapter Five.

21| discuss authorship in greater detail in Chapter Five.

22 For amore detailed discussion of retrogective undestanding and the many other aspects of
sensemaking, see Weick (1995)

%3 Beyond an etymological definition of democracy, rule by the people, there has been little
agreement on asimple definition. Thisis because democracy isacomplex concept with many
variations Therefore, many typologies have been offered. Some were based on ahistorical
tracing of theidea. Some relied on conditutiond systemsfor thar compaisons Others describe
thepolitical party condellationsof thecounty. Still others were groundel on political econony
modds that related democracy to the economic system of theregime. For example, David Held
(2006)defined ten modds of democracy and Robeat Dahl (2000)defined three mgjor varieties.
Here | used it to refer to themany variants of current western liberal democaracies such asthe
United States, the United Kingdom Canada, Audraliaand New Zealand.
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24 Like thetreatment of democracy described in thenote above there have been many methods
of defining other types of political regimes. For adiscussion of different types of political
regimes, see Macridis and Burg (1997).

% | use QpowerOhere to mean formal channds of authority and GnfluenceOto mean informal
avenues of persuasion. Theconaepts are nottreated as mutudly exclusve and afurther
elaboration is outsde the scopeof the dissertation.

% The Federal Acquisition Regulation (FAR) istheprindpd set of rulesin the Federal
Acquisition RegulationsSystem, consgsting of sets of regulationstha goven the acquisition
process (the process throughwhich thegovenment purchases goodsand services.) TheFAR is
codified in Title 48 of the United States Codeof Federal Regulationsand isissued pursuant to
the Office of Federal Procurement Policy Act of 1974 (Pub. L. 93-400and Title 41 of the United
States Code), Chapter 7. Statutory authority to issue and maintain the FAR resides with the
Secretary of Defense, the Administrator of General Services, and the Administrator, Nationd
Aeronautics and Space Administration, 41 U.S.C. @ 421(c)(1), subject to theapprovd of the
Administrator of Federal Procurement Policy, 41 U.S.C. @ 405 The FAR andits agency
supplements have theforce and effect of law.

2" |n 1998 Congress passed the Federal Activities Inventory Reform Act (FAIR) P.L. 105-270.
It begins Oro provide a process for identifying thefundionsof the Federal Government that are
notinheently govanmental fundions andfor other purposes.Olt directs agendes to annudly
inventory activities tha are notinhaently govenmental and provides directionsregarding
appedlsto theinventories. | discussthe FAIR in greater detail in Chgpter Six.

28 Working with a series of doauments, | had to make choices abouthow to refer to thetexts.
These choices were contextud to theresearch project and | follow thefollowing general
guiddines.

Onechoice | faced was whether to describe the documents as singular or plura. The A-
76 doauments | reviewed induded a series of six Circulars and additiond related texts. When |
refer to the Circular as aseries, | treat it as a singular noun.At other times, | describethe
Circulars as a collection of six individual documents, and therefore, treat them as a plural noun

Also, doauments contain text tha was written in the past and is available for examindion
in the present. Therefore, a second choice was whether to refer to thetextsin the past or present
tense. Because the primary emphasis of the study was the historical review of thedoauments, |
treated them as texts written in the past and | refer to them in the past tense, induding the mogt
recent Circular. Thepolicy of themog recent Circular is currently active, and | could have
referred to it in thepresent tense. However, thefocusof theresearch isnotareview of policy; it
isareview of theevolutionof aconcept asit wasused in apolicy. Therefore, | discussthe2003
Circular in the past tense, which is congstent with how | refer to all the other doauments. In
Chapter Three, | briefly review presdential commission reports as a way to suppot theresearch
propostion and | also refer to these reports in the past tene.

Still another choice was whether to follow conventionsregarding punduation and
capitalization, which changed over the series of documents. When | refer to the seriesin generdl,
| apply themod recent conventions and when | quote a specific text, | retain the capitalization
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and punduaion used in thedoaument. For example, earlier doauments capitalized
GGovernment, OCFederal,Oand (Executive Branch,Oand later doauments did not Earlier
doauments also did not utilize commas preceding Qvhich.O

For readability, | refer to the Circulars by theyear each wasissued. Unless otherwise
noted, thisindudes supplemental materials surrounding theissuance of that Circular. For
example, GDMB 19990n thetext indudes OMB Circular A-76,1999and all additiond
doauments tha related to tha Circular, such as supplemental handbooks tranamittal memoranda
and a policy letter. (I discuss these sourcesin greater detail in Chapter Six.) Agan, for
readability, | refer to a Circular as either Qhe 1999CircularOor CCircular 19990 When it was
significant, | name the supplemental source, such as GBupplemental Handbook1999Cor
Orrangmittal Number 40 Of course, | refer specifically to sources for quots.

2| elaborate upontheselection of OMB Circular A-76 as the sampling frame in greater detail in
Chepter Five.

30 Moels conceptudization of the Conditutiondist Governing Approach evolved over severa
decades and in multiple publicationsinduding hiswork with Gilmour. | address the descriptions
and terminology used for this governing approach in anote in Chapter Three. | present the CGA
in detail in Chapter Three.

3 Like his work with the Congitutiondist Governing Approach, Moe(s conceptudization and
nomendature for the Entrepreneurial Governing Approach also evolved ove severa decades
and multiple publications induding his work with Gilmour. | address the descriptionsand
terminology used for this govening approach in anote in Chapter Four. | discussthe EGA in
detail in Chgpter Four.

¥ The Report of the Nationd Performance Review istitled GFrom Red Tapeto Results: Creating
aGovernment that Works Better and Cogs Less,Oand is commonly referred to as the Gore
Report. (Gore, 1993 | review theimpect of the Gore Report in greater detail in Chapter Three.

3| review theandytical framework in detail in Chapter Three.

Notes to Chapter 2

1| present theworks in a conaeptudly logical order, rather than chronologically or alphabetically
by author name. | chos each because it makes a sgnificant contributon to theinheently
govenmenta literature. | present them separately because there was not sufficient overlap in
thar content to warrant an integrated presentation.

2 |n 1942the Manhatan Engineer District was formed. In 1947the Manhatan Engineer District
became the Atomic Energy Commission. The Atomic Energy Commission later became the
Department of Energy.
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% According to Guttman (2004) Circular A-49 was authored by Harold Seidman, and addressed
the problems of official control posed by theddegaion to Management and Operating (M& O)
Contractors of the management of Government-Owned Contractor-Operated (GOCO) nudear
weaponsfacilities such as Oak Ridge LosAlamos and Hanford. Circular A-49 wrote the
conaept of inherently govenmental into policy. Guttman does notindicate if the phrase
inheently govanmental was used in Circular A-49. He aso does notgive adae for Circular A-
49. Heindicates tha Seidman drafted the Circular in the 19505 which predated the Bell Report.
Guttman credites the Bell Report (discussed in detail later in the Chapter) as being thefirst time
the phrase inhaently govenmental was used.

Circular A-49 was notavailable througha search of Federal Depostory Libraries and an
archival search at theNationd Archives. Althoudh this Circular was notin the sampling frame
utilized in thedissertation, | soughtit for its historical reference. | discussthechdlengesin
obtaining OMB Circularsin greater detail in Chapter Five.

* In 1958the Nationd Advisory Committee for Aeronautics (NACA) Research Agency became
theNationd Aeronautics and Space Administration. The Nationd Aeronautics and Space Act
(PubL. 85-568), more commonly known asthe NASA Enabling Act, was signed by President
Eisenhower on July 29, 1958 creating NASA. According to Guttman, the NASA Enabling Act
madeit possible for federa employees to become contract employees and perform essentiadly the
same govanment work they had as govanment employees. A Redudionin Force (RIF) at
Marshdl Space Center placed federal civil service personné ceilingstha capped the maximum
number of federal employees that could be employed directly by thefederal government. This
marked thetrander of amilitary modd to aquasi-civilian agency tha now depended on
contractors for the bulk of its workforce.

® Both President Kennely in his letter to David Bell and David Bell in the Bell Report use the
terms Onditutionsand enterprisesONeither term was defined. Althoughits usage was not
congstent, OngitutionOmodg frequently was used in discussionsaboutuniversities and
CenterprisesOgenerally referred to private companies. Theissueof a university@ statusas public
or private was not addressed and its usage seemed to indudeall universities, regardless of thar
funding sources. Thefor-profit or not-for-profit status of a private company also was not
addressed.

®| discusstheNPR in greater detail in Chapter Three,

" Thisis similar to the Paul C. Light(3 discussion of a Ghadow govenment.OFor afuller review,
see Light 1999.

8 Guttman does notuse the term Gitate action Obut his description was congruent with the
conaept of state action. Oneddinition of state actionis given later in the chapter.

® Asdiscussed in anote in Chapter One, | treat public administration as a common noun. This
conformsto its treatment in the majority of public administration scholarship.

However, aternae perspectives exist within the public administration community. One
example isthe perspective expressed in Wamdley et a. (1990)and in Wamsley and Wolf (1996)
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These works and the contributing scholars presented public administration as a prope nounand
utilized the article @QheOwith it. (Tha is, public administration was presented as Orhe Public
AdministrationQ Their view istha The Public Administration is an ingitution of govanance
tha is groundel in thelegitimate authority of theU.S. Conditution and implemented throughan
Agency Perspective that is groundel in thepublic interest, and active citizen paticipaion. A
thoroughreview of these worksis beyondthe scope of the current study.

It is mentioned here because two of theauthorsreviewed in detail in this chapter are
contributing authorsto these volumes. Oneof those authorsis Dudley (199%). Thework
reviewed here is a chgpter in Wamdey and Wolf (1996) Goodsll isacontributor to Wamsley
et a. (1990)

1 budley does notindicate the source of the 1955policy articulation.

1 Dudley refersto accounibility asaprindple. She did notdefinewhois accountble to whom
or for whd.

12 Aswith accounibility, Dudley referred to discretion asa principle. Shedoes notdefinewho
exercises discretion regarding whomor wha.

1? Dudley isreferenang Good=ll (1990. Sheuses sodetal purposes asageneral expression of
Qvhat the public wants, in terms broader than naked self-interest.O(p.80) For afuller discussion
of Good=lI@ use of sodeta purposes, see Good=ll (1990)

14 Rosenbloom and Piotrowski@ article reflected Rosenbloom( earlier work (2003) which was
more theoretical. It was there tha hedefines administrative law, which is central to his and
Piotrowski(® treatment of the concept of inhaently governmental. He suggests that the defining
element of administrative law isthetendon between conditutiond contractarianism and
administrative ingrumentalism.

Administrative law can be defined as the bodyof congitutiond provisions
statutes, court decisions executive orders, and other official directivesthat: first
(a) regulate the procedures agendes use in making rules and related policy
decisions (b) control the exercise of ther authorty to enforce laws and
regulations and (c) goven the extent to which administrationis open to public
scrutiny (i.e., trangparent); and second, provide for review of agency decisions
respecting those matters. (Rosenbloom, 2003,p.3)

According to Rosenbloom, congitutiond contractarianism has strong historical
founddionsas well as contemporary influence. Based on naural rightstheory andilludrated in
the Declaration of Indgoendence, the Preamble of the U.S. Conditution, and the Conditution3
Bill of Rights, conditutiond contractarianism assumes individuds are bom with naural rights
tha preexist govenment. Government protects those rights by preventing others from
encroaching on therights and by achieving common purposes. Persond freedons such as
religion and speech are protected from govenment intervention except unde extraordinary
circumstances. Within contemporary administrative law, conditutiond contractarianism can be
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seen in procedural dueprocess protectionsin administrative adjudication procedures.
(Rosnbloom, 2003)

In contrast, administrationisingrumental inits emphasis on cog effectiveness.
Administrative indrumentalism aso has historical roots and contemporary emphasis. From
Woodrow Wilson throughSavas and Gore to George W. Bush® President Management
Agenda the central message of efficiency, econony and effectiveness has remained.
(Ros=nbloom, 2003)

In hisview, the dynamic tengon between administrative indrumentalism and
congitutiond contractarianism led to the Congressiond passage of the Administrative Procedure
Act in 1946andtherise of judcial interventionfor conditutiond rightsin individud encounters
with administrative agendes. Orheprimary fundion of U.S. administrative law is to ensure tha
administrators do raise thar eyesto thebroad contractarian values tha undelie conditutiond
democracy Dat thevery least when legdly or congitutiondly required to do so.O(Rosenbloom,
2003,p.174)

> The APA govensthemethodsand processes that U.S. federal agendies use to propo and
establish regulationsand outlines a process for federal courtsto review agency decisions Itis
foundin Title 5 of the United States Codeand applies to Executive and Independent Agendes.

18 Gilmour and Jensen do not defineto whomand for wha govenment is accoungble.

1 Gilmour and Jensen do not elaborate on how the assessment madein any of thefour steps
impacts the ddegaion decision or its impact on governmental accountbility.

18 Gilmour and Jensen do not discuss the fact that the first three steps of their four step inquiry
follow thethree tests the Supreme Court currently employsto determine state action.

19 As an earlier note discussed, Goodl| is a contributor to Wamsley et al. (1990)tha uses
public administration as a prope noun While thework by Goodsl| tha isreviewed in this
chapter isnotapart of Wamdley et al. (1990) his presentationin thearticle reviewed is
congstent with the general views of public administration expressed in Wamdley et a. (1990)

Notes to Chapter 3

! Moels conceptudization of the Conditutiondist Governing Approach evolved over severa
decades and in multiple publicationsinduding hiswork with Gilmour. | synthesize tha work.
Theterminology used and how this govening approach was described also changed over
time. It was referred to as a paradigm, aworldview, a school of management, an organization
method,and a set of prindples. (Mog 2004,2001,1997,1990;Moeand Gilmour 1995 The
following labds were used: Conditutiondist Management Paradigm (Moe 2004,2001),
Conditutiondist Paradigm of Governance (Moe 2004), Public Law Paradigm of Governance
(Moe2004) Conditutiondists (Moe2001) Public Law Management Paradigm (Moeand
Gilmour, 1995) Prindples of Public Administration (Moe and Gilmour, 1995) Administrative
Management Paradigm (M0oe 19971994, Bureaucratic Paradigm (Moe 1994) Traditiond Public
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Administration (Moe 1990) Traditiond Prindples of Public Administration (Moe 1990) and
Traditiond Prindples of Organization (Moe 1990) For ease of reference, | use theterm
Conditutiondist Governing Approach throughout

2 Like his work with the Congitutiondist Governing Approach, MoeOs conaeptudization and
nomendature for the Entrepreneurial Governing Approach also evolved ove severa decades
and in multiple publications induding his work with Gilmour. Agan, | synthesize tha work.

This govening approach was referred to as a paradigm, aworldview, and a school of
management, a set of prindples, and adodrine (Moe 2004,2001, 1997 199Q Moeand
Gilmour 1995) Thefollowing terms were used: Entrepreneurial Management Paradigm (Moe
2004,2001;Moeand Gilmour, 1995, New Public Management Paradigm (Moe 2004,1994)
Entrepreneurs (Moe 2007), Worldview of Choice, Empowerment, Indusveness,
Decentralization, and Communitarian Healing (Moe, 1997) and Entrepreneurial Doctrine (Moe
1994) In 1997 ,Moereferred to the EGA as a collection of new paradigms. Agan, for ease of
reference, | use theterm Entrepreneurial Governing Approach throughoutthetext.

% Moe@® and Moe and Gilmour( most recent name for thetwo govening approaches is
Qraradigm.O As earlier notes detailed for each governing approach, paradigm is oneof many
names they used, and | utilize theterm goveaning approach. | chos to employ amore
descriptive term rather than thar mog recent name for severa reasons First, | synthesize work
tha spanssevera decades and employs several names and descriptionsfor the approaches.
Governing approach isthemog descriptive term for the congructs they are describing, and |
chos it for its descriptive clarity. Second,thedescription of thetwo govening approachesis
more important to the dissertation than the use of a specific name. Theuse of paadigmis
problematic for several reasons(described bdow) and the choice to utilize the name govening
approach seeks to avoid these.

Moe paenthetically refersto paradigms as worldviews. (Mog, 1997)However, nathe Moe
nor Moe and Gilmour specifically defineparadigm or expoundonitsindusve and exclusve
features. Whilethere are many treatments of paradigm, | use paradigm broadly extrapolated
from Kuhn (1962 197Q 1996)and others for therationde to employ theterm govening
approach.

AlthoughKuhn®work remained focused exclusively on the accumulation of scientific
knowledge his proposl of how knowedgeaccumulates incrementally in suppot of adominant
paradigm untl sufficient anomalies chdlengethe current paradigm, and a scientific revolution
ushesin ashift in paradigms, has been extended to the sodal sciences and other disciplines.
Fieldsof practice such as public administration have borrowed and extended the application of
hiswritings

Since Kuhnintroduceed the subject of paradigms to a broad readership in 1962 many authors
have expoundel uponand chdlenged hisidess. A few are mentional here to acknowedgethe
significant contributionsto this stream of thought To maintain thefocusof the dissertation,
these additiond works will nat bereviewed in detail, and many authors are not mentioned.

Prior to Kuhn Karl Poppe (1959)and subsequent to Kuhn,Robet Nisbit (1980)
characterized science as bang progressive. Kuhn®chalengeof the progressive nature of
science questioned a mgjor tenet of modeanity. Removing theidea of progress from science
undemined its capacity to hold weight as a primary shaping force for sodetal values. Kuhn®



Lori Andason Notes 390

influence on thelexicon of relativity, truth and perspective can be seen in Berger and
Ludkmann@® (1966)treatment of the sodia congruction of reality. Paul Feyerabend (1974)took
aradical postion agang theidea of the possibility of organized pursuits of science and
advanced an Ganarchistic theory of knowledgeO Burrell and Morgan (1979 based ther four
sodologica paradigms on Kuhn.Hacking (1992)crossed theterrain of soda condruction,
paradigmatic thinking, languaye problems, problems with identity and perspective, and problems
with history. Many nowregard Hacking as the ascendant theorist of choice in problems and
perspectives on epistemology. Laudan (1996 1984) was a seriousand devastating critic of
Kuhn®inability to clearly specify wha he meant by paradigm and his acceptance of arelativism
tha Laudan took as nasve. Additiond authors who have made significant contributionsto this
areaindudeBall (1987, Dobd (2001, Fuller (2000), Masterman (1970, Pitt (1985) Pfeffer
(21993) and Wilmott (1993.

Several essential elements of paradigms as Kuhnand others described them are, at best,
contestable in thegovening approaches. Paradigms are sets of theories, incommensurable, and a
changebeween paradigmsis described as a shift or a significant event. Thetwo govening
approaches may or may notdisplay these features. However, whether the governing approaches
are paadigmsis notthefocusof the study, and therefore, | donotuseit.

An interesting subsquent study might investigate whether thetwo govening approaches are,
in fact, paradigms as Moe and Moe and Gilmouwr suggested. Such an investigation would need to
start with adédfinition of paradigms because nather Moe nor Moe and Gilmour offered one
Another possible method of determining if the governing approaches are paadigmsisiif
empirical data, from a study such as the dissertation, suppot thethree essential features of
paradigms mentioned earlier.

* In addition to paradigms, | also conddered Weber@ ideal type, as described by Burrell and
Morgan (1979)as apossible choice for how to refer to the govening approaches. | chose
Burrell and Morgan because of thar contextud presentation of Weber@ ideal typein abroader
discussion of paradigms. Burrell and Morgan base ther modd on Kuhnand used paradigm more
broadly than Kuhn

| did not use Weber@ ideal typefor reasonssimilar to those for notutilizing paradigm.
Thedescription of thetwo govening approaches is more important to the dissertation than the
use of a specific labd. Theuse of Weber@ideal typewould introduce a similar question to that
with paradigms, which was whether the govening approaches, as described by Moe and by Moe
and Gilmour, arereally idedl types. Theuse of Weber would be more distant from Moe® and
Moe and Gilmour@ conceptudization than is paradigm, because they do not use this term at any
point in thar writing. Therefore, | do notemploy Weberian ideal types asamodd for the
entities. However, my description of the govening approaches is indebted to Weber@ided type
in conceptudization.

® The Nationd Performance Review (NPR) was areview of thefederal govenment requested by
President Clintonin 1993and led by Vice President Al Gore. Thereport of the NPR istitled
GFrom Red Tapeto Results: Creating a Government that Works Better and Cogs Less,Oand is
commonly referred to as the Gore Report. (Gore 1993) Theimpact of the Gore Repott is
reviewed in greater detail later in the chapter.
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® Themethod| use to synthesize Moe® work over time is to summarize his most recent ideas
and elaborate those with concepts from his previous works, induding his work with Gilmour, to
provide aricher and more thoroughpresentation of hisideas than he providesin any given
publication. The synthesis, and therefore the andytical framework, remainstrueto hisidess,
withoutcritical examingion. | present acritical examindion of hisideas indgpendent of the
andytical framework. A critical examination of the Conditutiondist Governing Approach
appears later in this chapter and a critical examinaion of the Entrepreneurial Governing
Approach appearsin Chapter Four.

" Moeand Moe and Gilmour mention several characteristics listed in the framework, such as
theoretically based, results driven, and sectorial distinctionsand blurring. They did notindude
pragmeatically based, values driven, structure dependent and indegpendent, dedudive, strategic,
nomative, indudive, tactica and descriptive. Theframework dependsuponthe synthesis of
Moe® and Moe and Gilmour@ work, as described in a note above

Thedissertation presents the Conditutiondist and Entrepreneurial Governing Approaches
as Moeand Moe and Gilmour presented them. There are alternae ways of addressing this topic.
For example, onealternative would beto frame the Congditutiondist Governing Approach as
more Hamiltonian and the Entrepreneurial Governing Approach as more Madisonian. This
would have several advantages. It would framethe andysisin arich Conditutiond heritageand
make theandytical framework more mineandlessreliant onMoe However, it aso would have
the disadvantage of distracting from the primary focus of the dissertation, which is an andysis of
the evolution of the meaning of inhaently govenmental.

| choe to retain Moe( description of the two govening approaches for thefollowing

advantages to thedissertation. First, (and | return to thisin Chgpter Nine) introduang an
andytical framework tha synthesizes Moe(3 and Moe and Gilmour@ work is avaluable
contribution. Thar bodyof work isrich conceptudly, and collectively, it is quite distinctively
thorough.Spanning several decades, ther ideas have evolved. However, they did nat
consolidae thar ideas or provide a condse and thoroughdescription of thetwo govening
approaches. Therefore, providing a succina and comprehensve summary of these two
approaches is valuable specifically to Moe@® and Moe and Gilmour@ work, and for public
administration literature more generally, because of thedistinctively thoroughnature of ther
ideas on thetopic. Second,focusng onthegovening approaches as aresource literature
facilitated the primary focusof this project, which is the evolution of the meaning of inherently
govenmental.

8 Thepaticularly defining characteristic of the CGA isthefirst characteristic, theoretically
based. | discussthisin greater detail later in the chapter. The paticularly defining characteristic
of theEGA isthesecond characteristic, results driven, which | discussin greater detail in
Chapter Four.

® In Chapter Five | discuss theresearch design and methodobgy for the study.
19 As used in the dissertation, internd incongruence in aviewpoint is related to Argyrist(1999

conaept of single looplearning. In single looplearning, there is a discrepancy between an
undelying premise and an action. Singe looplearning occurs when actionsare changed to



Lori Andason Notes 392

produe an aternae result withoutexamining theundelying premises tha produce the actions
In contrast, doubke looplearning occurs when governing variables are examined and dtered asa
means of choosng an aternate course of action. According to Argyris, govening variables are
preferred states people attempt to satisfice throughthar actions

1 Asit isused here, espousd opinionsand operating opinionsare related to Argyrist(1999)
conaept of theories of. According to Argyris, theoriesin action are causal theories of howto act
effectively. | donotuse ArgyrisCterm QheoryObecause | use theory in avery prescribed way |
explain later inthetext andin anote bdow. Accordingto Argyris, there are two types of
theories of action. Oneis espousd theory, congsting of expressed bdiefs and values. Thisis
related to espoused opinionin thetext. Another istheory-in-use which goveansbehavior and can
only beinferred from action. Operating opinionsare related to ArgyrisOconcept of theories-in-
use.

12 Both the Conditutiondist Governing Approach and the Entrepreneurial Governing Approach
are prescriptive, so thisis notlisted as a defining characteristic for eithe.

3 1n my view, Moe® definition of theory istoo narow. Theory can be nomative aswell as
empirical and andytical. Thegod isto present the goveaning approaches as Moe and Moeand
Gilmour present them. In keeping with thisgod, | retain thar use of theory in theandytical
framework. Introdudng an alternae definition of theory would notfurther thegod of the
dissertation. | address Moe® use of theory in thecritiqueof the CGA later in the chapter.

14 Moedoes not specifically define (political theory.O Aswith hisuse of theory, | maintain his
use of political theory in thedescription of the CGA. Moe used the phrase pdlitical theory to
indudethe remaining ten criteria for thetheoretically based characteristic. | also address Moe@
use of political theory in thecritiqueof the CGA later in the chapter.

> Moe and Gilmour describe, JT]en prindples which have been historically fundamental to the
administration of thefederal govanment. They are not @awsQ(with the possible exception of the
first three prinaples discussed) which apply in al situaions Rather, they are principles, which
meansthey are generalizationswhich, throughexperience over theyears, have been varioudy
and widdy undestood to be axiomatic Qyivensdin American public administration in theinterest
of the effective and accountable management of government.O(Moe and Gilmour 1995,p. 138)

18 The U.S. Conditution makes two indirect references to administrative organization. Thefirst
isfoundin Article 2, Section 2, Clause 1. OrhePresident shdl E  require the Opinion, in
writing, of the prindpa Officer in each of theexecutive Departments, uponany Subject relating
to the Duties of ther respective Offices EO

Thesecondis foundin Article 2, Section 2, Clause 2. (T]he Congress may by Law vest
the Appointment of such Inferior Officers, as they think prope, in the President along in the
Courts of Law, or in the Heads of Departments.O

" Moe(3 assertion of theframersOintent is problematic. He infersintent from writingsaboutthe
Conditution, particularly the Federalist Papers. However, heleaves several critical questions
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unanswvered. He does not address whether heisreferring to individud or collective intent. If he
isreferenangindividud intent, he does notidentify which framer heisciting. There certainly
was not conguence amongtheframersonall issues. Moeaso does notreference the specific
time peiod hewas induding in this remark. Individud framersCopinionschanged, or at least
were expressed in greater detail, throughtheddiberative processes tha produced the U.S.
Conditution. If heisreferendng collective intent, he does not disclose how he arrived at this
conduson. Althoughintent can begleaned from accounts such asthe Federalist Papers, the
ability to assessintent is always questionable. Another issueunddined by Moeiswhy hechos
the intent of theframersrather than another groupsuch astheratifiers of the Conditution. Since
his three govenance prindples are based on this assessment of intent, it mug be accepted if it is
agreed these prindples are founddiond to the Congitutiondist Governing Approach.

18 Moe(3 three govanance prindples, which heaternaely calls theoretical values, are succinct
nomative propostionstha he suggests guide governmental actions Assuch, they are not
descriptionstha describe the complex and less congruent practice of govanment. For example,
in practice, arguably, thefederal branches are notco-equd. Conditutiondly the executiveis
designal to execute thelaws of thelegidature, which indicates a subservient role, and
historically, thethese two branches can be viewed as competing for power. Also, al
administrative fundionsare nat located within the executive branch, as evidenced by
indgpendent regulatory commissions and executive agendes have direct accountbility to
Congress as well asthePresidency. Findly, asisthe subject of the promotes sector distinctions
characteristic of the CGA and the promotes sector blurring characteristic of the EGA, the
practice of public and private jurisprudence islessthan cleary differentiate in current practice.

¥ There are five references to theory as described by Moe, and listed in the andytical framework
ascriteriain thetheoretically based characteristic, that are related directly to the CGAQG
dependence upongovenmental structure. SeeList 1.

2 The U.S. Conditution origindly directs the Senate to be el ected by the House of
Representatives. (Article 1. Section 3.) Theseventeenth amendment, which was ratified on April
8, 1913 directs the Senate to be elected by citizens The power of thetwo chambersis atopic of
controversy and much scholarship tha is beyondthe scopeof this project.

2L Article 11, Section 1, addresses the presidential term; qudifications succession after desth,
resignaion, or inability to peform the duties of the office; compensation; and oah. It also
addresses the number, qudificationsand manne of election of the Electors of President and Vice
President; and directs Electorsto vote by bdlot for a President and Vice President. The person
receiving the magjority of the votes becomes President and the person receiving the second most
votes becomes the Vice President. Amendment 12, ratified on June 15, 1804 directs Electors to
vote by bdlot for a President and Vice President by distinct bdlots.

Additiond amendments address other elements of the office of the President. For
example, Amendment 14, Section 2, ratified on July 9, 1868,addresses characteristics of eligible
voters for Electors of the President and other offices; Section 3 addresses the excluson of
previousrebdlionsfor Electors. Amendment 20, ratified Januay 23, 1933,addresses the end of
presidential termsin Section 1 and presidential succession after death in Section 3. Amendment
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22, ratified February 27, 1951, addresses the number of terms a President may serve.
Amendment 24, Section 1, ratified on Januay 23,1964,a so addresses characteristics of eligible
voters for the President, and Electors of the President and other offices. Amendment 25, Sections
1-4, ratified on February 10, 1967, addresses theremova of the President from office for death,
resignaion, or inability to peform the duties of the office.

22 Fromthedecisionin thefirst Congress to give the comptroller in the Depatment of the
Treasury asubgantial degree of legd autonony within the degpartment, down tot eh present day
Ondependent prosecutors fundioning in an unessy relationship with the executive branch not all
officers have been directly accountble to thepresident. These exceptionsnotwithganding, the
prevailing organizationd norm has been toward an executive accountble to the president. O(Moe
and Gilmour, 1995,p. 137)

2 Members of thefederal judiciary potentially may also be removed throughCongressiond
impeachment and conviction.

24 Seven spexific theoretical citationsrelated directly to the CGA® dependence upon
organizationd structure are listed in theandytical framework as criteriain thetheoretically
based characteristic. See List 1.

% Given theindficient design of thefederal govenment with its separate and shared power, and
built in checks and baances, it may seem tha a more accurate description is that theframersO
god was to build a more effective govanment. However coungrintuitive, Moed point istha
the federal govenment designis aso efficient when thetheory of the accounible executiveis
fully realized. Thetheory of the accouniable executive seldom has been fully realized as Moe
acknowledged, and efficiency is seconday to citizen protection. Moe® pointistha the
seconday god of efficiency in thedesign of thefederal govenment has been undeemphasized.

? As described by Moe and listed in the anaytical framework, five references to theory related
to the CGAQ promotion of sector distinctionsare criteriain thetheoretically based characteristic.
SeelList 1.

2 Moedoes not define pditical culture.

%8 Eminent Domain is therightto take propety for apublic pumpo=.

2 AlthoughMoealludes to inheently govenmental fundionsonly briefly, hiswork informs a
historical review of the meaning of inheently governmental in the executive branch. He
provides a historical andtheoretical lensto the question of wha is distinct aboutthe public
sector. (Moe, 2004,2001,1994,1990,1987;Moe and Gilmour, 1995)

% | nferring tha the compostion of the presidential commissionsreflects thereigning govening
approach ismy conduson.

31 A second Hoove Commission, also chared by former President Hoove, was convened by
President Eisenhower in 1953and produced itsreport in 1955.Moedoes not review the Second
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Hoove Commission and | therefore did notindude in this chapter. The omission of the Second
Hoova Commission does notimpact the purpo< of this review of presidential commissions
which isto illugrate thetrandtionin puldic goveaning approaches. A QLittle Hoover
CommissionQwas created by the state of Californiain 1962to peform asimilar role for tha
state's govanment. Similar commissionsalso were formed in numerousothe states.

% TheNew Federalism refers to a decentralization of authority from thefederal government to
state governments, mog frequently for soda programs. Typically, thefederal government
provides block grants and monitors outcomes, and the state has significant discretion regarding
program implementation. Assodated with aresponse to the Great Sodety, it has been framed as
arespong to theNew Deal, which centralized authority for many sodal and economic programs.

Notes to Chapter 4

1| discuss thereport of the Nationd Performance Review (NPR) titled (From Red Tapeto
Results: Creating a Government tha Works Better and Cods Less,Ocommonly referred to asthe
Gore Report (Gore 1993) in detail later in the chapter.

2 Moe (1994)credits Osbome® (1993 bookwith iniring the NPR.

3 Asanotein Chapter Onementione, | refer to public administration asafield. Moerefersto
public administration as adiscipline | retain his usage here.

* QA 6-month review of thefederal govanmentOis the phrase used by President Clinton and
Vice President Gore in the Gore Report. | address the process used in thereview andthe
condituency consulted later in the Chapter.

® Thisis an example of aretrogective definition of inherently govenmental. Itisaso an
example of howlower |levels of goveanment can lead goveanmental trends

® President Clinton asked all cabinet members to serve onthe PMC.

” As Chapter Three noted, both the Conditutiondist Governing Approach and the
Entrepreneurial Governing Approach are prescriptive, so thisis notlisted as a defining
characteristic for either.

® The Nationd Commission on Public Service, commonly known as the VVolcker Commission,
released its report, titled Q_eadership in America: Rebuilding the Public Service,Oin 1989 Paul
Adolph Volcker led the Commission. In addition to his service as char of thecommission,
Volcker was appointed charman of the Federal Reserve in Augug 1979by President Carter and
reappointed in 1983by President Reagan.

® As Chapter Three noted, Moe does not define political culture.
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191n 196Q when Presidential Power was first published, the central management agency was the
Bureau of the Budge.

** Moe@ opinion standsin contrast to other authors (e.g. Alford and Hughes 2008)who argue
that fewer onesize fits alOsolutionsare needed.

Notes to Chapter 5

| adoptTitscher, et a.3 (2002)distinction between dlicitation and evaluaion methods |
discuss thisin detail later in the chapter.

2 Marshdl and Rossman use the terms strategy and design interchangesbly. | condstently use
design.

® Thisillugrates the study® contribution to theingitutiond stream of public administration
dialogue as| discussin Chapter One

* | review the sampling framein greater detail later in the chapter.

®> The doauments contain text formatted in avariety of ways. The Circulars used primarily an
outlineformat and trangmittal memorandaand supplemental handbooks(which | discussin
greater detail in Chapter 6) for themod part used paragraphs Thedoauments also induded
appendices, and contained lists and tables. A few tables were labeed OllugrationsOSome
textud andyses differentiate between thetypes of textud presentations such adifferentiation
was not ussful to thecurrent study. | follow the mgjority of approachesto textud andysis and
treated all forms of thewritten word as text. There were no nontextud daain the documents.

®Discourse andysis as a research methodobgy is different than discourse research as an
andytical level of inquiry in theresearch typology presented in Chgpter One

’ Trangmittal MemorandaNumbers 1-8 as presented onthe OMB SHARE 76! web sitein May
2008,were nat the same as those used in the dissertation. Table 8 presents thisin greater detail.

8 These common featuresinduded a theoretical base, arelationship to the object of study, or
efficiency and limitation.

® The Freedomof Information Act (FOIA) was signed into law on July 4, 1966by President
Johnn and went into effect thefollowing year. It has since been amended. Thelegidation
regulates the disclosure of govanmental information, by defining the information to be disclosed
and the procedures to befollowed in thedisclosure. It also outlines exemptionsto the statute.

19| conddered words and sentences as possible units of andysis, butdiscarded them. A single
word as adistinct unit of anadysis did notadd value. Wordswere treated the same as phrasesin
thestudy.
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Sentences were discarded as units of andysis for two reasons First, in many cases,
sentences contained multiple phrases tha were possible daa points when the unit of andysis was
aphrase. To meet thestandad of couningdaaonly once, induding sentences as a unit of
andysis would have resulted in sentences bang entered as onepiece of data. Therefore, utilizing
sentences as a unit of anaysis would have reduced the total number of data pants otherwise
possible in onesentence. By eliminating sentences as a possible unit of andysis, daatha could
be counted within a sentence were counted as a phrase. This captured the daatha could have
been counted as a sentence, and therefore, did notreduce the quantity of thedatabase. Also,
when multiple phrases occurred in onesentence, it allowed the entry of additiond pieces of daa,
thereby increasing thetotal daa collected. Therefore, utilizing phrases as the only unit of
andysis maximized the size of thedaabase. Induding several phrasesin onesentence also
enhanced therichness of thedaa. Second, | identified no criteria meaningful to theresearch
question for establishing a procedure to distinguish between the use of phrases and the use of
sentences as theunit of andysis. Therefore, an essential feature of content andysis, to treat daa
congstently, could not bemet by maintaining sentences as a unit of andysis.

| referred to phrases by theline onwhich they began. When a phrase began on onelineand
continued onto another ling | referred to it as occurring onthefirst line Often multiple pieces of
daawerefoundononeline Therefore, thesame pageand line numbe can reference two
differing data points.

12| calculated thethird value by subtracting the total data coded 1 and 2 in method two from the
total data recodad in methodtwo.

13| calculated the secondvalue by subtracting the total data coded 1 in methodthree fromthe
total daarecoded in methodthree.

Notes to Chapter 6

! OMB has been the subject of much scholarship. Amongthein-depth anayses are Berman,
(1979) Mogher, (1984) and Tomkin, (1998. Thepurpo< of this brief sectionin this chapter is
to contextudize the doauments reviewed within their issuing agency. One possible future
research project is to examinethe current research from the perspective of the history of the
OMB.

2 Circular A-1 describes OMB® use of Circulars and Bulletins Circulars are identified by the
letter "A" and anumber. When an indrudionisrevised, the Circular isre-issued with the same
number and anew date. In contrast to Circulars, the Bulletin seriesis used when the subject is of
asingle or trangtory nature, isissued in an annud series andis numbered in chronological order.
Theterm "departments and establishments,” used in both Circulars and Bulleting indudes any
executive department, indgpendent commission, board, bureau, office, agency, govanment-
owned or controlled corporation, or other establishment of thegovenment, induding regulatory
commission or board and aso the municipd govenment of the District of Columbia. The current
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Circular A-1 wasrevised on Augus 7, 1952and authored by Frederick J. Lawton, BOB
Director. It replaced Circular No. A-1, Revised, dated Augug 3, 1948

Executive ordes are legdly binding ordersissued by the President to federal agendes.
Every President has used executive orders, with the first issued in 1789 Early orders were
unpublshed and were only seen by theagendesinvolved. In 1907the State Department
implemented a numbering scheme for executive orders starting retroactively with an order issued
on Octobe 20, 1862 Numbered consecutively, signed executive orders are now published in the
daly Federal Register. Thetext of executive orders beginning with Executive Order 73160f
March 13,1936 aso appearsin the Codeof Federal Regulations(CFR). Theresult of failing to
comply with an executive office isremovd from office.

3 AnISSA, interservice suppot agreement, is an agreement between executive agendes for the
provision of acommercial activity onareimbursable basis.

* Like OMB Bulletins Memorandaare issued in an annud series and numbered in chronological
order.

Notes to Chapter 7

! Table 11 uses the same format as Table 9. Table 9 assists with the summary of the Circulars.
Table 11 assists with the more detailed explication of information from theentire sampling frame
tha addressed the evolution of the meaning of inherently govenmental. It is, therefore, more
detailed.

2| review definitionsin greater detail beow.
3| discuss the definition of commercial activities in greater detail beow.

* | examinedropping Ondugrial Ofrom Gzommercia and indusrial activitiesOin greater detail
bdow in thereview of the definition of commercid activities.

> Asthe preceding chapter noted, the FAIR Act codified elements of the policy and procedures
aready presentin Circular A-76.

® For amore detailed discussion of issues surrounding theidentification and retrieval of the
doauments, see Chapter Five.

"The Federal Register istheofficial daily publication for rules, proposd rules, and nofices of
federal agendes and organizations It indudes executive orders and other presidentia
doauments. It is published by the Office of the Federal Register, Nationd Archives and Records
Administration (NARA).
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Notes to Chapter 8

None

Notes to Chapter 9

! Condition oneis similar to atype?2 error (or afalse negative, which is accepting afalse null
hypotesis) but the study did not contain an explicit null hypothesis and the quditative naure of
the study makes referring to this condition as a type 2 error technically ingppropriate. It is
mentioned here, because it can beargued tha all research implicitly containsnull hypaheses. A
condition similar to atypel error (or afalse postive, which reflects atruenull hypothesis) isnot
an optionin this case since a changein govening approaches was not observed.

2| discussed theggpsin thecurrent literature in greater detail in Chapter Two.

3 Asdiscussed in greater detail in Chapter Six, the 1966 and 1967 Circulars did notdefinean
inheently govenmental fundion.
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