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(Abstract, continued) 

setting at least, must be conceptualized as two-dimensional—movement 
along two dimensions.  The study of agencies underscores the usefulness 
of viewing avoidance-engagement and conflict-cooperation as two separate 
dimensions.  Integration then is explicitly viewed as moving away from 
either or both of the conflictful or avoidance modalities and toward 
collaborative engagement. 

Consistent wich this conceptual development were our empirical obser- 
vations that integrative initiatives frequently floundered becaut'e of 
avoidance tendencies and integrative efforts were often successful because 
they were designed to overcome these tendencies. 

2.  Feedback loops—implicitly a bootstrap strategy of integrating 
the bureaucratic communltees:  The feedback effect of Integrative efforts 
is a significant phenomenon.  Even where the primary goal of a particular 
integrative effort was not achieved in any significant degree, tht1 inter- 
agency project, exercise, or council frequently produced changes in skills, 
knowledge, relationships, attitudes, and values that would facilitate 
future Integrative initiatives. Thus, at the conceptual level, this con- 
firmed the value of a systems-like model with feedback loops; and at the 
practical level, this indicated that bureaucrats should explicitly 
evaluate interagency efforts In these terms as well as in terms of their 
primary goals. 

3. Behavioral skill—an essential ingredient in the integrative 
process: Despite, the almost pervasive effect of many constraints in the 
interagency environment, many individuals were able to fashion effective 
strategies for Integrative development. Frequently their effectiveness 
was explicable in terms of the way they handled joint decision making and 
agency idertification processes and/or the way they played third j)arty 
roles in the management of conflict. 

4. Structural modificati-n—urgently needed: The feedback effect 
sometimes includes procedural or structural adjustments as well as 
attitude changes. This is a necessary outcome because a more favorable 
bureaucratic climate and greater behavioral skills can isake only modest 
progress unless there are some accompanying structural changes. Such 
changes would include alterations in such things as the authority of lead 
agencies, and regional boundaries for urban affairs agencies. 
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CHAPTER 1 

INTRODUCTION 

The Problem 

The coordinated efforts of many federal agencies are required to solve 
the social problems which confront the United States on the domestic scene 
and in our foreign environment.  The problems to which the mteragency 
programs address themselves are enormously difficult CO solve.  The problems 
of economically underdeveloped and/or politically unstable countries are 
not really resolved even with large-scale assistance efforts on the part 
of the U.S.  Domestic urban problems sometimes appear equally defiant ol 
solution.  This volume is an attack on one of the three bottleneck factors 

which limit our progress toward solutions. 

The first is a theoretical bottleneck: we just don't have   adequate 
models of the processes of nation buiid.ng or of urban improvement-- 
models that indicate the proper priorities for education, health, trans- 
portation, employment, housing, social services, order, justice, P^iticfl 

aptitudes, etc.  We don't know what are causes and what are effects in the 
complex social processes we want to change, nor what are the key variables 
in unfreezing customs, habits, attitudes, expectations, and aspirations. 
What is worse, the government officials who play instrumental roles are 
not sufficiently accustomed to thinking in these broader terms. 

The second factor is a resource bottleneck:  the funds required to 
reverse the unfavorable trends in illiteracy, hunger, and alienation in 
Latin America, for example, would test the financial capability 0f the 
U.S.  Similarly, the allocation of funds required to achieve a politically 
and morally acceptable rate of progress In curing the ills of our own 
cities and rural slums has no domestic precedent. 

Third, we have an organizational bottleneck:  the federal government 
manages both foreign affairs and its urban programs with extraordinarily 
inefficient and ineffective Instruments.  Typically the U.S. mission is 
comprised of a dozen or more separate missions representing as many dif- 
ferent U.S. agencies, each with its own legislative mandate, funds author- 
ization, and personnel career lines.  The ambassador, via his country team, 
usually provides only loose supervision of the aggregate mission. While 
a presidential directive has formally legitimated overall supervision by 
the ambassador, this authority is only meaningful to the extent that it 
is backed up by the interagency councils in Washington or by the White 
House; and in this regard, the experience of most ambassadors has been 
discouraging. Thus, in many respects, relatively little ntegration of 
U S foreign affairs is achieved. This Is true In the policy thrusts o. 
the many agencies comprising a given overseas mission, in the implementation 

i 



of their respective programs, and in their various actual contacts with 
host country officials. 

It is the organizational bottleneck which is the dominant focus of 
this study.  The severe organizational constraints with which the federal 
bureaucracy attempts to accomplish its many missions have been a matter 
of explicit concern for the past several presidents.  For example, the 
Johnson Administration sought to strengthen the leadership role of the 
State Department in foreign affairs at various levels of the Washington 
burtaucracy.  Each of the regional Assistant Secretaries of State chairs 
an Interdepartmental Regional Group; and the Under Secretary of State 
chairs a Senior Interdepartmental Group.  These Washington mechanisms have 
been less effective at their own levels than the country team has been in 
the overseas mission.  At the cabinet level there have been earlier, more 
ambitious and more effective efforts to coordinate foreign affairs.1 The 
National Security Council, created by the National Security Act of 1947, 
has been regarded by different presidents in different ways, but usually 
has been utilized in a way that helped fill the need to formulate and 
correlate national policy in foreign affairs.2 

These on-going interagency groups with their lead role assignments 
are treated either focally or as background in Chapters 3-5.  These represent 
one of several significant approaches which have beL>n used or seriously 
contemplated in integrating foreign affairs.  A second approach involves 
organizational assimilation or merger.  For example, the Latin American 
Bureau of the United States Agency for International Development has been 
brought into the appropriate regional organization of the State Department. 
None of our studies directly illustrates this approach.  A third vehicle for 
achieving coordination has been the drafting of policy papers by ad hoc 
interagency working groups which are then reviewed by regul r interagency 
committees and often ultimately by the National Security Council.  A fourth 
mechanism involves interagency coordination by the analytical method, re- 
cently evolved into a form referred to as Programming, Planning, and 
Budgeting Systems (PPBS).3 Briefly the system as applied to foreign affairs 
would involve a specification of a limited number of broad outputs that 
embrace the United States interests in foreign affairs and then a view of 
the relationships of each agency's inputs (program and/or budget categories) 
to each of the outputs.  More will be said about the third and fourth devices 

in Chapters 4 and 5. 

Turning to the domestic scene, the mechanisms for managing the resources 
which the federal government pours into our cities in general are even less 
adequate.  For a particular slum family and the neighborhood in which the family 

Hammond (12), p. 899.  (All references refer to the bibliography at the 

end of this volume.) 

2Falk (8). 

3schultze (18). 
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resides,   the problems c ? health,   jobs,  housing,   education,   delinquency,   and 
political  participatior are  in  fact  functionally  interdependent problems. 
Yet,   with  few exceptions,   the  social  service programs designed  to  treat 
these  many problem areas are  independently developed and  the  social  services 
are  separately deliver* 1  to a  particular family and  neighborhood. 

The attempts  to cc ordinate domestic programs have  taken several broad 
forms,   some of which parallel approaches  utilized  in foreign affairs.     The 
first  is  structural  merger or amalgdmation of agencies with interrelated 
programs or functions.     This approach has been used  in the domestic arena 
to a  much greater exter:  than in  foreign affairs.     The  Department of Health, 
Education and Welfare,   the Department of Housing and Urban Development,   and 
the Department of Transportation are  the most relevant examples.     The Johnson 
Administration's attempt  to combine Commerce  and Labor Departments  failed. 
The  second  is  the development of programs  ;hat cross departmental  boundaries 
accompanied by the designation of an  office  to coordinate  the activities 
of  the  several major departments.     In the War on Poverty,  the Office of 
Economic Opportunity   (0E0) was   located  in the Office of  the President and 
given the relevant coordinative  responsibility.     However,   as we  shall observe 
in Chapter 8,   under  the  Johnson Administration in  1966,  0E0 was eclipsed  by 
the Department of Housing and Urban Development   (HUD)   in assuming  the  lead 
role  in urban affairs.     Later,   after the  field  investigation  for this volume 
was  completed,   the Nixon Administration appeared  to be  shifting operational 
responsibility  for  this area  of  coordination from HUD to an upgraded Bureau 
of  the Budget.    The  third  is  the  establishment of coordinating councils at 
various  levels of the  urban affairs bureaucracies without  specific program 
focus,   but with  the  general purpose to  share information,   confront  conflicts, 
and  coordinate policies and  provide guidance and  support  for  the  implementation 
of  interagency programs.     During the  period  covered by  this  study,   the  four 
Great  Society departments--OEO,   HUD,   The Department  of Labor,   and  the De- 
partment of Health, Education and Welfare     (HEW)--were represented on councils 
or groups at many levels,   including the Urban Cabinet,   the under secretaries 
group.   Joint Administrative Task Force   (assistant secretaries for administra- 
tion),  and the Federal Executive Boards   (operating at the city level).    We 
will refer to these  coordinative  groups again in Chapters  8 and  9.     In fact, 
Chapter 9 reports an effort to establish interagency councils at still 
another level--the regional level. 

In many respects  the organizational bottleneck is  the most  strategic. 
Out of  interagency deliberations can  come  improvements in the models which 
guide program definition.     If we  can break down  functional boundaries or 
readily cross them to achieve  integrated and coordinated attacks on social 
problems,   then our  legislative  committees,   top bureaucrats,   and other key 
officials are more  likely to overcome the  theoretical deficiencies.     Similarly, 
if  the  government  can demonstrate more  impact  from a more  integrated and 
concerted  use of existing funds,   it can better  justify  larger programs with 
,iore generous  funding. 

Hence  the  need  for more  understanding of the conditions  under which , 
and  processes by which, conflict  is  resolved and  integration occurs among 
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■nembers of an interageruy community. As one observer of foreign affairs 
management said, "Dlff-rences of opinion exist about how these requirements 
for policy agreement and program coordination can be most effectively met 
In Washington and abroad, and during the last dozen or 30 years the 
government has been Involved In an extensive learning process."* This 
volume will attempt to record a variety of the learning experiences and 
help derive the lessons from them. 

Purposes 

One of the msjor purposes of the volume Is to assist directly those 
individuals who wou?d like to improve the effectiveness of our federal 
bureaucracy in order to increase its capacities to help solve the major 
social problems threatening our society.  In our own country, these prob- 
lems include racism, poverty and pollution; within the foreign environment, 
I        they include the many obstacles associated with assisting an underdeveloped 
nation to reach its potential. To this end, almost every case study reports 
an innovative effort instigated by some official or some office to improve 
bureaucratic effectiveness. Most of the cases describe the techniques, 
strategies, and tactics of these officials and attempt to account for the 
successes and failures which resulted. The cases by themselves should be 
instructive for those bureaucrats who want to initiate integratlve projects. 
It should also be useful to those higher government officials who want to 
create a context in which the integratlve efforts have more chance of success. 
Finally, the cases should be suggestive to the behavioral scientists who 
would work toward these ends in a consulting role. 

There have been relatively few studies describing interorganizational 
committees, particularly in bureaucratic communities.  Therefore, the second 
purpose of the volume is to add to the small literature on interorganiza- 
tional coordination. The present study complements the already abundant 
literature on intraorganizatlonal relations and should be of interest to 
many organization theorists not personally familiar with the bureaucratic 
agencies. The material describes the institutional settings, the various 
forms of potential interdependencies which exist among units in these 
various settings and the types of interactions which do occur among these 
units. 

A third purpose is to contribute to the general theories which explain 
the managment of conflict and the achievement of integration in communities 
comprised of semi-autonomous units.  Perhaps if we understand how a plural- 
istic bureaucracy achieves some higher state of integration, or why it falls 
to in the face of obvious need for more integration, then these insights msy 
be used to generate hypotheses about Integration in other semi-autonomous 
systems. Examples of this are national communities such as the European, 
Central American or North Atlantic communities.  Similarly, we may hypothesize 

4Sapln (17). 



specific similarities between interagency networks and conglomerate com- 
panies.  Although the volume is confined to a treatment of the interagency 
context, it Is intended as a contribution to our understanding of the more 
general phenomenon. 

The theoretical treatment does not attempt to develop a theory  that 
gives even treatment to all aspects of the integration of these oureau- 
cratic communities.  It has several specific and somewhat arbitrary foci, 
arbitrary in the sense that the author's own special prior interests in- 
fluenced which of the many significant aspects of integration were con- 
ceptualized it. detail.  Thus, although a systems flow model is introduced 
in Chapter 2 to embrace all aspects of an effort at interagency integration, 
the relatively elaborate conceptualization is focused on a few aspects o^' 
integration, particularly the dynamics of interagency transactions and the 
instrumental roles of "third parties." 

Interagency Networks as an Object of Organization Research 

As just stated, one purpose of the volume is to complement the sub- 
stantial literature on intraorganizational conflict and its manapemert-- 
a literature which the author and a colleague have reviewed elsewhere.^ 
There is a smaller but growing literature containing research findings 
and conceptualizations focused on interorganizatlonal relations." 

Warren has developed a spectrum of types of interunit relations which 
will help us identify the particular niche of the present research.7 Tills 
spectrum identifies four types of interunit contexts; namel/, unitary, 
federative, coalitional, and social choice, each distinguished by its 
patterns of social structure and behaviors.  Warren hypothesizes differ- 
ences along the six dimensions set forth in Table 1.1, and views his four 
contexts as points along the various dimensions rather than as discrete 
states.  He is primarily concerned with the relations among community 
decision-making organizations, such as urban renewal authorities, chambers 
of commerce, welfare agencies and antipoverty groups.  The unitary context, 
he says, is illustrated by a transportation authority, where fiivisions 
are deliberately organized for the achievement of inclu ive goals.  The 
federative context is exemplified by a council of social agencies, where 
the member agencies have their individual goals, but where there is some 
formal organization for the accomplishment of inclusive goals. The co- 
alitional context is exemplified by ad hoc collaboration of several 

5Walton and Dutton (25). 

6Ciark (4), Thompson and McEwen (21), Dill (6), Litwak and Hylton (14), 
Thompson (20), Levine and White (13), Evan (7), Warren (28), Warren (27). 

7Warren (28), pp. 396-419. 
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organizations to attain a specific objective, such as persuading a firm 
to locate in the commur ty or developing a proposal for federal funding. 
The social choice context is exemplified by the autonomous behavior of a 
number of organiz tlons related to a particular issue of concern to each 
of them, such as the Ic-ation of a highway. 

Most organizations  research on interunit relations, according to 
Warren's conceptualization, has involved the unitary type of context. 
In contrast, the inters^ency efforts studied here are typically initia- 
tives designed to move a particular interagency community from social 
choice to coalitinnal, or from coalitlonal to federative type. A few of 
our cases treat initiatives intended to improve coordinative processes 
without changing the cu rent federative or coalitlonal structure of the 
community. 

The interorganizational studies referred to above also treat Warren's 
federative and coalitlonal types of contexts.  However, the approach of the 
present study is complementary to the approach typically reflected in these 
earlier studies.  Their orientation is sociological; this one is social 
psychological.  Where they emphasize the determinant character of the broad 
structural factors in interorganization situations, the theoretical interewt 
here is In the dynamics at the interorganizational interfaces and the In- 
fluence of relatively minor structural modifications.  The practical concern 
of this study is the quality of conflict resolution and of the integrative 
results which can be obtained within the basic federal bureaucratic structure 
by making changes on the margin--in behavioral skills, in adding Integrative 
mechanisms and roles, and in modest structural changes. The present Puudy 
shares some of the spirit of Pruitt't» study of problem solving in the Depart- 
ment of State9 and of Mott's description of a particular inten/gency council 
at the state level in New York.10 

Within our conception, "interagency conflict" may involvo entire agencies 
or merely agency representatives.  It may have its foundation in stereotypes 
and emotional reactions or in agency roi-s and missions.  It may reflect 
differences over facts, methods, or goal   To illustrate: different agencies' 
representatives may hold opposing orientations toward U.S. loans to Brazil 
or make different assessments of the student movement in Brazil,  "wo urban 
agencies may have philosophically-based differences regarding the pi'lorlty 
to be given to citizen participation in an interagency program that was 
initially designed to rationalize the delivery of social services. Agencies 
may disagree about how much funding support each should provide an inter- 
agency program  Role conflict may mark the relations among representatives 
on an interagency committee. 

Bureaucratic conflict is not assumed to be necessarily counterproductive 
to the interests of the people and government of the United States.  Our 
pluralistic bureaucracy has certain advantages, many of which are realized 

9Pruitt (16) 

lOMott (15). 

.«**. 



through conflictive processes.  We may mention a few of the advantages. 
First, some interagency rivalry may tend to increase the motivation and 
energy available within each agency to do the tasks required by the social 
system. Second, the greater diversity of viewpoints and heightened sense of 
urgency which accompany conflict may increase the rate of social innovation. 
Third, each agency may develop increased understanding of its own position 
because the conflict forces it to articulate its views and bring forth all 
supporting arguments. 

But interagency conflict can be costly as well.  The debate of sub- 
stantive issues and the competition for leadership roles sometimes result 
in stalemates which waste resources and arrest social progress.  In some 
cases two agencies may be not only advocating opposing positions, but also 
Implementing programs that work at cross purposes, each cancelling the 
other's efforts.  In a few cases something of this nort  is Justified in 
terms of the U.S. government policy to "cover its bets" with more than 
one political power group in a foreign country or more than one domestic 
constituency.  But in other cases it lacks even this rationale of risk 
minimization. 

The author's interest in conflict mcnagement is geared to the idea 
of moving toward an optimum level of conflict and toward more constructive 
types of conflict.  The assessment reflected in this volume is that in 
each of the csea studied, conflict could have been better managed. 

As we use it, integration is  a somewhat broader concept than conflict 
management.  Applied to the Interagency community, we have in mind '■he 
development of more enduring qualities of policy coherence, program co- 
ordination, open communication channels, and capacities to effectively 
manage the conflicts which arise.  The theoretical concepts and the em- 
pirical findings of the study will provide more definition to the concept 
of integration. 

Preview of the Volume 

According to the plan of this volume. Part I consists of two chapters 
of Introductory and theoretical material; Part II presents separate reports 
on many interagency situations; and Part III reviews the naterial from the 
various studies, making comparisons and contrast? within several concep- 
tualizations of the phenomena, and drawing a number of general conclusions. 
Chapters 3-9 in Part II. treat respectively the following seven interagency 
efforts, presented chronologically, in the sequence in which the field in 
investigations were conducted. 

1.  The regularized patterns of interagency decision making 
in a large overseas mission of the United States, involving 
the Ambassador »nd  his office staff, and members of the 
country team including State's economic and political 
ministers as well as top officials of other agency missions 
present in the country; namely, United States Agency for 
International Development (AID), United States Tnforiui'  n 
Service (USIS); the several military services. Agriculture, 
Treasury, Commerce, Labor, Peace Corps, and intelligence groups. 
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The  innovative effort of one   country  director  (the 
anbassador's counterpart in  the Washington hierarchy of 
State)   to build a  functioning interagency group comprised 
of the appropriate   desk officers,   each concerned with his 
agency's  programs,   activities,   or responsibilities  in the 
particular overseas mission involved.     The group became the 
Washington counterpart of the country team in the  field. 

3.    The  functioning of an interagency working group charged 
with proposing   a   long-term foreign  policy toward Country 

» X.     The  group was  chaired  by a  senior Foreign Service 
Officer on the Policy Planning Council  of the Department 
of State and  comprised  of officials  from all  foreign 
affair agencies.    Typically,   the agencies'   representative 
to the group was the official most concerned with that 
agency's activities in Country X.    The task of the group 
was  to pool and  synthesize  their specialized  information, 
examine  their diverse Interests and differing policy 
concerns,   and  then,   in the context of   some under»landing 
of broad U.S.  goals vis-^-vls nations such as Ccjntry X, 
develop a  long-term policy statement which could be 
recommended  ultimately to  the  top U.S.   foreign policy 
makers. 

4.    The operations of the first cycle of «in Interagency 
effort at program planning for each of  the countries  In 
the Latin American region and  for  the  region as a whole. 
It represented an experimental and  limited effort in the 
spirit of a comprehensive  foreign affairs planning,   pro- 
gramming ^nd budgeting system.    The policy- and program- 
planning documents  for each country were developed in 
the overseas missions under the leadership of ambassadors 
and then reviewed by successive  levels of interagency 
committees in Washington.    Again, with a  few exceptions, 
all of the  foreign affairs agencies were required to 
participate in the development and review of these 
documents. 

5.    The dramatic and unusual efforts of an ambassador to 
reduce the U.S.  personnel in a  large U.S.  mission by as 
much as 50%,  affecting the staffs of all agencies  (State, 
Military,  AID,   USIS,  etc.)   in the mission.     In his efforts, 
which were  not uniformly well received by other agencies' 
officials  in the mission,  he utilized an  interagency task 
force of higher level Washington officials to review his 
reduction plans.    The Washington team spent several weeks 
in the field  interviewing mission personnel and deliberating 
among themselves,   leading  to their recommendations  regarding 
the  level  of reduction in each agency staff consistent with 
overall U.S.   interests. 

I 
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6. The  functioning of a  federal management  sys-em for the 
Neighborhood  Centers Pilot  Program  (NCPP),   an interagency 
program launched in August,   1966,  which had established ' 
or was  in  the  process of developing viable  piloc centers 
in nach of  14 cities.    Like the Model Cities Program, 
which was  launched  somewhat  later,   the JCPP was both 
interagency   (involving HUD  in a   lead  role.   The Bureau of the 
the Budget  in both initiating and evaluation roles,  and 
OFO,   HEW,   and Labor as  participating program agencies) 
and intergovernmental in character  (involving federal, 
state,   and  city governments).     The basic objectives of the 
NCPP were  to devplop multi-purpose service centers con- 
ceiting, interrelating and integrating the many federal, 
state and  local services intended to cure the ills of 
city ghettos;  and to develop capacities  for residents to 
influence or control the center and  thereby ensure  that 
service programs are responsive to the needs of residents 
and are maximally available  to them. 

7. Attempts  to establish regional  coordinating groups com- 
prised of the regional directors of four urban affairs 
agencles-HH),   HEW,   0E0,  and Labor.     Effort  to develop 
r-hese  regional  councils  in four geographic  regions occurred 
at the  initiative of a division within  the Bureau of the 
Budget,   but on terras that had to be negotiated with the 
various  participating agencies. 

The general  concept we apply to  the  phenomena  represented by these 
seven situations  is  "interagency effort."    It  Is assumed  that these 
efforts have integrative purposes.    Mor« precise  terms,   such as inter- 

sSL^rV??"^: 0r inltiative each COV« some of the situations 
studied    butnotall of them.     In fact,   it is becauae of the diversity 

wlU rJr^ K  
the

e
Beven effort8 ^   that auch a  large and some- 

what  unwieldy number  of case studies are  Included. 

The reader is  recommended to consider alternate patterns  fo- «p- 
proaching  the contents of this volume.     If he has  no  Interest In theory. 
SV^LM      

ChaPter
u
2-    He wil1 ati11 »t exposed  to the  theory in a  les^ 

systematic way  in the  case summaries and especially  in Part  III      Or    if 
thr^nrr^";   t0^b!COr "quainted with the  ,;.^omena  before he considers 
the  theory,   he  is advised  to read many of the case  studies  in Part  II and 
perhaps even the analyses and conclusions  in Part  III before he  tackles 
the relatively compacted  statement of  theory  in Chapter 2. 

While the  case  studies  in Part II  complement  each other  in the ap- 
proaches  they represent,   each can stand  more or  less by Itself so that 
without  too much  less  understanding the  reader can be as  selective as 
he  chooses  to be,   based,   for example,   on his  reactions  to the brief 
descriptions  provided above. 

W 
i mmm^^^m^^^^i mam^^ mi i 

M -   . 
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How the Research was Conducted 

During 1966-1968, the author was active as an organizational con- 
sultant first with the Department of State and subsequently with the 
Bureau of the Budgec.  In both relationships he was affiliated with the NTL- 
Instltute for Applied Behavioral Science, which had been contracted by 
these agencies to supply organizational development consultation. The 
Institute for Applied Behavioral Science was Involved in organizational 
diagnosis, counsel, and training. The author's activities centered on 
diagnosis and the derivative recommendations. The organizational prob- 
lems of particular Interest were interagency ones.  In fact, it was 
because of his prior interest li rerearching the role of third parties 
in interagency rei-tlons that he agreed to become extensively involved 
in these consulting programs.  Both the consulting and client organiza- 
tions understood and encouraged the parallel research interests. 

In the author's opinion, the dual interests farllltated both the con- 
sulting and research.  The consulting derived benefit from the additional 
research-oriented analyses of the data which were conducted in parallel 

to the consulting work on the project. 

The consulting, in turn, was of benefit to the research in a number 
of ways: first, the consulting role and the contacts it created provided 
access to situations which the author could not otherwise have negotiated; 
second, the clients provided a built-in check on the reliability of the 
data, the reasonableness of Interpretations, and their relevance to the 
world of action; third, because the consulting reports had relevance to 
the research, the study could include almost twice as many Interagency 
efforts as the research budget by Itself would have permitted, increasing 
the scope of the study and generality of the findings. 

The first four of the five cases on foreign affairs were related to 
a consulting project under the auspices of the ACCTRD Program of the Depart- 
ment of State (ACORD is an acronym 'or Action for Organizational Develop- 
ment), a program office reporting to the Assistant Secretary for Admin- 
istration. The fifth case, a stud)   of Operation Topsy in the U.S. mission 
in Brazil, occurred after an economy nove had virtually liquidated the 
ACORD program.  Therefore, the field investigation was conducted with the 
research role as the primary one; a consulting report was submitted to 

the Ambassador as a matter of courtesy. 

Similarlv, one of the two cases which deal with the urban affairs com- 
munity (the Neighborhood Centers Pilot Program) was related to a consulting 
project under the auspices of the Offire of Executive Management (OEM) of the 
Bureau of the Budget.  The second study, recording OEM's efforts to establish 
federal regior.'l councils, was conducted strictly as a research project. 
The author did attend one regional council conferen-e as i consultant, but 
primarily for the purpose of providing expert testimony or the Interagency 

i 
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problems encountered in the Neighborhood Center Pilot Program rather than 
to assist OEM in their change project.  In both cases where the research 
vas not coupled with a consulting project, access wa. nevertheless afforded 
because of contacts made as a consultant and because the subjects of the 
research expected the research projects to be of benefit to them. 

To illustrate the type of consulting framework within which the or- 
eanizational liagnosis was first formulated, we can specify the purposes 
for whirh one report was developed. Th? report analyzing the innovative 
Brazil Interdepartmental Group (the subject of Chapter 4) was developed 
with the following purposes in mind: Fir X,   the report was to .erve as a 
basis for group members to (a) review and evaluate their experiences to 
date And (b) to strengthen the mechanism In ways which they deemed ap- 
propriate.  Second, it »as intended to assist the ACORD staff and consultants 
in (a) assessing the organizetional and personal development needs and op- 
portunities which exist in the interagency networks involving the Department 
of State; and (b) designing training and consulting approaches to meet these 
needs. Third, it was intended to help disseminate innovation; .bus it was 
to be distributed to some other officials in the Department of State who 
have similar responsibilities for interagency matters. 

The research methodology for this volume involved both observation of 
interagency meetings and interviews with persons Involved in ^ ^er- 
agency efforts under study.  The interviews were typically serai-structured, 
guided bv questions tailored to the particular interagency effort. However, 
frameworks which implicitly or explicitly influenced the diagnostic inter- 
viewing are set forth in Chapter 2. Ä particular part of a framework was 
elaborated or abbreviated from one case to the next as the tocal interest 
shifted. Thus, the first case involved an elaborate research of the forces 
toward and against interagency collaboration which inhere in that inter- 
agency context. Then when one could quickly ascertain that the forces 
identified in the first study were also operative in largely (but not com- 
pletely) the same way in the second study, the focus could shift to under- 
standing the structure and process of the interagency effort and how they 
accounted for the results of the effort. And so on. 

A fooftnote in each case will indicate when the field investigation was 
conducted, report which classes of officials were interviewed, am!, in a 
few cases. Identify others who conducted some of the field interviews. 



CHAPTER 2 

THEORETICAL FRAMEWORKS AND HYPOTHESES 

-n-lv^ the°5etical  fra.neworks have influenced the data gathering and 
analysis in the case studies.     In both cases  the  frameworks and the 
hypotheses were first  generated  in an institutional  setting other than 

el.b««J!I8!nf.??**    BeC!USe m08t a8pect8 of the8e  theories have been 
tins^n of I?    iliU8tr!ted  in deta11 elsewhere,   our synthesis and ex- 
tension of these here is  relatively succinct and compact  in form.    Also 
obviously many of the ideas  stated cryptically in this chapter™ 11 be ' 

ÄIIZIITand illustrated ln the C38e 8tudiefl and in the — 
Overall Flow Model of  Integrative Efforts 

The general model we use  to analyze interagency efforts is a  "flow 

Tmon! -h! fy^emS m0lel,   WhlCh P08tulate8 the general  interrelationships 
among the following four aspects of an interunit effort:   (1)  several 
relevant general  forces  in the institutional environment;     (2)  the design 
or structure of particular integrative efforts;     (3)  the actual pattern 
of interunit processes which characterize the effort,   including the 

flwhf ~,Vhir\Party actlvltle8  ln "»«•ging  interunit interfaces; 
(4)  the results of integrative efforts,   including achievement of primary 

£1J fSÜ!y|8üU,u,T,l,M mny a8peCt8 0f integrative efforts and their 
major interrelationships are shown in the flow model in Figure 2.1. 
The model Is one that  the author has found useful  in other institutional 
aettingsA and was expected  to prove applicable to this one as well.    The 
«even case studies will  increa.« our understanding of the actual content 
tLnltl      ^ ^0mp0nent a8Pect8 of an mteragency effort   (represented by 
III *lZ'r.,\etC'   in Fi8Ure 2-1) and  the interrela .ion.hips among tne aspects  (arrows). r B 

Interagency Context 

have ^ Tftlr^T^8 ^^ f0rCe8  in the Mteragency context which 
«TU Mf either Pro-fl0tln8 W constraining integrative behavior 
vrionL„^ofr!8tnCy 8ettln«-     The-e  fo«e8 P^lde incentives for the de- 
velopment of  interagency mechanisms;  they also constrain and help shape 

forcI.üJd8^  .     ?8^the  8tUdy Wl11 attempt tö ldentlfy the8e contextual torce« and their influences. 

Ufa 1 {-on and Dutton  (25). 
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Structural Design of the Interagency Effort 

The model takes account of the Immediate structure of the inter- 
agency situation, including the authority attached to the lead role 
and the structure the particular effort takes, such as a voluntary 
representative council or a mandatory planning exercise. Thus, in 
reviewing theoe seven experiences, we will ask: What are significant 
elements designed into these interagency efforts? 

Interagency Processes and Interface Management 

The pattern of roles, role relationships and transactions which occur 
In an interagency council, management system or planning exercise are in 
part a function of the particular design of the interagency mechanism, 
but also, in part, of the more pervasive forces in t\.    interagency environ- 
ment.  In addition, these patterns are purposively influenced by persons 
in leadership or third party roles. This last type of influence is re- 
ferred to as interface management in Figure 2.1 where it is shown as a 
feedback loop integral to the on-going process. Our review of these 
seven cases will provide some answers to the following questions: What 
characteristic patterns and dynamics are set into motion by interagency 
efforts, e.g., conflict-cooperation, avoidance-engagement, unilateral- 
participative leadership, fragmented-cohesive group relations, etc.? 
How can the observed patterns be explained, in terms of basic contextual 
factors, structural and procedural elements designed into this particular 
effort, and/or the purposive behavioral strategies of leaders or third 
parties? 

i 
Primary Goals and Secondary Benefits 

Two types of payoffs are considered:  (1) achievement of the primary 
goals of an exercise, such as a coherent and high quality interagency 
planning document; and (2) the realisation of secondary benefits from 
the exercise, such as mutual education or closer relationships among the 
representatives of several agencies. These secondary benefits may serve 
to promote one of the primary purposes of the interagency efforts buch as 
more coordinated program implementation or they may have some feedback 
effect modifying either the factors treated here as contextual or the 
design of the present and future interagency mechanisms. Our case studies 
will Illustrate the various outcomes. 

«v 

A Theory of Interunit Interaction and Third Party Interventions 

An important orientation of this study was social psychological. 
We had a particular Interest in the processes of Interaction between 
and among agencies' representatives. We wanted to test the applicability 
of a theory previously formulated by the author to explain the interunit 

\ 
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procat*«« that occur In Joint task settings,2 and the third party Inter- 
ventions that can facilitate constructive Interunlt processes.3 

The theory distinguishes four Interaction processes: Two purposive 
processes, task cooperation and competition, are instrumental to the formal 
purposes of the Interunlt relations. Two purposive social processes. 
Identity reinforcement and identity conflict, are expressive of the way 
parties view themselves, compared with how they are viewed by each other. 
A conceptual space is presented which helps one visuallEe different inter- 
action patterns with various mixtures of these four processes. Also a 
set of propositions are postulcted regarding the effect of each process 
on ea :h of the other three processes. The scheme is described and illus- 
trated as if the tranaactlona involved two parties; however, this is more 
a matter of convenience than conceptual necessity. The ideas are applicable 
to multilateral as well as bilaterel negotiations. 

The theory goes beyond postulating the dynamic tendencies which occur 
in the Interunlt settings. The conceptual space and propositions referred 
to earlier alao provide a basis for specifying alternative strategies for 
managing conflict and promoting integration. Third party interventions 
nay be pursuant to any of these alternative strategies. However, the 
effectiveness of the intervention is hypothesised to depend on certain 
attributes of the third party. 

Instrumental Stakes and Processes 

It is a fundamental premise of the theory being developed here that 
interagcncy interactions have both instrumental and expressive meanings for 
the participants. Instrumental stakes refer to the implications which the 
Joint teak has for the goal achievement of participating agencies. The 
following are Illustrative of the instrumental stakes in the setting 
studied: 

Policy commitments: In Interagency plans, how 
much emphaaia will be given the programs »rJ philo- 
sophies of each participating agency? 

Contributions: How much of each agency's scarce 
resources--in terms of funds and manpower—will be 
committed to an Interagency venture? 

Bureeocratla proeedotoes: Which agency's nonasl 
procedures will be utilised in an interagency effort 
when the participating agenclea each use different 
procedures normslly? 

2Walton (22). 

3Walton (23) and Walton (24). 

mm 
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Credit and blame: How much credit will each 
agency receive from apparent successes In Interagency 
ventures aij how much blame will each agency receive 
in the event of failures? 

The preferences of two parties respectively regarding the instru- 
mental stakes can be basically compatible and are appropriately pursued 
by cooperative task activities. Alternately, the: can be fundamentally 
incompatible and are appropriately pursued by competitive task activities. 
In order to make the theory clearer in its presentation, it will be 
Illustrated in terms of a particular type of Joint task, namely, joint 
decision making.  In Joint decision-making settings, collaborative potential 
is realized via problem solving and conflict potential leads to a bargaining 
type of decision process. 

The problem-solving type of decision making appropriately occurs when 
and to the extent that the Joint gain available to the parties i« variable, 
not fixed. Thus, under problem solving, total payoffs vary SB  a function 
of participants' abilities to discover low their basic Interests are 
complementary or coincidental as well as their abilities to invent mecha- 
nisms for exploiting this collaborative potential. 

The process involves the following activities: The parties identify 
and define agenda items or areas of mutal concern in terms of the funda- 
mental needs involved.  There is a collaborative effort to reality test- 
to test assumptions about the motives, needs, and preferences of others, 
snd »hnut  the present state of the situation. Reality testing includes 
accurate assessment of the current dissatisfactions being experienced by 
either cr both parties. Another activity involves searching for alternate 
courses of action and jointly assessing all of the consequences that might 
follow from «ach alternative. Potential solutions which would increase 
the joint gain are usually not immediately apparent, but have to be dis- 
covered or invented  Similarly, the full consequences of a given course 
of action ire not obvious, but have to be inferred from all of the facts 
which can be made available. The effectiveness of this step depends upon 
a thorough, accurate exchange and pooling of Information about alternatives 
and their consequences. The problea-solving process also entails the 
identification of the largest sum of values possible, given the alternatives. 
The parties must b* as clear as possible about their respective preferences. 

The bargaining type of decision nuking appropriately occurs when and to 
the extent that the joint gain available to the parties is a fixed sum and 
their relative shatea are not yet determined. Behaviora1ly, bargaining in- 
volves the following types of pre-declslon activities on the part of both 
parties: One party attempts to modify the second's perceptions of the util- 
ities associated with various courses of action in such a way that the second 
pertywill provide less resistance to decisions the first party favors. Also, 
the first party attempts to structure the second's expectations about what 
outcomes would be minimally acceptable to the firat. Essential to bargaining 
are tactics which Involve the taking of bargaining positions and communication 
of threats, preventing one's opponent from implementing the same operations. 

«■MM 
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Identity-denying responses can Involve passively Ignoring the other's 
identity bids, continuing to treat him as initially perceived; or more 
deliberately undermining the other's efforts to establish his preferred 
identity.  Until an official has some reason to believe that he and the 
organization he represents are seen in a way that he regards as minimally 
satisfactory, his main agenda in a newly formed joint decision-making group 
is .^o present himself and his organization to other participants in the 
preferred way. 

Expressive aspects of interunit decision making can Involve personality 
based, as well as institutionally based, preferences.  For example, an of- 
ficial representative of one organization may prefer to operate in a formal 
structure which allows him to maintain high social distance from the official 
representing the other organization, whereas the latter may prefer Informality 
and wish to become more acquainted on a personal basis. 

The following situation (not drawn from the cases reported later In the 
volume) illustrates initial identity conflict giving way to identity re- 
inforcement: 

The Peace Corps in an overseas mission had a deeply 
felt preference to be differentiated from other U.S. 
agencies in that country.  This Identity issue was mildly ac- 
tivated in any joint deliberations between the Peace Corps, 
AID or State and strongly activated in discussions involving the 
Military Assistance Groups and the CIA. Expressive behaviors, 
in the sense used here, were those actions by the Peace Corps' 
officials in meetings which tended to preserve the Peace 
Corps' preferred Identity.  These behaviors took the form of 
passive or active resistance to ideas voiced by other repre- 
sentatives, and using styles of posture and presentation that 
reflected but also exaggerated the differences between the 
operating patterns of the various agencies. 

The bids to establlF'n the preferred Identity of the Peace 
Corps--In particular to be highly differentiated--were at 
first opposed and then eventually accepted by the represen- 
tatives of other agencies. Accordingly, the Peace Corps 
representatives' behaviors geared to this aspect of the inter- 
action eventually decreased both in quantity and in their 
disruptiveness to decision making.  The situation moved 
from Identity conflict to identity reinforcement. 

It should be clear from the above example that "identity conflict" 
does not necessarily refer to two persons or groups striving for a limited 
supply of the same attributes (e.g., each wanting to be seen as superior) 
but merely refers to a condition where one's bid for a particular identity 
is consciously or unconsciously opposed by the other--for whatever reasons. 
If the preferred identities of each party are denied by the other, the 
identity competition is symmetrical. While the magnitude of identity 

''■~™***>¥immm* 
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conflict Is Increased, the ■ymnetrical condition it often easier to resolve 
because it creates mutual and balanced motivation to work through or ac- 
comaodata on the identity issues. 

Mixed Interaction Systems - A Conceptual Space 

Figure 2.2 presents a conceptual space showing the four processes and 
the conditions which produce them. Most interaction systems contain all 
four processes. But the relative prevalence of each of the four processes 
differs from one setting to another and can change over time. The com- 
position of a particular setting can be visualized within the space. 
Figure 2.3a contains a predominantly competitive setting in which there 
i« «ore bargaining than problem solving, and more identity denial than 
confirmation activities. Figure 2.3b depicts a negotiation almost ex- 
clusively attendant to the substantive issues, with only a minimal con- 
cern for organizational or personal identities. Commercial negotiations 
between government and industrial firms and their suppliers often fit 
this latter pattern. However, the interagency relations studied in both 
the foreign affairs and urban affairs communities typically involved more 
status conflict than shown in 2.3b. 

Relationships Among the Four Processes 

These processes do not occur in parallel without affecting each other. 
Identity conflict and reinforcement—which one might readily concede are 
factors in most human encounters—are more than noise in the interagency 
decision-making situation. These affect-laden processes interact with the 
two decision-making processes in ways that are systematic and predictable. 
The effect of one process on another will predictably facilitate, interfere, 
complicate, intensify, or exacerbate another process. The following general 
propositions are offered (also see Figure 2.4): 

Problem solving interferes with bargaining 

Bargaining tnterftaramwith problem solving 

Identity conflict interferes with p-  ^m solving; whereas 
identity reinforcement facilitat    jblem solving 

Problem solving promotes identity reinforcement and 
diminishes identity conflict 

Identity conflict and reinforcement both have varied 
and mixed effects on bargaining 

Bargaining promotes identity competition and diminishes 
identity reinforcement 

/ 
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Figure 2.2 - A Conceptual Space for 
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Figure 2.3 
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Figure 2.4 - Interprocess Effects: Propositions 
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ProbI— Solvln« and BTMlnlng! Mutually Interfering. A corneratone 
factor In th« praacnt effort to develop a theory of Joint decialon making 
la the Butually interfering nature of bargaining and problem aolvlng when 
they occur In the aane Interaction ayatem, a relationship which we have 
analyaed In detail elaewhere.3 A point-by-polnt analysis of the two joint 
decialon proceasea reveala many contrasting and contradictory elements 
which underlie their mutually Interfering effecta. The elements listed under 
each column heading are sometimes. If not always, Inatrumental behavlora 
or tendenclea for the type of process Identified in the column heading. 

Bargaining 

Overatetenant of own goals 
and preferencea 

Tendency to Include paeudo 
laauea or low priority objec- 
tives aa "trading horses" 

Tendency to state the agenda 
iaaue In terms of alternate 
solutions 

Tendency to define the Issue 
or problem in a way which 
"polnta" to the solution 
preaently preferred by the 
party 

Tendency for discussion to 
center only on alternate 
solutions presently favorH 
by one party or the other and 
each alternative la discussed 
only at the Insistence of 
that party 

The following behaviors are 
often uaed to communicate tac- 
tic« 1 commitment:  linking 
preferred solution to a 
principle; use of preplanned 
speeches; reducing preferred 
solution to writing, etc. 

Occasionally movea are instru- 
mental which threaten aur- 
priae and confuae the other 

Problem Solvinp 

Accurate statement of goals 
and preferences 

Parties conscientiously Include 
only genuine Issues 

Tendency to state the agenda 
issue in terms of underlying 
problems, needs, concerns, 
objectives 

Tendency to define the agenda 
Issue item in a way which 
increases the likelihood that 
new solutions will be Invented 
or discovered 

Emphasis is on generating many 
alternatives and genuine dis- 
cussion Is devoted to alterna- 
tives before either party has 
judged it to be minimally 
acceptable to itself 

Solutions are considered In 
terms of their specific Impli- 
cations rather than tied to 
principles; emphasis Is upon 
spontaneous response 

Threats, surprise and con- 
fusion are always disruptive 

SHaltOB and McXarale <26>. 
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Bargaining 

Tendency for Interunlt con- 
tacts to be channelled, I.e.» 
confined to few persons; this 
controls Information made 
available to the other 

Sometimes tactical for par- 
ticipant to have limited 
authority to make decisions; 
this frustrates commitments 
and some other Influence 
attempts of the other 

Problem Solving 

More rather than fewer persons 
from two units are Involved; 
this Increases the availability 
of information and the diver- 
sity of viewpoints 

' •■•.ally will Involve partici- 
pants who have knowledge and 
authority to reach decisions 

The contradictory orientations and tactical requirements of the two 
processes provide dllemmns for decision makers in mixed-motive situations: 
Should a party make a relatively complete Investment In the problem- 
solving activity and thus tend to Increase the positive values available 
to the two parties, but ircxease his own vulnerability In the Interparty 
bargaining process? Or snould the party engage in relatively less prob- 
lem solving, in effect accepting whatever joint positlva values are already 
available, and thus minimize his vulnerability In bargaining? The essi.'ntlal 
bind Is that, among other things, problem solving requires the pirty to 
identify his true needs, which makes It extremely difficult for him to enpage 
subsequently In hard bargaining since the latter involves misrepresentation 
of his needs. On the other hand, strategies which do not Involve the ac- 
curate Identification of needs will result in lower joint utilities. The 
second party to the mixed processes faces exactly the same dilemmas. 

Thus, problem solving and bargaining are not merely contrasting alter- 
natives, but mutually interfering when mixed. 

Problem-solving tactics often weaken one's bargaining position and 
preclude certain advantageous bargaining tactics. Conversely, many bar- 
gaining tactics limit the extent to which the parties can discover and 
exploit the integrative potential. Thus, in mixed process situations, 
either one or both processes will be relatively less effectively executed. 
Also, the mixed process, compared with either process in pure form, is 
probably less efficient in the sense that it would consume relatively 
more social and psychological energy. 

Problem Solving and Identity Processes.  It was stated earlier that 
participants to joint decision making are preoccupied with establishing 
their respective identities so long as the identities are not satisfactory. 
This does not mean necessarily that the atated agenda of the meetings is 
to negotiate st«f.u^ or identity of each participant. Most people are quite 
skillful in working on this social problem of establishing an identity In 
the context of the formal task, e.g., an interunlt decision task. However, 
the information Introduced for this social purpose is often nly super- 
ficially relevant to the decision tank.  Similarly, the initial disagreements 
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Bargaining and Identity Processes. On the die   hand, Identity con- 
flict decreases (and identity reinforcement increases) the efficiency and 
effectiveness or bargaining in many of the same ways it affected problem 
solving. 

ün Hie other hand, an analysis of the tactics of bargaining and the 
behaviors associated with identity conflict and reinforcement reveals 
another and canpkmentary picture.  First, Instrumental conflict or bargaining 
xs entered into with additional motivation because the conflict tactics chosen 
primarily for bargaining purposes (listed earlier) have expressive value as 
well. Second, certain behaviors which are primarily expressive in their 
origin (e.g., abrupt withdrawal from a joint program, a refusal to meet on 
the other's terms, delay in the clearance of an interagency document) often 
also have value for instrumental conflict—Improving bargaining power or 
directly winning certain substantive concessions. Third, certain actions 
Instrumental to bargaining are more effective if they are accompanied by 
high identity conflict.  For example, the uses of "threats" tactical to 
bargaining are more credible in the context of Intense intergroup Identity 
conflict.  The above are ways the identity conflict can facilitate the bar- 
gaining efforts of one party vis-i-vis the other.  It can be said to "promote" 
the interparty process, when the initially weaker of two parties wants Co 
change the status quo and must utilize such tactics to force negotiations. 
There Is nothing comparable to these consequences in the case of problem 
solving. 

In view of the considerations above, if we assume two Interdependent 
parties of comparable strength who are also predisposed to bargain with each 
other, then we can expect identity processes to have the following consequences 
for bargaining: Absolute identity affirmation would detract from the en- 
^.usiasm but enhance the technical proficiency with which bargaining is pursued 
by participants. A moderate level of Identity conflict would promote bar- 
gslning behavior which is enthusiastic and imaginative with a slightly in- 
creased probability of impasse. A high level of identity competition would 
produce a process pursued both relentlessly and erratically and highly 
likely to create Impasses; as face issues get confused with bargaining 
positions, default outcomes would become likely. 

Turning to the other direction of influence, bargaining places a strain 
on an expressively positive relationship. Bluffs, information rationing, 
distortion .ind the win-lose-compromise character of the process in its pure 
form--these all tend to create social distance in a relationship, undermine 
trust and mutual respect and lead to attribution of unfavorable Identities. 

Strategics of Managing Conflict:  Alternative Interventions 

The propositions above help explicate a number of alternative strategies 
of conflict resolution and control: 

MM 
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1. Modify the context and/cr structure of the situation to reduce 
conflict potential:  Since bargaining (and other forms of task competition) 
and Identity conflict reflect actual or perceived Incompatibilities In the 
InitrijuLsntal and expressive stakes In the situation, conflict can be 
reduced by Increasing the compatibility of the stakes. 

2. Transfer or share responsibility for deciding an Issue In conflict: 
Bargaining Itself Is a form of conflict.  In addition It tends to promote or 
perpetuate Identity conflict. Therefore conflict In the Interunlt system Is 
directly, and may also be Indirectly, reduced If the Issue Is decided or 
strongly Influenced by another agent. 

3. Facilitate the parties' efforts to resolve an Issue In conflict: 
Bargaining tends to undermine problem solving and Identity conflict tends 
to Interfere with both types of decision making. Acknowledging these as 
tendencies, techniques exist to minimize them. 

4. Improve affective relations via problen^solvlng tasks or other col- 
laborative task activities:  Because of the tendency for problem solving to 
promote Identity reinforcement, one can use problem-solving and other col- 
laborative tasks to modify conflict-prone relationships. The development 
of mutually reinforcing Identities In turn Increases the parties' capacity 
to deal with future substantive disagreements. 

5. Improve affective relations via sociotherapy. Involving, fcr 
example, the diagnostic Insight and procedures for "working-through" antag- 
onistic feelings:  The interunlt attitudes which create identity conflict can 
sometimes be the direct target of a change effort. Again, as with the fourth 
strategy, we rely on the proposition that any Increase In identity reinforce- 
ment increases the parties' capacity to manage conflict constructively. 

These five strategies may be initiated by the principals to the inter- 
unlt relationship or by some third party. The term "intervention strategies" 
will be applied to them whenever they are Initiated by third parties. 

Role Attributes and the Effectiveness of Third Party Interventions 

"Third party" refers to any official, group or agency not dlmctly a 
participant to the conflict who may facilitate the resolution or control 
of conflict between the principals.  In terms of bureiucratic positions, 
potential third parties include:  a superior to both principals; a third 
official or agency which is a peer participant to the interapency effort 
in question; a separate unit formally assigned to coordinate the activities 
of the two principals; a consultant unit. These various types of role re- 
lationships represent ideal types--they are depicted lo Figurf 2.5. They 
will be discussed again later in this chapter.  However, it should be 
emphasised here that we employ the third party in a wide context of or- 
ganizational situations. For example, the third party concept is related 
to leadership, but not coincidental with it.  The leader is one of several 
types of third parties available to play conflict management roles. 
And the conflict management role is just one of many roles required of 
the leader. 

^ 
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Figure 2.5. 
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Several "role attributes" of the third party are proposed as factors 
which influence the effectiveness of the third parties' attempts to help 
in the constructive management of conflict.  These attributes include: 
(1) professional expertise regarding social proref>*es;  (2) power over 
fate of principals;  (3) control over procedure and the immediate setting 
in which interunit discussions occur;  (4) knowledge about the substance 
of issues and about the principals to the conflict; and (5) degree of 
neutrality or balance in orientation towards the substantive outcomes 
and the conflicting principals. 

Thus, the theory is comprised of the following basir variables: Third 
party characteristics can vary along five dimensions; the third party can 
employ any of five conflict management intervention strategies; and the 
third parties' interventions can vary in degree of effectiveness. The 
theory hypothesizes the relationship among these three types of variables. 
It is proposed that the existence of a certain role attribute (e.g., power 
over fate of principals) will enhance the effectiveness of a certain inter- 
vention strategy (e.g., to resolve directly a substantive lr,sue in dispute), 
but will descrease the effectiveness of another intervention strategy (e.g., 
to help the parties change their conflict-prone relationship via soclotherapy). 

The following findings emerged from a previous study of third party 
efforts to facilitate the development of a less confllctful relationship^ 
The earlier study Illustrated our fifth type of intervention, namely to 
change the relationship via soclotherapy.  The following five role attributes 
were generally found to be optimum for this type of Intervention:  (1) high 
professional expertise regarding social processes;  (2) low power over fate 
of principals;  (3) high control over confrontation setting and processes; 
(4) moderate knowledge about the principals, issues and background factors; 
(5) neutrality or balance with respect to substantive outcome, personal re- 
lationships, and conflict resolution methodology. 

The following reasoning explains  the relationship between these 
attributes and effectiveness in lociotherapeutic interventions: 

1. The relevance of high professional expertise is 
obvious in the typ*8 of diagnosis, behavioral interventions, 
and emotional support and reassurance required of the third 
party. 

2. The disadvantage of high power over the fite of the 
principals derives from the tendency of power to inhibit candid 
interchanges and induce approval-seeking behavior by participants. 

3. The advantage of high control over process is that 
it allows the third party to take advantage of the tactical 
opportunities presented by such factors as physical setting, 
time boundaries, pacing, composition of group, agenda, etc. 

7Walton (25). 
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4.    At  least moderate knowledge about the  principals, 
issues and background  is usually an advantage because it 
enhances  the  third party's  credibility with principals and 
increases  the  likelihood  that his  interventions will be on 
target. 

5.    Basic  third  party neutrality with respect  to the 
substantive  issues,   the  personal  relationships with   the 
principals,   and  the conflict  resolution methodology 
faciliates  the development of principals'   trust  toward him.8 

The above propositions,  which tend to be supported by the previous re- 
search,   ar.  shown in Table 2.1 among the hypotheses  that  comprise  the 
theory as it was tentatively formulated  for the present study.     We can 
briefly -eview the reasoning relating role attribute configurations  to 
the other interventions. 

The  first intervention strategy-to reduce  conflict potential— 
often  involves making basic  changes,   such as  those  that would modify 
the division of labor,   the allocation of authority,   the system of rewards, 
and performance criteria,  and so OH».    Only powerful third parties can make 
such structural changes,   and  they  can do so effectively only  if they have 
moderate  to high knowledge of  the  conflict  issues  frequently encountered 
and  understand  the motivation anc  capabilities  of the parties.     The other 
three role attributes don't appear relevant to the capacity of a  third 
party to modify structural determinants of conflict. 

In the second type of intervention—to directly resolve  issues in dis- 
pute—the  third party is concerned with the substance of the  issues.    He 
decides  in his own mind how the  issue should be resolved and  then either 
makes  the decision or actively  influences others who will make  the decision. 
Thus,   it is essential that he have high knowledge of the issues and be 
familiar with the conflict participants  involved—if his  intervention  is 
to result  in an effective  resolution of the  issue.     He needs high power if 
he  is  to make the decision himself,   and at  least moderate power  if he  is 
to be effective in influencing the decisions of others.    The parties them- 
selves are more  likely to accept his  recommendations on the  issues  if they 
perceive his predisposing orientation to the issues  to be  intermediate 
between those of the conflicting principals.    And even when he has  the 
power  to make the decision himself,   his decision  is  less  likely to be  re- 
sisted  by one or both parties  if  they perceive him as relatively neutral 
and  objective in his  relations  to them.     Substantive  interventions by high 
power third  parties may create  "win-lose" reactions on  the  part  of sub- 
ordinates,   especially  if this action on the  issue does  not  reflect some 
unique knowledge  tc which he has access. 

8Ibid.,   pp.   150-151. 
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In the third intervention strategy—to facilitate the parties' own 
efforts to manage a particular conflict—the third party acts on the 
processes of conflict and conflict management. Therefore the most 
essential attribute is high control over the procedure and setting in 
which interunit interactions occur.  It is hypothesized that neutrality 
will enhance the principals' acceptance of third party influence over 
their process.  The third party needs some knowledge of the substantive 
issues in order to make timely and appropriate interventions regardlnp 
the process, but certainly not ae much know -öv-e as is required to exercise 
direct influence on the substance if  issues.  He needs at least moderate 
process expertise if he is to know when the parties should be brought to- 
gether and when their contacts should be buffered, if he is to know when 
and how issues are to be surfaced and with what pace they should be ex- 
plored.  It is often an advantage not to have high formal power over tht 
fate of the principals; otherwise, the third party's own influence nay 
be to compound the principals' sense of risk in the conflict setting and 
inhibit their efforts to confront issues. 

The fourth type of intervention involves the use of task activities 
to move a relationship toward a new equilibrium in which there is less 
emotional conflict and an improved capacity to solve differences.  The 
ability to conceive and initiate interunit tasks requires at least moderate 
knowledge of what joint activities will produce what types of attitude 
change (hence the importance of process expertise); and what issues are 
inherent in various joint tasks (hence the importance of knowledge of 
issues and principals).  Equally important, initiation and continuation 
of task activities in a way most conducive to changing the relationship is 
possible only if the third party can legitimately and effectively exercise 
high influence over setting, membership, agenda, and meeting time; that is, 
he needs high control over procer-s.  Sometimes, but not always, the ap- 
propriate task interaction can only be arranged through some structural 
modification. The more the designer of joint tasks is seen as neutral on 
important Issues that divide the parties, the more willingly will par- 
ticipants enter into these tasks, and the more likelihood of genuine 
attitude change. 

We return to a consideration of the four types of role relationships 
diagrammed in Figure 2.5, and will discuss the role configurations typically 
associated with them.  Superiors are the only third parties likely to have 
the organizational power to reduce conflict by restructuring the bureaucracy 
(intervention 1), although the superior sometimes lacks the requisite 
information base or diagnostic framework by which to assess the dysfunctional 
consequences of conflict and the basic underlying causes.  Typically, the 
superior has high control over process and possesses at least moderate 
knowledge about the issues and the conflict principals.  He may or may not 
possess process expertise and may or may not be balanced in his orientation. 
Thus, by reference to hypotheses summarized in Table 2.1, one can derive 
the further hypothesis that superiors are least likely to use effectively 
interventions 3 and 5, both cf which are handicapped by his high power. 
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The superior's effectiveness with Intervention 4 is  likely to hinge on the 
degree of his process expertise and neutrality. 

The peer's chief role assets  for third party work typically would be 

rSiLl1   T*:?* kn0rled8e    0f the  i88-8 and Principals,  and  1^ power. 
vLt^L.      i  lhT WOUld  tend t0 quallfy a Peer unlt t0 **** mter- 
ZTtt      ^anV'   but t00 frequently peers don't .Iso have the control over 
and expertise  in interaction settings  that are also requisites  to effective 
mplementation of these  two  Interventions.    The  low power of peer, makes 

interventions  1,   2,  and 4 also relatively unavailable  to them. 

0rcHnI:Mrdl?atlVe UnitB WJ,lch are  8Peclfl«lly assigned  the task of co- 
bll-nrL  ?      <  V m0!! 0txer Unlt8 wtthln en organization typically have 
jSlrllt  (      1ft#™idi!t,) orie"tatISJrhl8h substantive kniwledgef and 
moderate organizational power  (relative  to the basic departments).'   Often 
they h.vo some control over interactions,  but don't necessarily have 
process expertise.    Consistent with the purpose for whlcSthey are  typicalIv 

direct ; fn' m0rt fr!qUent and effeCtive interventions are to type^ü    ' directly  influencing the  resolution of  Issues. 

The organizational consultant  lacks  the superior's  power to modlfv 
in d?. Vhe """i^P^ential factors or to decide  the'substantl^e  Issues 
in dispute      He usually  licks  the requisite substantive knowledge as weU 
He may be  in a position to influence the  Interaction processes      T^sts 
true  to the extent  that the consultant  is perceived  to have  mtlfor no 
preference regarding the outcome of a dispute,   to have both oblectlvltv   md 

e^!;: rve^tf be^so'1™ a  ^^ ^^ of ^^-tlc^nsl^ "o^be"    £ 
Lcilitattn. ln^r!.M 0f em0tlonal 8UPP0",  and  to have high skills  In 
tacllltating interaction processes.    The consultant can be used  first  fco 

tr L tln/to^h nat%wPart™nt8  """^ the "ganlzationarfacir.  „on- 
H!»^    S8.        / conflict.     Then in association with organizational  chanRes 
illtllt  t0K

redu" conflict  Potential,   the consultant  third party can  facH- 
itate the change in actual relationships. y 

UnJ^l fUpeJl0r' ,peer'   coordinator,  and  consultants,  as depicted  in 
Figure 2.5 and as characterized by role attribute profiles  in the  foregoln* 

sett^s^ rePre8ent tyPe8  **•*""* encountered'in lntraorgan!zat"n°J ' 

Some of the third parties  found  in the intera^ency setting and  re- 
ported  upon  in Part II will approximate  these types,  but  Just as Lny will 
illustrate a  mixture or hybrid  of types.     For example.   State Depart 
offic als  sometimes have authority and  responsibility regarding theT- 
tivltles of other agencies  that contain elements of both the role retation- 
ships of a  superior and a coordinator. relation- 

X 
/ 
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Concluding Comment 

The general flow model Includes many parts, each related to a different 
aspect of an Integratlve effort. The second theory focuses more narrowly 
on a part of the model--on emergent Interagency processes and purposive 
Interventions.  The dynamics comprehended by the theory are not all of 
the processes manifested in an interagency exercise or project but the 
theorv was assumed to treat interaßency processes that were strategic to 
the achievement of integratlve results or the failure to achieve integration. 
Similarly, the third party focus represonts only one way to treat interface 
management activities, but we regard it as significant, especially in its 
potential. 

The case studies do not provide for a systematic test of the validity 
of the theories, but they afford some test of the heuristic value of the 
theoretical frameworks and some anecdotal support for or negation of the 
hypotheses.  The theoretical concepts and propositions presented here will 
be Illustrated throughout the case studies.  In Part III we will attempt 
to evaluate the validity of the theories in this setting,  Since in each 
case the frameworks and hypotheses were generated In an institutional 
setting other than Interagency communities, we expect that the frameworks 
will require some modification in light of the empirical findiigs. 

■'..,,„ 
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CHAPTER 3 

COORDINATION IN THE OVERSEAS MISSION 

The first of our studies  treats interagency coordination In the 
overseas mission.     After presenting general background on the^problem, 
it  focuses on a study of the United States mission to Brazil. 

Introduction - The Overseas Mission 

The United States  foreign policy organization with its Washington and 
field components  does  .iot separate neatly into policy-formulation and 
policy-implementing funciions.    As  the authoritative reporter and inter- 
preter of the local situation,   the overseas mission provides key Inputs 
to the policy-making process;  1-  some circumstances these Inputs virtually 
predetermine policy decisions.     Similarly,  policies can Involve implementing 
action either in Washington (as In the case of statements by Washington 
officials), but much of the responsibility  for Implementation doe«!  rest with 
the overseas mission.    One observer has  described some aspects of policy 
Implementation overseas and the resulting importance of Interagency coordi- 
nation in the mission: 

U.S. policy implementation overseas, particularly 
in the less developed areas of  the world, has at least 
two distinguishing characteristics.     It is highly opera- 
tional,  and the operations must often be carried on 
across  the barrier of deep-rooted cultural differences. 
In addition to  the usual government-to-government rela- 
tions,   the United States is in many places actively 
and deeply Involved in the socio-economic and political- 
administrative life of these nations, participating 
and assisting in what are often fundamental processes 
of social change. 

With all of Washington's help  (and,  field personnel 
would say.  Interference),   this  is  essentially the 
field's  job.     It is  in fact the essence of the field's 
job.     However closely supervised  from Washington,   the 
field missions are for most purposes most of the time 
the primary implementer of U.S. policy and purposes 
abroad.     The critical questions are,  first, how 

This study was based on Interviews with members in the U.S. mission in 
Rio,  during November 1966. 
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effectively the Individual programs and functions are 
performed and, second, how systematically they are 
viewed, directed, and carried out  in relation to one 
another and to a guiding set o2  U.S. objectives. 

...effective performance in the field depends on 
the tying together of the various U.S. programs and 
activities in a particular country so that their re- 
lationships are recognized and exploited and all of 
them reflect U.S. policy purposes clearly and consis- 
tently.  This is not just a problem in the less deve- 
loped areas. In most countries, U.S. official represen- 
tation is variegated enough to make this a meaningful 
requlreiasnt and concern. Many executive orders have 
been issued on this subject, many hopes have been 
expressed, and indeed, many cliches uttered. The 
requirement is, nevertheless, a real one. 

The congeries of agencies and people that represent 
the United States and carry out its policies abroad 
should have a keen awareness of related activities 
being carried on by their colleagues and a concern to 
increase their combined effectiveness; senior officials, 
including tut by no means limited to the Ambassador, 
should recognize the des lability of cohesive and con- 
sistent implementation of U.S. policy objectives. The 
concept of the "Country Team" is an attempt to give 
dramatic expression to this requir^rrant.  It is com- 
plementary to the notion of the leadership role of the 
Ambassador. 

It is relatively easy to establish these premises. 
It is a lot more difficult to translate them into 
appropriate organizational arrangements, planning and 
programming procedures, and personnel skills. 

In relation to this, the role and authority of the ambassador has 
been an evolving one, changing as a function of the size and complexity of 
the overseas mission. 

In the postwar years the United States greatly ex- 
panded its overseas operations. Alongside the old 
diplomatic missions, large, semi-independent organi- 
zations for econonic and military aid and cultural and 
information programs grew up. Labor, Agriculture and 
other agencies sent representatives abroad. American 
military bases and installations, with sizable American 
forces, were established in many countries. Many of 

2 Sapin (17), pp. 249-251, 
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these organizations and representatives had their own 
lines of nporting to Washington and had statutory 
authority and responsibilities defined by Congress. 

In practice the overseas officials of other agencies acknowledge the 
ambassador's position as chief of mission, but their willingness to accept 
his operational leadership varies from agency to agency, and country to 
country. 

A military assistance advisory group (MAAG), for 
example, which is deep in operations and has its own 
reporting line to the Pentagon, does not welcome an 
Ambassador stepping between it and the Pentagon on 
matters of budget, program, personnel, or operations. 
The political counselors and other members of the diplo- 
matic staff, however, have no line of reporting except 
through the Ambassador; they are fully dependent on 
him, and naturally have great Interest in supporting 
him. Other elements fall somewhere between these two 
positions. USIS is closer to the diplomatic position, 
while CIA comes closer to the MAAG position, and AID 
is somewhere in the middle. 

Important elements of our major missions thus look 
beyond the Ambassadjr to intermediate headquarters or 
Washington for guidance, support, and staff,,and their 
loyalties tend to run in the s.ime direction. 

During the 1950s and early '60s, a succession of Presidents have 
tried to strengthen the ambassadorial role.  The most significant effort 
of this type was an oft-quoted letter of President Kennedy, dated May 29, 
1961, and addressed to each chief of mission, excerpted here: 

In regard to your personal authority and respon- 
sibility, I shall count on you to oversee and coordi- 
nate all the activities of the United States Govern- 
ment in... 

You are in charge of the entire United States 
Diplomatic Mission, and I shall expect you to super- 
vise all of its operations.  The Mission includes not 
only the personnel of the Department of State and the 
Foreign Service, but also the representatives of all 
other United States agencies which have programs of 
activities in   I shall give you full support and 
backing in carrying out your assignment. 

3 „ 
Basic Issues" (30), p. 16. 

"The American Ambassador" (29), p. 64 
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Needless to say, the representatives of other agencies 
are expected to communicate directly with their offices 
here in Washington, and in the event of a decision by 
you in which they do not concur, they may ask to have 
the decision reviewed by a higher authority in Washington. 

However, it is their responsibility to keep you 
fully Informed of their views and activities and to 
abide by your decisions unless in some particular in- 
stance you and they are notified to the contrary. 

If in your judgment individual members of the Mission 
are not functioning effectively, you should take what- 
ever action you feel may be required, reporting the 
circumstances, of course, to the Department of State. 

In case the departure from...of any individual mem- 
ber of the Mission is Indicated in your judgment, I 
shall expect you to make the decision and see that it 
is carried into effect. Such Instances I am confident 
will be rare. 

President Kennedy's letter gave specific treatment to the relationship 
between the military and the foreign affairs mission: 

As you know, the U.S. Diplomatic Mission Includes 
service attaches, military assistance advisory groups, 
and other military components attached to the Mission. 
It does not, however, includa U.S. military forces 
operating in the field where such forces are under 
the command of a U.S. area military commander. The 
line of authority to these forces runs from me, to 
the Secretary of Defense, to the Joint Chiefs of Staff 
in Washington and to the area commander in the field. 

It is against this background that we can view the U.S. mission to 
Brazil in the late Fall of 1966. 

Potential Interdependence among Agencies in the 
Mission to Brazil 

The foreign affairs community in Brazil represented a reasonably 
large and very complex system. A table drawn up by the Embassy for 
March, 1966, showed about 1,500 American personnel in approximately 15 
different agencies. For our purposes in examining the problem of 
coordination, the most Important agencies are State (175 personnel), 

5 As reprinted In Sapin (17), p. 255. 
6 As reprinted in "Basic Issues" (30), pp. 15-16. 
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AID (235), Joint Military Commission (150), USIS (50), Peace Corps (30, 
excluding volunteers), and Service Attaches (36). 

The composition of the comniunity is diverse.  The size of the agency 
units in Brazil ranges from a very few persons to several hundred. In 
addition, the internal structures of these agencies are quite varied, 
ranging from the volunteer-oriented structure of the Peace Corps to the 
heirarchical ambassador-oriented organization of the State Department. 

As reported above, the ambassador is expected to create, maintain, 
and utilize a "country team" comprised of the traditional diplomatic 
missions as well as the many large, semi-independent orpanizations which 
administer economic and military aid ant1 cultural and information programs. 
But what is the necessity for "team work" in the mission to Rio, in par- 
ticular? What type of coordination is desirable? 

The agencies or offices in the mission to Brazil were dependent upon 
each other in many different ways. 

Open Information Flov for Policy Formulation.  In order to have the 
most appropriate, comprehensive overall set of U.S. goals and policies 
regarding the host country, each office or agency must be tapped for its 
unique knowledge and insight into Brazil's political, military, commercial, 
labor and other social institutions and conditions.  It is also desirable 
to have up-to-date feedback on the many U.S. programs in Brazil. The 
political counselor had the responsibility for the coordination required 
to formulate the annual country policy statement. 

The quality of this annual statement was in part a function of the 
quality of liaison and coordination provided by the Political Counselor 
and the Office of the Chief of Mission. Moreover, the extent to which the 
policy statement was accepted and used as a guide for program decisions and 
other decisions by the various agencies in part depended upon the extent 
to which these agencies were given an opportunity to influence the policy 
statement. 

Open Influence System for Development PlanninR.  The particular way 
U.S. funds are made available and utilized in development planning is 
strategic to the realization of the overall political objectives set forth 
in the policy statement. For example, AID funds were key ingredients in 
implementing a policy of financial stabilization, economic development and 
institutional reform in Brazil. 

Important decisions determined the composition of U.S. resource 
input in terms of program loans, project loans, dollar grants, and Food 
for Peace: how these resources were to be allocated among various types 
of projects and nrograms; and what types of conditions and constraints 
were to be placed on the use of these resources in order to assure their 
maximum effectiveness. These preferences were set forth in a letter 
submitted to the Brazilian government for negotiation, and eventually 
became incorporated in the framework of the regional development program. 
In the opinion of some persons, these negotiations with tho Brazilian 

/ 
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government over development planning represented the main leverage avail- 
polttical influencing Brazilian policy decisions, economic and 

The development planning function, which is greatly dependent upon 
macroeeonomic analysis, was centered in the AID Office for Development 
Planning. The way in which other offices could influence this process 
is unclear. On the one hand, as a result of certain initiatives by an 
official from one of the smaller mission components, he was able to exer- 
cise significant influence last year. On the other hand, it was reported 

til IT^l  State 0fflCer "didn,C eVen See the 1^ter.,, Presumably be- fore it had been sent to the Brazilian government. 

The development planning process should provide for multilateral 

lläJül  S^V±n8 antbaTgaining  that includes AID. the Political Counselor, 
and the other non-AID agencies and officers who are concerned. It diC  not 
occur to a large extent and there were important discrepancies between 
U.S. policy statements and the major way in which they were implemented. 

Allowing for Influence Over Program Decls-tnn«. The programs that 
agencies draw up for the following year might have implications for other 
agencies. This was especially true of AID programs where tunds could be 
related to almost every aspect of the Brazilian society which were also 
he special interests of particular agencies-Agriculture. Health, Labor. 

!fC; AiT/   i ^ aflocatlon8 of AID f"nds among these sectors and the format 
of individual projects within a sector could be of crucial importance to 
other agencies. One officer indicated that when he knew where decisions 
about operational programs were initiated and finalized, then he knew where 
policy was actually made. Thus, the AID program officer was in a key position. 
An officer Illustrated this point by describing how he had successfully 
persuaded AID to target over $100.000 to a new education project that he 
believed to be the first of its type in the country and in the region. He 
indicated he was able to achieve this through personal initiative despite 
the absence of any formal mechanism for such Influence. 

Providing Approval.  In some Instances, one agencv -as required to 
secure the approval of another agency before it could take action. For 
example, the ambassador has to approve an agency's program proposals and 
personnel assignments to his country by other agencies. Most cablegrams 
to Washington were cleared through the Office of the Chief of Mission. 

-LigvidinR Guidance. The political section frequently provided guidance 
to USIS upon request. Apparently this section had been somewhat less suc- 
cessful In being seen as a source of guidance by other agencies. According 
to one officer it would have been desirable to have more active interchange 
between several sections of the Embassy and those responsible for the many 
human resource programs in AID. 

-.  Providing Information. Many an agency is not in a position to gather 
directly all the information that it needs for its own decisions or for 
which it must report to Washington. Its own work can be facilitated if 
it can get assistance from other agencies who have more direct access to 
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the needed information. To cite three instances mentioned in the inter- 
views: USIS was a source of information for the political section of State; 
AID could have been a source of information for the economic section, which 
had a reporting function to other Washington agencies, but several people 
Indicated the level of cooperation was not as high as it might be; there 
was a two-way flow of information between the Agricultural Attaches' office 
and AID Rural Development Office. 

There was still anotuer type of interdependence, one which did not 
present any problems to the agencies involved. USIS liked to have news 
material on Peace Corps and on AID because this material usually advanced 
USIS objectives and because it usually appealed to public interest. For 
their part the Peace Corps and AID both were pleased with the publicity. 

Providing Expertise. An agency may need some technical expertise not 
available on its own staff, expertise which exists somewhere IT: the foreign 
affairs community. Many arrangements have been worked out to meet t-hese 
needs, although there may be potential for many mere; for example, the Labor 
Attach^ also serves on the AID staff as a labor specialist; and AID provides 
Peace Corps with technical assistance in agriculture. 

Collaborative Programs.  In some instances, two agencies had comple- 
mentary resources, skills or opportunities which could be combined in the 
same general program. This required preliminary negotiation of goals and 
their respective roles in the program in question.  It also required con- 
tinuous coordination of implementation activities.  Three examples: USIS 
provided textbooks, which were distributed by Peace Corps volunteers; 
Peace Corps volunteers worked in association with the AID school lunch 
program; Peace Corps volunteers used AID work program food as a form of 
compensation in their community development efforts. 

Drawing Upon Common Services. Agencies draw upon the same adminis- 
trative services supplied by State paying for them on a pro-rata basis. 
They all use the same message center and can use embassy vehicles. Al- 
though this is a form of interdependence, it does not require any active 
coordination on the part of the various agencies. 

Contextual Forces in the Interagency Community Overseas 

Centripetal Forces 

Several factors contribute centripetal tendencies in the overseas 
mission. For example, each type of potential interdependence discussed 
above represents a value which would accrue to the mission as a result of 
iuteragency coordination activities; these interdependencies represented 
recognizable, albeit not especially potent, incentives for individual 
agencies to cooperate with each other. Other environmental factors make 
additional contributions toward coalescence: e.g., being geographically 
isolated in a foreign land, sharing many of the same economic and social 
hardships, and experiencing some common political-career risks. As we 
shall see, these tendencies are generally neutralized by many different 
types of centrifugal forces. 
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Centrifugal Forces 

The Symptoms of Low Coordination are not Compelling.  There Is little 
sense, of coherence, unity, and relatedn^ss among the various agencies and 
activities in th»> foreign affairs community. The agencies do not depend 
upon common sources of funds. With a few exceptions, they each have their 
own operational programs and objectives. Moreover, the underlying goals 
which an agency does share with the other U.S. agencies are frequently 
stated so abstractly that they do not contribute any force toward coales- 
cence. Although there is the potential for cooperation, agencies' programs 
generally do not explicitly require much coordination. 

Frequently, not obvious problems manifest the lack of coordination. 
To a large extent, each agency has its own goals and the resources to per- 
form adequately without relating to other agencies. This condition dis- 
tinguishes the interagency community from most organizational systems, 
where various efforts must be coordinated in the production and delivery 
of some product or service, and where faulty coordination is reflected in 
low quality or delays. Often agencies lacked appreciation of what they 
could offer each other. This appeared to be an element limiting the coordi- 
nation or collaboration between many pairs of activities including reportinfe 
and program Implementation, political policy formulation and economic pro- 
gram design, and Peace Corps program activity and AID program activity. 

In some cases, one encounters a persistent narrowness in an official's 
conception of his job. For example, a political officer was described as 
not especially interested in directly influencing the obviously relevant 
decisions regarding AID programs.  It was explained that he was not very 
flexible, indicating either the lack of organizational skill or conceptual 

adaptiveness 

The above explains, in part, why there are not greater pressures for 
some particular level of coordination. Below we suggest that any efforts 
to coordinate must deal with important fears, concerns and antago-lsms. 

Antagonisms. Many stereotypes were encountered in the U.S. Mission in 
Rio. For example, the State Department Is sometimes seen as overly sensi- 
tive, rank conscious and presumptive about their assumed monopoly on 
knowledge about Brazil, whereas the USIS was described as more free swinging, 
more apt to say what it thinks no matter what the official policy is. 

In addition, comparisons are made between groups in terms of who gets 
what rewards and privileges. AID personnel frequently have been advanced 
more rapidly and therefore have higher salaries than personnel with 
the same years of experience in State. Frequently a state official could 
cite an instance where he knew a young man "several years my junior who was 
first turned down by State, but subsequently hired by AID and now makes 
more than I do." In addition, the AIP official probably had a position 
which involved managing more money and carried more responsibility. Thus 
state personnel often felt an injustice: State is assumed to be a super- 
ord-'.nate agency in foreign affairs, its selection standards are presumed 
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to be the highest, It has ehe most tradition, and yet on a man-to-man 
comparison with AID, State Department personnel felt less rewarded. 

For their part, AID personnel felt equally strongly e?-^ut the in- 
justices they experienced. One anecdote illustrates the feelings of one 
AID official about the State-AID relationship. President Johnson sent to 
Latin America a star-studded delegation comprised of prominent Senators 
and Representatives. The State Department organized a reception at the 
airport for this delegation which was traveling in Air Force Number One. 
Who was invited to the reception?—Foreign Service Officers and only a 
very few AID people, who were, moreover, placed at the low status end 
of the line, "below the lowest Foreign Service Officer." This obviously 
hurt! And it was reported to be symbolic of the way personnel in AID 
were treated with respect to important ceremonial or organizational privi- 
leges. Other anecdotes related the Insulting experiences that wives 
suffered because their husbands were not Foreign Service Officers. 

Even though there was not a fixed amount of foreign affairs dollars 
available to a country and allocated among agencies, some agencies were 
iesent d for "less effective use of limited U.S. dollars for overseas 
activities." This type of resentment was expressed toward the military 
in several cases and toward the Peace Corps in one instance. A related 
resentment involved the number of American personnel in an agency located 
in Brazil. There was concern about too large a U.S. "presence." Thus 
again the military was resented by some for the size of their contingent 
in Brazil and the amount of a limited U.S. presence they "used up." 

The several types of intergroup attitudes described above tended to 
inhibit interpersonal contacts across agency lines. Where contacts 
occurred because of accident or some coordlnative responsibility, stereo- 
types tended to break down; but there still was the tendency to regard 
that particular person involved as "different from the others." Moreover, 
apart from the stereotypes, there were very Important social and organi- 
zational realities underlying the other feelings of exclusion, jealousy 
and resentment described above. Man-to-man collsboi atlon across agency 
boundaries did not erase or even dissipate the latter feelings; ii  fact, 
the contacts tended to Intensify the feelings; therefore, these ' .-ans act ions 
can be said to have occurred despite the feelings. 

Thus, we find certain paradoxes. On the one hand, unfavorable i.iter- 
group stereotypes tend to break down as a result of increasing the inter- 
personal exposure of members of the two agencies. Coordlnative committees, 
social encounters, as well as experiences such as laboratory training, all 
work to eliminate stereotypes as a barrier. On the other hand, the status 
incongruity between Foreign Service Officers, and AID officials, for example, 
tends to become more intense^ felt as a result of Increased integration of 
their respective activities. Similarly, the great variety of privileges, 
pay and allowances which exists in the foreign affairs community creates 
greater friction as the parts of foreign affairs are pulled closer together. 
The feelings generated by these inequities can be handled within any 
given interpersonal relationship, but only if there are enough other bonds 
between the persons involved. 

-- 
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ted? An agency wants credit for what It does. The Peace 

4.u        ^     7  xucuLXiiea as a rcaco ^orps oroiect   ATD >iac 
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and t0 a certaln extent AID. preferred to be generally 

To the extent that the Peace Corps becomes Identified 
as an arm of the U.S. Embassy, it loses its unique 
approach to the people. So far the Brazilian people 
see us as apolitical and not part of the foreign 
policy establishment. 

into some collaborative arrangements with each other. However in another 
instance, someone had proposed collaboration between Peaclco^s and th^ 
mxlitary which was strenuously resisted by the Peace Corps Tp'ace 
Corps spokesman said "I believe our position on this issS is appreciate 
ZV ^ Ambassador were both dynamic and not sensitive to this 
issue we would have something to be very concerned about." Peace CoL 

sfnted'bv ?h "^ that the "^^ Wlllin8 and able h— ^source rep^e- 

giv^hL^X6!"would be explolted by AID and other a8encles " 

pressure^thf6^ enterS ^T collaborative arrangement, freely or under 
pressure,  the agency may begin to be pressured to engage in its own 
lower priority programs.    The Peace Corps again provfdfd an iUus"ation 

Snt w'rk    Z^Jl^r** ^^ Pri0rlty ln basic comLnlty^de^lop- 

JÄ McS!- ^SXlhe^a^r ^l^^^^ 
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contacted another office for "guidance" (e.g., political section of State) 
the first official would get more advice than wanted, referred to as 
"quarter-backing." In addition to providing the AID man with the proper 
political context, the political officer would make judgments on other as- 
pects of the program which the AID man believed were a matter of choice 
within his own realm. The second was that when an agency engaged in 
coordination with other agencies, the details of the program Involved were 
more likely to come to the attention of the Office of the Chief of Mission 
and consequently, the agency representative would get closer supervision 
than he preferred. 

In U.S. missions in Latin America, State and AID have been partly 
integrated.  There has been a redistribution of the functions performed 
by the State economic section and AID in the mission to Brazil. This has 
been experienced as demanding and perhaps threatening.  From the way in 
which several officers expressed themselves, it was clear that the inte- 
gration of formerly separate activities had been at some substantial 
emotional cost to them. Also they doubted that this new work would be 
relevant for their future promotions or assignments. 

There was great resistance on both sides to having a State Foreign 
Service Officer report to (and receive performance reviews from) AID 
officials and vice versa.  This resistance in ^art related to the assump- 
tion that they were still in separate career lines and still rewarded 
for basically different types of activities.  It related in part to the 
status incongruity mentioned in the preceding section.  In some instances, 
integration of these reporting relationships was resisted by the personnel 
involved to the point where some were inclined to put their job on the line. 

From the point of view of the individual agency, many of the fears, 
concerns and objections to closer collaboration are based on certain 
reality factors, although they may be exaggerated. For example, it is 
possible that an agency may become more visible and get unwanted advice, 
supervision, or controls. However, the advice may be good.  It is pos- 
sible that if one agency engages in a more open review of programs, it 
may be persuaded to depart from its own program priorities; on the other 
hand the more open influence system may enable the agency to persuade 
other agencies to change their priorities. Also, to the extent that in 
some instances the virtues of pluralism of philosophies outweigh the 
advantages of convergence of programs, an open, collaborative country team 
should be able to reach this conclusion: that the pluralism should be 
preserved at the expense of Integration. Many persons Interviewed did 
not perceive that a more integrated foreign affairs community would present 
new advantages and opportunities for them in terms of the unique Interests 
of their own respective agencies. They did, however, appreciate the 
benefits to the foreign affairs community as a whole. 

Administrative Obstacles. One important factor limiting coordination 
was the time involved. An attache reported spending one-fourth of his 
time attending seven interagency staff meetings each week. Another spokes- 
man pointed out that they were thinly staffed and indicated that with the 
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present staff it was very difficult to find time to coordinate with other 
agencies. The point is a general one—it takes time to maintain Inter- 
faces and time was limited for everyone. However, a more specific time 
factor was the "too short" lead times given to agencies by Washington. 
Thus, one agency's deadlines for submission to Washington limited the 
amount of interchanges that could occur between that agency and other durine, 
the development of a document. 

Roles, Mechanisms, 
and Other Factors Promoting Interagency Coordination 

There was an impressive amount of potential benefltf from interagency 
coordination, but just examining the contextual factors—"he centrifugal 
forces would overwhelm the centripetal forces. Nevertheless, there 
existed in the United States Mission to Brazil a reasonable amount of inter- 
agency coordination. From discussions with officials in Washington, the 
author understood that the level of Integration was regarded in this mission 
as relatively good. The integration which had developed appeared to 
result from the patterns of the ambassador and his staff assistant and other 
organizational devices discussed below. 

The Ambassador's Role 

In theory and in practice in Brazil, the Ambassador played a key role 
In ensuring the coordination occur. An interview with the Ambassador indi- 
cated how he handled differences and promoted integration of the foreign 
affairs effort. 

The Ambassador mentioned his differences with another agency, but 
assured us that they were "straightened out now." We learned from other 
Interviews what this meant. Apparently, a report had been sent to 
Washington without affording the Ambassador a prior opportunity to approve 
it. The Ambassador apparently was critical of specific parts of this re- 
port. As one Informed person described the incident: 

The Ambassador took [X Agency] to the mat. The 
effect was electric. It reminded me of the famous 
J. F. Kennedy telephone call to the desk officer 
inquiring what gift had been obtained for a visiting 
head of state.  The voice came on the line "this is 
Jack Kennedy..." The desk officer responded "ho, ho, 
ho," but then learned it really was President Kennedy. 
After that there were many believers. The same thing 
happened here. When [X Agency] was pulled up short, 
there were many believers. 

Not only did the Ambassador establish his own primacy over the agency 
but indicated that he now expected more collaboration between it and other 
agencies. 
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The Ambassador stressed the Importance of dealing with Issues sooner 
rather than later-  "They can send any report they please to Washington, 
but It must come across my desk first.  If I disagree, I want a chance to 
hit It on the head before It goes to Washington." He indicated that he 
thought a lot of differences could be ironed out that way. 

The Ambassador noted that he feels free to go down into the ranks of 
an agency and get advice, opinions, etc.  "If there is any army colonel 
whose ideas about the military assistance program differ from the general's, 
I want to know about it." He insists upon an atmosphere where he has 
direct access to the subordinate officials and where they have access to 
him. In a similar vein, he maintained direct contact with programs, not 
using the Deputy Chief of Mission as a buffer.  "And if there are frictions, 

I want to know about them," 

The Ambassador described a recent incident where he made it clear that 
he was prepared to "go to Washington" in an assertive way if that was 
necessary to achieve the kind of balance and integration among agencies he 
desired. This apparently Involved his views of the desirable balance be- 
tween military and economic aid. 

Apart from the more or less stylistic elements of the Ambassador's 
Influence over other agencies, it should be noted that he or his office 
must:  approve all key appointements of agencies; and approve programs or 
policy statements of agencies, subject to appeal; clear outgoing messages. 

Staff Assistant 

A staff assistant, located in the Office of the Chief of Mission, 
played Important roles in achieving coordination. The various functions 
he performed are set forth below. He was given high marks for his liaison 
skill by the Ambassador and others in the foreign affairs community. 

The staff assistant served as "policy coordinator," following up on 
the Implementation of decisions growing out of the country team meetings 

and other coordinative meetings. 

It would appear that his approach to promoting coordination was through 
skillfully mentioning the Ambassador's interest in coordination; arranging 
for luncheons between himself and two people he would like to bring 
together; establishing relationships with key people in various agencies; 
taking a direct interest in the results of these coordinative meetings, 
receiving reports, keeping the Ambassador informed, and reinforcing the 
activity; being a consultant to, as well as an intermediary for, anyone 
wanting to make contact with someone in another agency; helping to screen 
out certain items and ensuring that others get to the Ambassador. 

An Important integrative device coordinated by the staff assistant 
was the "think tank." It was an informal weekly meeting of a group of 
broad-guage thinkers drawn from many agencies.  They gathered together on 
Monday evenings and attempted to think creatively about problems that were 
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of concern to the foreign affairs community as a whole. Members Included 
officers from the Embassy, AID, the military and USIS. Many of them were 
young, bright and incluned to take a big-picture or generallst view of 
foreign affairs. This device seemed to be an Important factor for those 
Involved in building interagency bridges. Specific ideas born in the 
group were expected to result in new programs or other ventures. 

Liaison Assignments, Joint Committees and Physical Proximity 

The Ambassador had used the power o-c lii.i office to make specific 
assignments which could lead to greater cuoillnaticn. For example, a.  p.il- 
tical officer states that his section was to assume Increased responsibility 
for liaison and coordination on political matters. Also, an incident in- 
volving two agencies resulted In the establishment of a coordination com- 
mittee between them. The Ambassador maintains a specific Interest In the 
progress of this committee through a staff assistant who Is closely 
following its activity. Apparently other coordinating arrangements in- 
volved additional agencies. In some cases, members of one agency served as 
staff for another agency. At least one USIS official was an Integral mem- 
ber of the AID staff handling all information matters virtually as an 
insider. Similarly, the Labor Attache was a labor specialist on the AID 
staff and consequently exercised Influence that was consistent with both 
AID objectives and the special inter sts of the Labor Attache. 

A very Important factor affecting the amount of Interagency coordination 
was physical proximity of the Individuals who ideally should interact. 
What is Involved, for example, is the question of whether all staff in one 
agency should be located together or whether there should be some geo- 
graphical distribution of those who must relate to each other across agency 
lines. A recent office reorganization had sought to bring together 
officers that must coordinate, regardless of their agency affiliation. 

Inierpersonal Familiarity 

An important ingredient in many Instances of Interagency or intfir- 
office coordination was interpersonal familiarity or friendship. One 
official had previously worked with the Anbassador and as a result felt 
freer to try to influence him. He also described two important inter- 
agency relationships as allowing for the proper amount of responsiveness, 
largely because he had established personal friendships with key individuals 
involved. The "think tank" resulted from a small friendship group of 
interagency composition; and in turn served to enlarge the Interpersonal 
network. 

The Results of Interagency Initiatives 

The interviews were better at providing insight into elements affecting 
Interagency collaboration than in providing a general assessment of the 
current level of collaboration. With respect to each of the types of 
collaborative potential, one could cite some illustrative achievement. 
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but usually the opportunity for greater coordination was more Impressive 
than the achievements. Still, compared with other missions, the level of 
Interagency coordination reportedly was well above average. The remarks 
by those Interviewed provided other mixed Indicators; for example. 

We have our rivalries, but they are not acrimonious. 

We don't have information restriction; but when it 
comes to sharing resources, this is where the problem 
arises. 

I help them do their job; but they don't help me do 
mine. 

Compared with other country teams I've know about, 
relations here are quite good. 

The feelings here about being in or out of tne 
[Foreign Service Officer] club are intense. 

At the end of one interview, one person referred to having "poured 
my heart out" during the session. Another indicated he had had "a 
catharsis." This gives some further indication that some of the Interagency 
feelings being discussed were intensely felt. There was no question but 
that there was room for improvement. 

Summary and Conclusions 

Flow Model 

The United States mission to Brazil illustrated significant possible 
benefits to be derived from interagency collaboration. The form of poten- 
tial assistance ranged from information exchange, through mutual influence 
in decision making, to collaborative program activities. Few contextual 
factors worked to encourage members of the iir«ssion to exploit this potential; 
and they were more than offset by the forces limiting interagency coordi- 
nation, which include agency concerns and fears, certain intergroup per- 
ceptions and feelings, and a few administrative costs and obstacles. Also 
Involved is an "under-recognltlon of the problem of low coordination," 
which results from the unique nature of this social system. Thus, the 
stepp taken to deliberately promote interagency coordination are quite 
significant. A strategic factor is the Ambassador's style and the tech- 
niques he uses to Integrate foreign affairs activities. Playing a somewhat 
more Informal but equally important role is the staff aide. Interagency 
exchanges are also provided by liaison assignments, joint committees, 
physical proximity and interpersonal familiarity. 

Interaction Dynamics and Third Party Roles 

Certain types of potential for interdependence could only be realized 
via joint decision making—especially development planning, AID program 
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decisions and dollaboratlve program ventures. Both the quality and amount 
of multilateral problem solving and bargaining among agencies with a stake 
In the development planning process appeared to be adversely affected by 
the emotional dlUpnslons of Interagency transactions—examples of what we 
have referred to ks  Identity conflict. The sour:es and forms of Identity 
conflict operative in the Brazil mission included stereotypes, status in- 
congruity, and concerns that an agency's identity would be blurred or con- 
taminated. One device used to minimize the impact of identity coi.flict on 
the rational decision processes was to force potentially conflicting acti- 
vities into a single Vole. Some officials were asked to take on Joint or 
dual identities, e.g., the Labor Attache also served as the labor specialist 
on the AID staff. A USlS officer also occupied an AID position. 

The Ambassador and the staff assistant both performed third party 
roles. Sometimes, of course, the Ambassador might be at odds with the 
official of another agency and therefore very much a participant to the con- 
flict in question.  But, at other times he and his staff assistant were 
working to resolve a particular difference between two other agencies or 
trying to Improve the general level of cooperation between them. 

The conclusions that emerge from the limited observation of the 
Ambassador md his staff aide are that their approaches were consistent 
with each other and were reasonably effective. Nevertheless, it should 
have been possible to extend the third partv approach of the staff assis- 
tant and to have added to his repertory of third party skills. The staff 
assistant could have become a major agent of change assisting others in 
their development of the Interpersonal and organizational skills required • 
to establish interagency contacts, and to strengthen Interagency relations. 

There appeared to be other third party possibilities. Because this 
particular social system lacked obvious and demanding symptoms of inadequate 
collaboration and integration, it would be desirable to invent supplemen- 
tary organizational or leadership devices which define and dramatize the 
collaborative potential. For example, one technique might involve the 
periodic use of behavioral science diagnosis and analysis similar to that 
contained in this report. With the authorization of the ambassador, a 
country team might use a third party consultant:  to interview personnel 
within the key agencies; to report the findings to the country team; to 
assist the team in analyzing additional data and insights; to assure that 
the important issues are confronted and in a way not too threatening to the 
individuals concerned; to encourage the team to innovate procedures for 
increasing collaboration wherever appropriate; to assist the team in 
working through or managing any interpersonal issues within the team and 
in planning ways to improve interagency relations at subordinate levels. 

Because of the positive role which interpersonal familiarity and 
friendship can play in interagency coordination, it would be desirable to 
create specific devices for developing interpersonal bonds among the key 
positions in interagency relationships. The relatively rapid and predict- 
able turnover of personnel in an overseas agency makes it especially 
dssirable to supplement the natural opportunities with some accelerating 
processes. 
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Here it Is pertinent to point out that third party consultants (em- 
plying socio-therapeutic methods) have been used in industrial staff 
grcn is to accelezate th» processes of acquaintance and building relation- 
ships (team building) where three factors existed: low day-to-day required 
interaction, high potential for strategic collaboration, and rapid turn- 
over in that staff group. 

Certain other conditions and attitudes In the oversea foreign affairs 
comnunity are favorable to the development of a relatively collaborative 
country team, and make very appropriate the use of team-building sessions 
employing behavioral science techniques;  (a) Some of the centripetal 
forces mentioned earlier are relevant here, e.g., members of the foreign 
affairs comnunity share common living experiences and feel dissociated 
from the United States and other countries; they are geographically iso- 
lated and rely upon each other for social interaction,  (b) The absence 
of incompatibility in operational goals makes further coordination pos- 
sible; the absence of direct competition for funds or program approval is 
another facilitating condition for team building,  (c)  Individuals do 
have highly ambiguous tasks, minimum measures of effectiveness and non- 
ubvious means of accomplishing goals; hence, the greater value in the sharing 
of perceptions and evaluations as well as specific information,  (d) Members 
of the foreign affairs community have significant uncertainty about: what 
they are trying to do; whether it is what they ought to be trying to do; 
and whether they are being effective in what they are doing. For example, 
such doubts were expressed by the country team in another mission; those 
doubts led to crystallized statements of the kinds of information needed 
to clarify their objectives and strategies (what institutions, what people, 
what sector should they be working with).  There is a real possibility 
that a quite different foreign policy strategy, unique to Brazil, might 
develop with the right kind of climate and social system in the foreign 
affairs community. This would require high collaborative feelings, 
willingness to share perceptions, information, doubts, concerns and 
responslblity. As we noted above, the "think tank" was a start in this 
direction, but could have been extended to a larger fraction of the key 
members of the mission. 
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CHAPTER 4 

AN INNOVATIVE MECHANISM AT THE DESK LEVEL IN WASHINGTON 

This chapter, like Chapter 3, treats Interagency relations at the 
country level, but here we examine relations among Washington officials 
vho specialize in the affairs of a particular country. The object of 
the study, the Brazil Interdepartmental Group (BIG), was an experimental 
effort in interagency leadership and community building in foreign affairs. 
It was chaired by the Country Director of the Office of Brazilian Affairs 
of the State Department and was comprised of representatives from about 
a dozen agencies—typically officials concerned with their respective 
agencies' activities in Brazil.  In bureaucratic parlance, such an of- 
ficial is responsible for the Brazilian "desk" in his agency. The country 
director is the ambassador's counterpart in the Washington organization 
of t e State Department. Thus, when formed into a group, they become a 
Washington counterpart to the country team in the overseas mission. 
BIG was launched in May 1966 and had been meeting approximately once a 
month when the study was conducted.^ 

BIG did not have any direct formal authority.  It did not meet to 
formulate integrated foreig.i affairs policy.  It did not in any systematic 
or explicit sense coordinate the constituent agencies' activities.  Nor 
did it meet for the purpose of resolving outstanding differences among 
agencies.  Finally, it was not a task force with a specific mission. 

Nevertheless, BIG was one of those relatively few interagency mecha- 
nisms with an almost unanimous and enthusiastic endorsement. Whj?-- 
because it currently provided its members with benefits that exceeded 
their costs, it kidded a significant centripetal force among Washington 
personnel concerned with Brazil. Therefore, BIG indirectly operated to 
promote interagency coordination, constructive resolution of differences 
and an Integrated foreign affairs policy. 

While the group currently achieved satisfying and important results 
through voluntary participation, information exchange, mutual education 
and attitude change, the chairman entertained the question whether this 
type of interagency group should become more of a formal problem-solving 
and action instrument in foreign affairs. 

1Tl»ls study is based primarily on interviews with members of BIG and other 
officials is the Office of Brazilian Affairs in January 1967.  Some ad- 
ditional material was generated in a BIG meeting by discussion of a draft 
report assessing their fir,it seven months experience with the mechanism. 
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Introduction - The Peak Level in Waihlngton 

Tnteragency coordination in the field of foreign affair» manifest« 
itaelf in various forms at many levels.  Overseas, the ambassador's 
"country team" had become a relatively accepted concept and often an 
effective mechanism.  In March 1966 a presidential directive NSAM 341, 
established two high level interagency mechanisms with State Department 
officials serving as executive chairmen, i.e., with decision-making 
authority. An Interdepartmental Regional Group (IRG) exists for each 
regional bureau in the State Department, chaired by the bureau's Assistant 
Secretary of State. The highes' level Senior Interdepartmental Group (SIG) 
is headed by the Under Secretary of State. These particular mechanisms had 
not received much test by early 1966 but the assumptions which underlie them 
are ones which persist and receive growing attention; namely, that more co- 
ordination and integration of foreign affairs activities is desirable for 
the United States and that officials in the State Department are expected 
to take leadership roles in this effort. 

Also, in March 1966, the Department of State created a new position 
of country director.  The Department of State Foreign Affa:rr Ma ill  Cir- 
cular #385, March 5, 1966 set forth the position as follow;: 

A new position of Country Director will be established 
in the regional bureaus to serve as the single focus of 
responsibility for leadership and coordination of depart- 
mental and interdepartmental activities concerning his 
country or countries of assignment.  In particular he will: 

a. provide  cvtitinulng departmental and inter- 
departmental leadership in planning, coordination, 
and implementation of decisions; 

b. raise specific matters for consideration by the 
IRG, and bring detailed knowledge to IRG discussions 
when so requested; 

c. serve as the base for crisis task force operations 
as necessary. 

The Country Director will be responsible for seeing that 
the Ambassador's needs are served both within the Department and 
government-wide. He will ensure that the mission is fully sup- 
ported in the full range of its requirements:  policy, operations 
and administration. 

Each Country Director will organize and develop such con- 
tacts, channels and mechanisms as are appropriate to and necessary 
for full interdepartmental leadership on country matters, and for 
full support to the Assistant Secretary.2 

department of State Foreign Affairs Manual (315). 
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Thus, country directors were also expected to perform some Inter- 
agency functions, but there was no formal provision for an interagency 
group with executive chairmanship at the coun .y level in Washington 
comparable to either the overseas country team or the IRG and SIG. 
However, the Latin American IRG asked each country director to identify 
and list representatives from every agency with which his office dealt. 
These documents were then approved by IRG so that presumably an official 
interagency list existed for all country directors in Latin America. 
No systematic canvass was made of these country directors to determine 
precisely uheir respective practices in coordinating interagency affairs. 
However, the Office of Brazilian Affairs clearly had gone further than 
other offices in testing the value of an interagency group at this level. 

Since we are focusing on a group which is the Washington counterpart 
to the country team in the U.S. Mission, some of our analysis in Chapter 3 
is applicable here.  Particularly relevant are the types of potential inter- 
dependence which exist among agencies and the forces that limit interagency 
coordination. Although most of the same types of potential interdependence 
and obstacles to coordination exist in the interagency network at the 
country level in Washington, they are somewhat weaker or less urgent than 
in the field. There were exceptions; for example Brazilian desk officers 
in the Washington agencies were physically more dispersed throughout the 
U.S. capital than their overseas counterparts were in Rio.  In any event, 
the level of integration which typically obtains at the country level in 
Washington leaves enonnous room for improvement and the prevailing force 
of the interagency environment works against integration. 

The Structure an^ Management of BIG 

Fourteen agencies and/or separate functional offices were represented 
on BIG.  Figure 4.1 depicts the functional interagency relationships which 
were reported to exist prior to the formation of BIG.  There were a total 
of 22 relationships between pairs of offices which frequently had to co- 
ordinate activities, share information, or execute other types of inter- 
agency transactions.  The Office of Brazilian Affairs handled the State-AID 
end of those transactions.  Thus, although the Country Director represented 
the Office on B1C, his deputy and fhe top AID official in the Office of 
Brazilian Affairs also attended meetings. 

Of the the other relationrhips shown on the chart, three Involved an 
agency official other than the one who attended BIG; e.g., the INR member 
of BIG did not deal with the CIA official who attended the meetings- he 
dealt with a different CIA official. A similar situation existed in the 
Cotmerce-Treasury and lADS-Treasury relationships.  Seven of these inter- 
agency relationships involved pairs where both persons are members of BIG. 

BIG was comprised of at least three "communities": intelligence, mili- 
tary and economic.  The USIA and Peace Corps might be characterized as a 
fourth "cultural-informational" community. Although not shown In the diagram, 
the AID side of the Office of Brazilian Affairs was clearly a member of the 
economic community.  Note that interagency rtlations naturally tended to 
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Figure A.l - The Brazilian Foreign Affairs Community 
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USIA: United Statts Information Agency 
State/INR: Department of State/Bureau of Intelligence and Research 
DA/FAS: Department of Agriculture (service with responsibility for 

food sales and other agricultural concessions) 
DA/IADS: Department of Agriculture/International Agriculture Development 

Service 
E.I. Bank:  Export-Import Bank 
DOD/JCS: Department of Defense/Joint Chiefs of Staff 
DOD/ISA: Department of Defense/International Security Analysis in the 

Office of the Secretary of Defense 
DOD/DIA: Department of Defense/Defem»« Intelligence Agency in the Office 

of the Se retary of Defense 

Note:  INR, CIA and DIA are members of United States Intelligence Bureau; 
Commerce, Treasury and EIB are members of National Advisory Council, 
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cluster within "communities"; and tb*it any transactions outside the com- 
munity involved the Office of Brazilian Affairs. For example, no normal 
functional relations existed between the economic community and the 
military or intelligence communitlea; and consequently, little or no 
dialogue occurred between them apart from the BIG development. Unless 
interagency contacts were required, they were unlikely to develop on 
their own because of physical distances sc aratlng offices in Washington, 
historical autonomy and separation, and different primary concernf. 

Meetings of BIG had been held with reasonable regularity, approximately 
monthly, since May 1966, but only when and if there had been a definite 
occasion, such as the presence in Washington of a knowledgeable person from 
the mission in Brazil. Normally, meetings featured a main speaker 
who had unique Information or experience and/or provocative views. These 
brief presentations were followed by questions and answers.  In addition to 
topics presented by an outside speaker, discussion topics were initiated 
by the chairman and In a few cases, by other members. 

Interviews with members of BIG suggested that the following were im- 
portant characteristics of the way the chairman handled the meetings. 

First, the chairman tried with apparent success not to  dominate the 
discussion or regulate it with a heavy hand.  Other members creldit him 
with establishing a good framework to lead from one topic to another, 
using good judgment in making these transitions and doing so unobtrusively. 

Second, the chairman encouraged participation from all members by 
specifically inviting comment or questions before a topic was dropped. 
Nevertheless, as several members observed, "a person can regulate his own 
participation according to his potential contribution and his own needs for 
information or ideas." The result was uneven participation. 

Third, the chairman emphasized the importance of having the same person 
from an agency attend all meetings in order to build up interpersonal famil- 
iarity, trust, commitment and sänne  of membership.  In the Interviews, many 
members expressed firm intention and desire to attend all meetings, sending 
substitutes only if it was absolutely impossible to go themselves. Also 
to heighten the sense of membership, the chairman made special attempts 
to differentiate visitors from regular members, requesting regular members 
to sit at the table and encouraging them to participate. Visitors sat in 
observer roles. 

Fourth, dissenting views were encouraged and sometimes solicited by 
the chairman and other members. An example of the type of differences which 
the group tried to sharpen rather than ignore was an interchange between 
those who> in trying to anticipate a given Brazilian official's policies, 
would stress his personality and those who would stress the nature of the 
problems he had to face. 

Fifth, "it is important" thab.no minutes are taken in the meetings. 
One person believed this was a "passport for complete candor." While many 
shared this view, a few felt more constrained. Later we shall analyze these 
differing views of the perceived risks of certain types of p. rtlclpation. 

dM 
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Beneflta Derived from BIG 

Members of BIG, Including the chairman, were asked: "Does BIG perform 
any useful functions for you? If so, what are they?" Below is an analysis 
of their responses and some conclusions about the purposes currently served 
by BIG as it operated at the time of the study. 

Information Exchange and Mutual Education 

BIC provided a forum which accomplished a kind of interagency communi- 
cation which did not otherwise occur. Most of the members emphasized the 
information and education they derived from the meetings. For example, 
they cited the paradox that with «gency autonomy goes a certain isolation 
from other elements of the foreign affairs community; and then Indicated 
that BIG helped overcome this dilemma by bringing them into contact with 
persons concerned with Brazilian affairs whom they would not otherwise meet. 

A few stressed their improved opportunity to make an input into the 
policy-making process. One member stated: 

This type of mechanism was long needed.  I know, I've 
concentrated on Latin America and Brazil for 14 years. 
Then came the SIG and the IRG, which still didn't mean 
anything until the Office of Brazilian Affairs took the bull 
by the horn and made me a participant in the process. Prior 
to this development, I felt that I could not make a sub- 
stantive input into U.S. foreign policy in areas where 
I had some long experience and some definite views. 

Some of the unique characteristics of this Information exchange system 
are discussed below. 

Bridging Communities. BIG bridged several communities (or clusters) 
within the larger foreign affairs community.  It was used as a mechanism 
for interchanges among the economic, mllitary> and Intelligence communities 
and the Office of Brazilian Affairs. As shown in Figure 4.1, there ex- 
isted apart from BIG a substantial amount of communication within those 
clusters as a result of bilateral transactions or specialized coordinating 
groups such as the National Advisory Council. Thus, it Is not surprising 
that members typically stressed the importance of the contributions of 
other members who belonged to a totally different part of the foreign 
affairs community. Consider two illustrative comments, the first from a 
member of the economic community and the second from the intelligence 
community: 

What I'm getting out of it is a far better understanding 
of the political developments ... It's particularly helpful 
because we are small and don't have our own research or- 
ganization. 

■     I 
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I was very interested In learning from the economic 
community about the volume of U.S. investments waiting to 
flow into Brazil.  Previously I had the feeling that there 
was not a significant amount of capital willing to flow 
into Brazil.  1 also gained other valuable specific details 
about this problem.  This helps fill out my total picture of 
the Brazilian situation.  It was also reassuring to know 
that there was international confidence—at least in the 
economic sense. 

Obviously, in addition to the exchange of information described above, 
there was some attempt to synthesize or piece together the information. 
A member from an economic agency said: "We get reviews of the political 
conditions and economic conditions and reports from the military and we 
can then see the tie-in among these." 

Almost all members found BIG useful in gaining a better understanding 
of U.S. foreign policy as reported by the chairman, and in particular, to 
learn his views.  Usually this would have general value, but occasionally, 
it had more immediate action implications for a member. 

Communicating Nuances.  For a limited number of important topics, the 
meetings allowed for a more complete, higher fidelity type of interagency 
communications, including nuances of meaning, the feeling tone associated 
with views, and the degree of tentatlveness with which positions were ad- 
vanced. 

As one person said, "In an informal meeting, you can say things-- 
impresslons and opinions—which you can't state in a formal report." 
The opportunity for this informal communication would appear to be es- 
pecially Important in bureaucracies, where in the words of one person 
"There is an incentive to say as little as possible in documents, other 
pieces of paper, and formal meetings. ' Here one can make less guarded 
statements with less risk of being embarrassed if a prediction doesn't 
come true or if a hunch proves wrong." 

Several persons believed important additional information had on 
several occasions been produced because of the opportunity to probe. 
By talking in an informal meeting where some confidence and trust had 
developed, the others could ask discerning, probing, and challenging 
questions which would make the speaker both clarify his position and 
identify his supporting evidence. 

The above aspects of mere complete communication resulted because 
the information exchange was face-to-face, was not "for the record," and 
occurred in the context of growing interpersonal respect and trust. 

Provocative of New Thinking.  Members reported that the BIG meetings 
had a variety of types of constructive influences on their thinking about 
foreign affairs issues:  challenging current assumptions, promoting broader 
perspectives and encouraging strategic and contingency planning.  The 
remarks below are Illustrative of these reactions: 

-mmm 
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Your eyes get opened up.  Someone challenges with 
the assertation that we may be paying too much attention ^ 
to the youth in Brazil. Even if he is Just being a devil s 
advocate, that stimulates our thinking. 

When you assume there is a general recession and 
then an informed ocrson points out that you have to wait 
six weeks to get delivery on a car, it presses you to 

refine your thinking. 

A few stressed the influence toward broader thinking: 

I am involved in minute detail handling of day-to- 
day program matters. It's useful to be forced to think 

in broader terms. 

I believe it impresses upon those from other agencies 
the breadth of State's view—it is broader than just political. 
I better appreciate the many factors that must be taken into 
account which are not of direct concern to others of us. 

Constructive Mixture of Dissent. Challenge. Convergence and Assimila- 
tion of Viewpointc. This was probably more in potential than past con- 
sequences, but there appeared to be the ingredients of constructive and 

dynamic balance of disagreement and agreement. 

Treasury spells out its views on a matter I have dis- 
agreed with; later I hear it sharply attacked and find that 

I tend to defend it. 

With respect to the traditional Peace Corps-Military 
differences, although I can't document it, I somehow feel 
each has absorbed some of the other's point of view. 

I hope that over time the [X] agency will come to 
better appreciate the potential role of the rural population 

in both economic and political arenas. 

It may be useful to illustrate a few other differences in views among 
the agencies represented on BIG.  State and AID encouraged the Export- 
Import Bank to make loans for political impact or for internal development 
whereas Export-Import Bank tended to take a more conservative view in 
ludßing the specific quality of the applicant exporter from U.S. or im- 
porter in the host country. AID invariably wanted the Bank to make more 
loans  For its part Commerce had typically urged the Export-Import Bank to 
proceed in a liberal way in order to promote U.S. exports.  In contrast, 
the Federal Reserve and the Treasury were arguing against extending more 
credit.  AID was more willing than Treasury for the United States to buy 
local currency to meet certain program costs in the host country; Treasury 
urged more strings on program loans requiring spending on U.S. items. 

....„„ : «„—-—  -—- 
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Constraints on Free Communication.    Not all members  felt  free  to 
express  their views  in this forum.     Some of the members who acknowledged 
the value they received  from the  group meetings were reluctant to par- 
ticipate as  fully as others.    For purposes of contrast,   first consider 
the  view of an active member: 

I  feel no inhibitions  in  leveling with this  group. 
If my superiors  knew everything I aald,   they might cringe. 
But  then,   that's more or  less my general  style and  they 
realize  it. 

But another member was constrained  in participating in part because: 

If I give an opinion,   this agency is saying thus and 
so;   it gets  to my superiors and  they come to me.     I  like  to 
make  statements only  if I am already  Instructed on the matter. 

Another member  indicated  two additional reasons why he was reluctant 
to make a  presentation on a  topic of concern to many other agencies and 
with broad  implications  for U.  S.   foreign policy with Brazil.    First,   "It 
would not be of direct interest  to many members of BIG."    Second,   "We don't 
want to encourage new pressure from other agencies."    He made an even broader 
statement,   "I don't  think that any of  the  policies we are  involved   in should 
be discussed  in that group."    Referring to a particular issue,  he said,   "Tills 
is hashed out on all  levels with Agency B  in a  friendly dialogue." 

Hopefully,   the overall consequences of the discussion which does occur 
would be better forecasting,  more willingness to challenge current assumptions, 
more creative  thinking,   more application of the other person's point of view 
and policies,  and a better feedback on one's own policies. 

Relationship Building 

BIG has helped build relationships among its members which  in turn 
facilitated bilateral and trilateral  interagency transactions apart  from 
the group. 

Establishing Contacts.    Attending the meeting with others created or 
reinforced a network of  interagency contacts among those dealing with Brazilian 
affairs. 

Becoming acquainted with personalities makes other phone 
calls  later more  likely,  more efficient and more productive. 

Because Brazil  is a quiescent  state as far as we are con- 
cerned,   I don't have any other occasion to contact many people 
on BIG.     If a crisis develops,   I would be able to establish 
contacts readily. 

Almost everyone could cite one or more Relationships  that have been 
created or in some way strengthened.    A majority of the members  reported 

yyWmtmm.mM   ■■ 
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somewhat strengthened connection with State.  In addition, among other 
agencies, four relationships were identified as strengthened; and four 
new relationships were cited.  Three of these new relationships crossed 
the communities' boundaries shown in Figure 4.1. 

Increased Respect and Confidence. There was evidence that the rela- 
tionship-building role of BIG Involved more than merely becoming personally 
acquainted.  In many instances, the Interchanges led to increased profes- 
sional respect; and/or a greater confidence that there were truly shared 
goals among the many agencies which comprised the foreign affairs community. 
As a consequence, there was heightened responsiveness to another agencies' 
requests. 

This has made the Country Director more accessible... 
brought him into our circuit.  I believe he had developed 
an appreciation for what those of us at the Indian level 
have to contribute.  My own confidence has developed.  If 
he called me before, I would have been cautious, now I would 
do anything he rsked of me. 

I find that it has enhanced mutual trust and understanding 
so that when I might call another member and say there is a 
problem, but I need your concurrence, he is more likely to say 
put me down. 

I am Impressed by the number of people with an interest 
In Brazil; and with the calibre of these people.  I am re- 
assured about Lhe extent to which we have common goals- 
having Uncle Sam's best interest at heart. There are fewer 
differences than I have been led to believe from what I read. 

By the same token, there was evidence that newly found respect was not 
a universal reaction. A few reactions were voiced and negative stereotypes 
persisted. 

Enhances Sense of Reality and Importance of Brazil 

A variety of comments suggested that BIG meetings had the following re- 
lated effects for different members:  (a) underscored the uniqueness and 
importance of Brazil for the United States;  (b) rekindled Involvement with 
Brazil for those who have been there several year«? ago;  (c) increased the 
reality of Brazil for those who have never been there;  (d) created esprit 
de co^-ps among "Brazllianists."  Illustrative comments follow: 

The group, just by getting together, reinforces my 
view of the importance of Brazil to the United States.  We 
know it can be and is the leader in Latin America. 

It reinforces the feeling of entity of Brazil, rather 
than one's own function.  I am the only one in this agency 
who thinks exclusively about Brazil.  When I got over to 
the BIG meeting, I learn about Brazil from others who both 
know and care. Here there is not the interest in details. 

.   :  .- 
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Aid of Meniber8 within Their Respective Agencies 

Responses by those interviewed indicated that for some the BIG meetings 
had the effect of increasing their value, performance and perhaps influence 
within their respective agencies, both in Washington and with respect to 

their field counterparts. 

Many, if not most, members briefed their superiors on important matters 
discussed in the BIG meetings, passing on the feeling and flavor as well as 
the essential content.  By not only being more Informed about an issue, but 
also being able to anticipate agreement or disagreement on the part of another 
agency, the members' ideas and recommendations carried more weight. 

Summary:  Community Building 

Figure 4.1 depicts interagency relations before May 1966. BIG was an 
effort at system building, creating a larger community embracing several 
clusters o agencies.  Flowing between the personnel representing different 
communities was more irformation, more respect, more constructive chilleuses 
and more attempts at persuasion supported by direct experience or facts and  ^ 
analysis.  Thus, a second diagram portraying the community of "Brazilianists 
in January 1967 would show (a) additional emergent bilateral contacts between 
representatives of agencies from different subcommunitles, e.g., intelligence 
and economic; (b) strengthened bilateral relationships where they existed 
before; (c) all of these agency representatives located within the BIG community. 

A More Potent Role for BIG 

Members were invited to state their views regarding a more direct action 
and/or problem-solving role for BIG.  What follows are the interview responses 
and analysis regarding the potential and limitations inherent in this type of 

interagency mechanism. 

The Country Director's Ideas 

Several officials interviewed in the State Department expressed the hope 
and belief that an interagency group could be an effective and potent in- 
strument at the country level.  The chairman of BIG shared this ultimate 
objective, although he later recognized the factors which tend to limit the 
future of the group.  He expressed his hopes and long-run expectations as 

follows: 

First, in terms of the psychological nature of the group, he saw it 
currently as "incompletely coalesced." He said that most members wer« par- 
ticipating but hoped that all would become equally involved, and that the 

group would become a "unity." 

Second, if the group were to develop satisfactorily along these lines, 
he said he wanted it "to become a problem-solving group. When I or someone 

else present a problem, we -Jiscuss it, and a solution emerges." 

^M 
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Third, he wanted It to be the key building block In Washington for 
policy making regarding Brazil. As an example of what he contemplated, 
he described a situation along these lines: 

Most agencies prepare an annual budget as well as longer- 
run projections. The budgets must be related to the policy 
of the agency. Let's assume an agency presents a report on 
its goals and strategies for Brazil. The report has been 
worked over by both the fi^ld and the agency's staff in 
Washington.  Now assume that the report is presented to 
BIG, and different views, based on additional Washington or 
headquarters considerations, are advanced by the diverse 
membership of this group; and that the group converges on 
somewhat different goals or strategies for that agency. 

If the agency representative centrally involved in BIG got the accept- 
ance of the revised program from the field and his superiors, then the group 
would have successfully performed an Important policy-formulating role. 
However, if the other agency did not buy the BIG-recommended goals or strat- 
egies, then BIG's views would not prevail unless it had Increased formal 
power.  The logical consequence would then be to feed the disagreement up 
the line into the IRG-SIG system, in which case BIG would be playing a 
key role in identifying and surfacing for decision important policy ques- 
tions on Brazil. 

Fourth, the chairman also described a situation where BIG would share 
the policy-making Influence which resides within the Office of the Country 
Director. He described some key alternative policy stances which State could 
take with respect to Brazil in the coming year.  Each stance was appropriate 
depending in part upon certain assumptions one ;uade and weights one assigned 
to different facts in the situation.  He foresaw a group such as BIG having 
the potential to be very Influential In his own recommendations on this type 
of matter. 

Finally, the chairman had hoped that an "additional consequence of a 
productive, knowledgeable group would be an increase! and more enlightened 
interest in Brazil on the part of departments and agencies with so-ne in- 
volvement In foreign affairs. W«? need to get people at the assistant 
secretary levc»! better informed on foreign affairs generally and on Brazil 
particularly." 

Member Responses 

Members were interviewed and asked for their views about becoming more 
of a "policy-making group," which was how the chairman sometimes phrased his 
hopes for the group.  Before presenting the details of the responses to this 
particular question, it would be helpful to analyze the group membership in 
terms of the type of their involvement (active versus passive) and the type 
of their expectation (more decision-making versus stasis quo). 

Three (or perhaps four) persons expressed higher expectations of the 
group as a vehicle for action and policy making.  They were also active 
members. 
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The great majority were satiafied, in fact, quite enthusiastic, with the 
format and value of BIG at the present time.  Some of them had been playire a 
relatively active role in presenting ideas and challenging others.  Others 
had been relatively passive, being able to gain from the reports or the inter- 
changes of others, but not feeling they had anything to contribute.  One (or 
two) liked the group meeting in particular because it did not make any demands 
upon him to state his agency's position. 

Finally, one (or two) believed BIG was somewhat of a luxury without real 
functional value, but enjoyed some aspects of it. 

Analyses and Implications 

At the time of this study it was reasonable to assume that BIG member» 
vould continue to develop increasing interpersonal trust and respect, more 
confidence in the mutuality of their respective goals in foreign affairs, and 
a higher level of information and competence in handling the many viewpoints 
and criteria required to deal with multi-agency issues.  Certainly as the 
group developed Jn these respects, it could become a more potent instrument 
in foreign affairs. 

On the one hand, this potency could mean that BIG improved in performing 
its current functions, information exchange and mutual education, strengthening 
relationships which facilitate bilateral interagency transactions, enhancing 
the importance and reality of Brazilian affairs, etc.  Thus, it could contribute 
indirectly to integrated foreign affairs policy making via information, education 
and informal influence processes. Also, it could contribute indirectly to the 
problem solving and action taking on specific issues via strengthening the re- 
lationships which were the mechanisms for bilateral interagency transactions. 

On the other hand, this potency could be accomplished by an assumption 
of additional functions, engaging more directly in policy making, problem 
solving and action taking.  Several factors can be identified which influence 
the effectiveness of this development. 

If BIG were to become more of an action group, some members who were 
currently enthusiastic about BIG would become ambivalent.  Consider, for 
example, one member for whom the permissive style of the leader and the non- 
action nature of the meeting made this group a uniquely satisfying experience. 
This person was an enthusiastic, albeit passive, member: he valued greatly 
the insight he gained into the political condition in Brazil, but also greatly 
resisted the idea of presenting to the group even a report on his agency's 
policypositions and rationale. This in part derived from the nature of the 
agency s current policy positljn and in part from the individual's personal 
style.  Two other persons expressed reluctance to present problems in their 
respective areas because they did not want other agencies to use this as a 
basis for becoming involved in the problems. 

Increasing the formal power of BIG would tend to inhibit freedom of ex- 
pression In discussions which bridge communities and agencies. At least 
one person felt freer to express opinions, share and advocate interpretations, 
precisely because he did not see himself as expressing the viewpoint of the 
agency. He didn't clear his contribution with .iis superiors. A related 
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point Is that many other members felt freer to contribute candidly now 
because the group Itself was a forum, not a decision-making group.  Thus, 
members felt less need to evaluate their remarks In terms of how they 
related to specific Issues. 

More emphasis on decision making would lake it more difficult to 
maintain general interest of the total group.  The advantage of the 
forum was that both individuals and the group could accumulste information, 
ideas, an^ doubts, for which they might not have any direct or immediate 
need, lat  which could have indirect or subsequent value.  In contrast, a 
dec'dion-making or deliberative group would tend to give priority to in- 
f rmation which could be directly related to immediate issues. Discussions 
leading to decision, policies or actions would require more time devoted 
to a particular topic.  Sustained attention to a given issue was likely 
to lose the interest of some members.  The Interests of members of the 
group were so diverse that when they were asked to give a few illustrations 
of the type of valuable knowledge or Insights which thoy gained from the 
sessions, there was almost no duplication of illustrations among the dozen 
members interviewed. 

Even if we assume that the problems suggested by the above factors can 
be dealt with satisfactorily, more fundamental issues are raised by assuming 
decision-making functions: 

Many members of BIG did not have sufficient authority within their own 
respective agencies to contribute effectJvely to Interagency decision-making. 
To the extent that the present members don't have sufficient authority, one 
would create either frustration in BIG or an attempt to change the member- 
ship or both. Also an attempt to change the membership to Include higher 
level officials would run Into the dilemma that these officials have respon- 
sibility much larger that. Brazil and therefore would not have the intimate 
knowledge of Brazil possessed by the present members.  Nor would these 
higher level officials be as able to meet the time demands of BIG which would 
increase were the group to enlarge its functions. 

An early draft of this report was presented in a raeetlug of BIG In 
order to facilitate the group's salf-assessment of    BIG's purposes, methods 
and value.  The prevailing view was that the advantages of informality and 
community building outweigh those which would result from more structure 
and enlargement of formal power.  For example, the use of formal, published 
agendae would increase the necessity for several members to check with 
higher level officials and other groups within their ovn agency prior to 
a meeting, and then to attend the meeting more as a formal representative. 
This type of institutionalization was not only seen as cimbersome but also 
as inhibiting the free exchange of views POV possible.  The report and the 
discussion which ensued enabled the chairnu  and the group to converge on 
common expectations.  They concluded that it was realistic and desirable 
to emphasize the present mutual education and information exchange function 
of the group. 
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Later in the year, an experiment in interagency program planning pro- 
vided a test of the effectiveness of the desk level network of interagency 
relations.  (The experiment is analyzed in Chapter 6.) On that occasion 
BIG did function as a formal mechanism and did so effectively. 

Extension of the Concept 

Could the BIG concept be applied to other countries? Certain factors 
contributed to the member commitment to BIG and to group effectiveness that 
were partly related to Brazil's unique characteristics. Within the bureau 
of Inter-American Affairs, Brazil was the largest country and important along 
many different dimensions:  (a) as a problem in economic and social develop- 
ment (it represented the United States' largest AID recipient other than 
South Viet Nam);  (b) as a potential trade partner;  (c) as a political force; 
(d) as a security factor in the Western Hemisphere. 

Some of the practical implications of these facts are reflected in the 
following Information from the interviews of BIG members: 

My agency could not respond to other Latin American 
Interagency groups of the BIG nature.  We just don't have 
the specialists for each country or small group of countries. 
The same person would have to attend meetings of more than one 
group and that would be too burdensome. 

The director of the Latin American section of the agency 
cannot attend BIG regularly, although he might be the appropriate 
one if there were to be more influential roles for BIG. 

Actually, the qurr,'ion of transferabillty should be framed in general 
terms:  Can mechanisms be designed that bridge the different foreign affairs 
communities, provoke new thinking, build relationships which facilitate 
Interagency transactions, etc.? To this question the author's answers would 
be affirmative.  Many of the elements of the BIG experiment could be applied 
elswhere to the problem of achieving coordination at the desk level In 
Washington. 

Summary and Conclusions 

Flow Modpl 

The investigation of BIG made an additional contribution to our picture 
of the forces ccvjard and against coordination which may exist In the foreign 
affairs communities.  The desk officers were one step removed from the action 
arena of the overseas mission; therefore the Instrumental and expressive 
stakes were correspondingly weaker stimuli than those observed In the overseas 
mission.  It was noted that the greater physical separation of agency officials 
in Washington was a somewhat greater barrier to coordination in the United 
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Stetes capital than In Rio.  Two other aspects of the Interagency context 
not referred to in Chapter 3 were significant in our analysis of the BIG 
situation:  On the one hand, the strength of the motivation of agency 
officials to engage in mutual learning, and on the other hand, bureaucratic 
red tape as a deterrent to certain types of Interagency transactions. 

The structure of BIG was simple: The interagency group met about 
monthly, assuming there were suitably provocative speakers or agenda.  The 
chairman called the mejtlng, set the agenda, and led the discussion.  There 
was no formal authority and no actions were taken by the group.  Members of 
the group credited the chairman with considerable skill in conducting these 
meetings. 

The process dynamics set in motion by the informal structure and the 
skillful group leader were self-reinforcing—benefits  occurred to members 
and to the Interagency community they represented.  BIG had activated some 
latent motivations for participation in interagency efforts; participants 
valued learning from others, and, in turn, influencing them.  These and re- 
lated benefits were enough to offset the otherwise discouraging interagency 
environment. 

The iuportance of bureaucratic red tape became evident when members of 
BIG contemplated the possibility that tie group might become a more formal 
mechanise.  With greater formality they would be speaking "for the record" 
nnd would need to secure advanced clearance of their statements from agency 
superiors.  Thus, the environmental factor of red tape and the degree of 
formality of the Interagency mechanism would appear to interact to create a 
chain of consequences th^t could influence the nature of the interagency 
process and results from the effort:  (see Figures 4.2).  Within the informal 
structure, the chairman's facilitation of group interaction helped create 
the benefits. A more ambitious purpose and a more formal structure would 
make salient a bureaucratic force against interagency contact and might well 
reverse the positive dynamics. I.e. with more authority wielded by tbc- 
group and more formality characterizing its functioning, the costs ;f 
participation would increase and the current benefits would decrease. 

Interunit Dynamics and Third Party Roles 

BIG was not a decision-making group, but it was a collabontive task 
group. Because there was no necessity to make decisions nor tc take action, 
disagreements were readily tolerated.  The collaborative task activities 
had the predicted positive effect on identity reinforcement. Al.^o because 
of the Informality, members felt less need to present a strong agency 
identity.  This factor increased the >ase with which collabo itive approaches 
developed toward the discussion tasks of the group.  The »i' iation seemed to 
well illustrate the mutual facilitation of collaborative task activities 
(albeit not problem solving) and identity reinforcement. 

.- 
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A«  third  parties,   the Ambassador In Chapter 3 and the  Qountry Director 
provide some contrasts.     The Ambassador used a  relatively heavy hand  In 
promoting coordination typically between two agencies at a  time and with re- 
spect  to particular programs.     In contrast,   the Country  Director was strictly 
a  facilitating agent,   relying upon his process skills  to create an Interagency 
group which concerned itself with topics of Interest but which would not 

üfC!;8a!KJy/eqUirVCti0n at any fore»"«ble Point.    More thorough analysis 
ot the third party functions and role attributes of the  Country  Director will 
be deferred to Part  III of the volume. 

, 
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CHAPTER 5 

MANAGING DIFFERENCES IN A POLICY PLANNING WORKING GROUP 

The subject of this chapter is= an ad hoc working group comprised 
of a chairman and representatives of 13 separate offices.  The group 
functioned under the auspices of the Policy Planning Council of the 
State Department and was chaired by a senior Foreign Service Officer. 
It was forired specifically for the purpose of developing and proposing 
a statement of the long-term policy of the United States toward a 
particular country, Country X.  It had roughly the same type of inter- 
agency composition as the Brazil Interdepartmental Group studied in the 
preceding chapter.  However, unlike BIG, the working group analyzed 
here had a limited life and a specific task, involving policy formula- 
tion activities and the writing of documents. 

This study analyzes both the potential and actual conflict within 
the group and the methods employed to handle these differences over the 
first six months of its life (when meetings were held on a regular basis). 
The study contains an abundance of illustrative material on third party 
behavior. The chairman and two organizational consultants generally 
tried to assist in the management of differences in a way which would 
contribute to a high level of group effectiveness.1 The chairman had a 
direct interest in identifying, sharpening and ultimately achieving 
resolution of the substantive policy issues.  The consultants had a 
similar interest regarding the interpersonal differences and procedural 
issues arising from the planning process itself.  Of course, there are 
many other ways one could analyze and conceptualize the structure and 
process of this particular working group. One could choose any of 
several ^..ecific foci:  leadership patterns, group norms and dynamics, 
creative processes, utilization of informational and intellectual 
resources, the management of conflict, etc. The author believes, how- 
ever, that the focus on the third party management of conflict captures 
much of the important dynamic in this working group and was a key factor 
influencing the overall effectiveness of this policy planning project. 

The author was one of these consultants. The study was based on obser- 
vations of this group in operation and interviews with its members. I am 
indebted to Mr. James A. Carney, Jr., a Foreign Service Officer and the 
internal consultant who shared responsibility for this venture. Discus- 
sions with him were productive of many of the ideas related to this 
working group contained in this chapter and elsewhere in this volume. 

"^■■■«w^yiHHBgjI 
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Introduction - The Planning Task 

Excerpts from the procedures governing the working group briefly 
describe Its task and authority: 

National Policy Papers are comprehensive, authorita- 
tive and unifying statements of U.S. policy toward each 
country Included In the program.... 

The Secretary of State has assigned general respon- 
sibility for the program of National Policy Papers to 
the Chairman of the Policy Planning Council (S/P). 

The Chairman of the Policy Planning Council ... 
will designate a senior officer to assume responsi- 
bility for the paper.... The responsible officer 
chairs the interagency working group, coordinates the 
contributions of the various agencies concerned, i.ad 
assumes major responsibility for drafting the National 
Policy Paper itself. He is expected to avoid the 
perils of "drafting by committee" and to provide effec- 
tive leadership to the interagency working group in 
arriving at considered judgments concerning the key 
Issues involved. He bears a special responsibility to 
surface and assure precise definition of differences of 
view, later to be resolved by higher authority.... 

The long-term policy document is intended to establish the framework 
for all shorter-term U.S. policies and all agencies' programs with respect 
to that country—political, economic aid, commercial, cultural, informa- 
tional, military assistance, etc. Although all papers are produced undt: 
the direction of an S/P officer of the Policy Planning Council of the 
Department of State, they are developed with varying degrees and types 
of assistance from representatives of all interested foreign affairs 
agencies and offices. After the chairman has concluded that he has a 
reasonably satisfactory first draft, ucing the information, views and 
ideas available to him from working level people in Washington, the paper 
is reviewed in the field, returned to Washington with suggestions from 
the field and then subjected to whatever debate is required to reach a 
satisfactory degree of concurrence from high level officials in the many 
offices and agencies involved.  If approved, papers go to the Secretary 
of State for his signature.  If they fail to gain approval, they are held 
up until they can be approved, although presumably they could be appealed 
to the President if the disagreeing agencies were sufficiently concerned. 
Frequently, the final document is revised to a level of generality or 
ambiguity that acconanodates the opposing viewpoints. 

The Policy Planning Council's process and the national policy papers 
it produces have been criticized by many, both inside and outside State 

I 

:i .1,,^ , 

Jt' 

m 



- 73 - 

along the following lines:1 The process is exhausting and time-consuming; 
ami it is marked by pressures for easy consensus, the papering-over of 
conflicts, and minimal examination of alternatives and contingencies. 
The papers lack nuance and are not timely, and they are seldom referred 

to in practice. 

The views of those who have been responsible for the Policy Planning 
Council's activities are similarly critical of the context within which 
they must work and the officials upon whom they must rely for substantive 
input and eventual approval—this includes officials from other State 
Department offices and from other foreign affairs agencies in Washington. 
First, one Council official asserts that generally the agency representa- 
tives are "either unimaginative or constrained by their own hierarchy in 
presenting their views." Second, the bureaucratic tendencies of the 
agencies, separately and in combination, assure that by the time a 
document has been cleared it has "reduced every policy to the least 
common denominator"—potential differences either were never clarified 
or have been smoothed over. Third, to the extent that the documents 
contain controversial elements the approval is accomplished in ways that 
still avoid confrontation of differences:  "people often try to get 
clearance by phoning rather than writing, by talking to an official's 
deputy when the former is out of town, by describing the report in bland 
terms.  Of course, the guy later feels like he was taken in, but he can't 
say much." Fourth, Council officials, too, are aware that policy papers 
are not reflected in program development or development planning. As a 
result these officials' statements reflect feelings of impotency and 
unrelatednass. 

Overview of the Development of the Country X Paper 

This study reports on the development of a National Policy Paper (NPP) 
for Country X. The Council officer rasponsible for the development of 
this paper was keenly aware of the general attitudes toward the policy- 
planning process and its product. He was determined to overcome some of 
these tendencies. This was 1 is first country paper and it was expected 
that he would attempt to devtlop improvements <n the process which might 

benefit subsequent papers as well. 

The chairman conceived his goals for his effort on Country X as 

follows: 

1.  Make this the best national policy paper to date; in 
particular, he wanted to increase the utility of the 
papers, by making them more pertinent, sharper in focus, 
shorter, more timely, and more responsive to the needs 
of those who make short-run policy decisions and 
develop programs. 

See, e.g.. Bray (3), p. 13. 
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2.  Create a model for the development of papers. Improving 
procedures for Information pooling, debate, drafting and 
rewriting. 

The chairman's goals were known to members of the working group but 
not shared by them to any great extent. His aspirations were clearly 
more ambitious than anticipated by those who Initiated the effort. 
Th% decision to develop a paper on Country X was apparently made In 
response to the request of the U.S. Ambassador to X and the urging of 
a field Inspection team recently returned from X.  Those supporting the 
development of a new paper did not advocate a change in policy. Father, 
they noted that the previous paper contained ortdated material an! they 
believed an updated paper would give the Ambassador more leverage In 
securing approval for various types of Implementing actions or pre grams. 

When the decision to develop a paper on X was made, the Policy 
Planning Council requested agencies with foreign affairs activities in 
that country to designate persons to assist the chairman as needed.  The 
chairman made an attempt to upgrade the representative designated by one 
agency, but he was unsuccessful. 

Although there was some confusion about individual responsibilities, 
thp general pattern was:  (a) Each representative had responsibility for 
writing a background paper on the area with which his agency was concerned. 
These were designated Part II papers.  (b) The State desk officer for 
Country X and the chairman shared the tasks of writing the closely 
related sections of Part I. These sections treated the political analysis 
of X, U.S. interests and objectives in X, and future U.S. strategy and 
programs in X. 

The interagency working group met approximately weekly or biweekly 
for five months—January through June—discussing topics designated by 
the chairman or raised by members during the meeting; and reviewing 
drafts of sections of the paper written by either a member or the chairman. 
Because the INK officer and desk officer were the most broadly informed 
on X's affairs, the chairman met frequently with one or both of them in 
addition to the regular meetings of the large group. 

Five weeks (four meeting.') after the group began working, the chair- 
man involved two consultants from state's organizational development 
group to help him and the working group increase their effectiveness. 
During this initial period, the meetings had fallen short of the chair- 
man's expectations and he was eager to improve them. At about the same 
time that he Involved the consultants he distributed the following memo 
to group members in an attempt to make explicit his goals and to open 
up process issues: 

.. , 
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NPP procedures are admittedly—and understandably— 
somewhat ambiguous.  The actual responsibility of the 
leader and the members of the group, and the role of 
each is somewhat unclear. What part does the group 
play in its preparation:  as a communication belt to 
pass views from and among agencies, or as an entity to 
seek solutions regardless of agency "positions," or to 
"represent" the interests of the agency in negotiating 
a paper? What "commitment" do the agency members of 
the group have to the fulfillment of its task and to 
its product? 

Bureaucratic realism suggests that the ultimate 
responsibility is in the State Department leader, but 
that the greatest cooperation and assistance from the 
agency members is sought, both to improve the product 

~ * "■ " and to enhance its ultimate acceptance by the agencies. 
But there is a realistic limit to the "commitment" of 
the members to the group in light of the group leader's 
stated responsibility and thus a consequent limitation 
in "willingness" to give in time, effort and resolution 
of issues. 

Given the foregoing, what can be done to enhance the 
working group participation and to maximize group parti- 
cipation? At a minimum, incentives to cooperation can 
be developed—within the basic liuitations—and deterrents 
to cooperation can be mitigated.  Presumed helpful in this 
regard would be a discussion within the working group of 
its role and the procedures which members would find 
congenial:  the most productive manner of reviewing drafts; 
the best procedure for redrafting; the representation of 
agency or personal views introduced in discussion; the 
best anticipation of subsequent draft clearances within 
agencies. 

A possible introduction to such discussion follows: 

NPP procedures are a mixture of group effort and leader 
responsibility. None of us is in a position to make sig- 
nificant change in the fundamental ground rules though our 
experience may well lead us to suggest such changes for 
other NPP production. 

Personally I am very keen to make this the best NPP to 
date.  I am also very interested in finding ways of getting 
better NPPs produced. 

However, I am in a very real quandary over procedures 
to follow.  In particular I am not at all sure how I can 
correctly and properly fulfill the role of chairman or 
leader, to enhance the effort. 
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My specific goal is to see what can be done to 
maximize the participation and commitment of the 
working group to the effort—not to any particular 
policy in the paper, of course. I warmly invite 
comment and suggestion on my role and on the proce- 

dures generally. 

How do you see yourselves best fulfilling your 
role? How can I help to bring this about? 

Over the next 3-1/2 months the character of the meetings varied 
greatly. This variation is reflected in the consultants' notes about 
the chairman's reactions immediately following several meetings: "He 
expressed pleasure with this meeting " (March 14); "He was quite 
cönter t with the process resulting- from this meeting...." (April 5). 
"He was disgusted with the meeting today and wanted to know what was 
going wrong " (April 12).    On May 8, he commented to the consultants 
"I've been trying to get as much as possible out of the working group- 
both written and oral—and my Judgment is that I've gotten a reasonable 
amount My assessment is that we've done par for the course." The 
next few meetings were somewhat more discouraging. 

In the middle of June, the chairman decided to discontinue the 
weekly meetings and to write a complete draft of the paper. A month 
later he reconvened the group to learn their reactions to his draft. 

Thus, the paper for Country X had not been completed by July when 
the observations on which this study was based were discontinued. The 
group was no longer active, although it was to be reconvenea a few 
times several months later when the consultants were no longer involved 
in the State Department's organizational development program. 

By summer the chairman had concluded that the working group "had 
run its useful course toward both the objective of producing a paper 
and the development of the group's methods." He felt he had learned 
what he could from this group and that both objectives could be furthered 

better in settings other than the working group. 

• In reading the following account of the varied efforts and tech- 
niques that the chairman employed, it is important for the reader to 
keep in mind that the chairman was relatively experimental because of 
his goal to make methodological improvements in the process. 

Substantive Conflicts and Third Party Roles 

Substantive Differences—Latent and Manifest 

When thirteen men from specialized agencies and offices meet to 
develop one comprehensive, authoritative and unifying statement of U.S. 
policy toward a particular country with whom each has a primary concern, 
it is reasonable to assume that important differences will exist among 

-- 
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their views. They each have specialized responsibilities, interests 
and information regarding Country X; their contact with X is variable 
in time; and their personal value systems are almost certain to differ 
in ways relevant to policy issues.  Such differences are the ingredi- 
ents which enable a group to develop an enlightened and viable policy. 
Thus, the chairman wanted first to identify and sharpen differences in 
views so that it would be possible subsequently to (a) make "either-or ' 
choices where necessary, (b) comnromise where appropriate, and (c) 
achieve a higher level of integration or synthesis wherever possible. 

The chairman himself was in many respects less faif'liar with 
Country X affairs than were many of the other membei  of the group. 
In addition, he was relatively uncommitted to any particular view 
regarding X. The written procedures for ^he working group required 
that he "bear a special responsibility to surface and assure precise 
definition of differences of view...." He could appropriately be 
characterized as a third party interested in promoti'ig a confronta- 

tion oi" views. * '      ''  - '   - -  .........  .... .^_ 

The chairruan believed that an exploration of conflicting assump- 
tions about, and interpretations of, events and conditions in Country X 
would be likely to promote the group task (and maybe increase the 
genuine consensus in the long run). He believed that generating and 
debating alternative strategies for U.S. affairs with X would improve 
the quality of the final document and/or probably increase the 
general confidence in the policy recommended. Therefore, the chair- 
man employed a series of strategies for identifying and exploring 
substantive differences. 

As a result, certain important differences in views within the 
group did become apparent:  (a) There were different interpretations 
and assessments of trends within Country X.  (b) There were different 
assumptions about the nature and degree of interest in X by another 
major power.  (c) There were different evaluations of the desirability 
or undesirability for the U.S. of the current state of affairs regard- 
ing X.  (d) There were different estimates of the likely responses of 
X and the Soviet Union to possible U.S. actions toward X.  (e) There 
were opposing preferences regarding the present policy versus a hard 

line toward X. 

It took great effort to flush out these differences; it was more 
difficult to further delineate the views which appeared to differ; 
it was virtually impossible to effect sustained consideration of the 
factors which underlay them (i.e., different factual knowledge; differ- 
ent historical orientation, etc.) and their implications for U.S. 
policy.  In fact, if one tried to explore differences, they tended 
to disappear—members would find ways to smooth them over and/or 
emphasize something on which they could agree. 

» 
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Tendencies to Avoid Substantive Differences 

Before we discuss each of the chairman's major strategies for 
confronting substantive differences, we should identify those fac- 
tors or forces that were operating to discourage members from engaging 
in this type of exchange: bureaucratic norms, low level of agency 
representation, low self-confidence, tactical considerations, atti- 
tude toward the whole policy-planning process, preoccupation with 
programs, and Interpersonal styles of members.  In addition, nfev 
sources of inhibition were generated during the group experience 
itself. 

1. Constraining factors included the pervasive bureau- 
cratic tendencies twward the defensive, cautious 
attitude of "nothing ventured, nothing lost." 
Therefore, representatives were predisposed to avoid 
or suppress conflict whether it be within or between 
agencies. 

2. The pattern of agency representation had further 
effects of two kinds: First, agencies were repre- 
sented by officials whose interests focused on 
this one country or a group of countries, and who 
therefore had the most detailed knowledge about 
the country. However, their primary concern with 
on-going operations and programs limited their 
ability to think in terms of policy.  Second, these 
officials were relatively low in the agency hierar- 
chy and had limited confidence that they could per- 
suade their respective assistant secretaries on 
policy matters. 

3. Certain tactical consirerations may also have influ- 
enced members' reluctance to confront differences 
in the working group.  If an interagency debate 
or struggle were expected to develop, disagreeing 
agencies may have believed it to be wise to wait and 
see where the State Department Itself netted out— 
after the latter's own Internal debate ran its course. 
In this working group the INR office, the desk 

' officer for Country X and the chairman were all 
from State. Also, the representative of an agency 
Involved in a policy disagreement may prefer to 
determine outside the group how other agencies line 
up on the issue before deciding whether to take a 
s tand. 

4. Within the working group, it was generally assumed 
by the other members that the desk officer and 
the INR officer were the experts; therefore, these 
other members were Inhibited by their own lack of 
self-confidence in their ability to contribute. 
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Attitudes of key members were a factor in this working 
group.  The desk officer did not agree that a new 
policy paper was needed. His general opposition to the 
process included declining to enter into any serious 
exploration of significant issues or into substantive 
debate. The INR officer was busy with another urgent 
assignment during the first three months of the group's 

6. Other members who were somewhat pessimistic about the 
probable impact or utilization of the final document 
may have tended to restrain their own enthusiasm or 
investment ir the process. This attitude, in turn, 
limited their responsiveness to initiatives for thor- 
ough exploration of fundamental differences issues. 

7. In addition to the fi-ct that their formal roles entailed 
limited authority and that they could justify to them- 
selves deferring to the INR man and the desk officer, 
the members of this particula:: working group appeared to 
both the chairman and the consultants to have relatively 
passive (non-assertive) interpersonal styles. 

Chairman's Strategies for Promoting Substantive Confrontation 

i Discussion in Search of Differences. A general strategy used by 
the chairman to identify differences was to lead discussions during 
which he could initiate probing actions. The tollowing notes on the 
Maren 14 meeting report an early success in this regard. 

A mild debate developed between two members regard- 
ing how to treat the special relationship between 
Country X and another country.  The chairman posed the 
question, "Do we really have any alternative to offer X?" 
Responding to the statement as if it was a constructive 
challenge, one member said with confidence, "Yes, we do." 
Ihtn as if to say, "O.K., granted that," the chairman 
thrusted, "How much cf this relationship would we want 
to change?" There followed a general debate of question, 
with all members participating.  (Thus within the first 
twenty minutes all membeis present had participated with- 
out being called upon by the chairman.) Two members 
articulated the following, "They've reached a modus 
vivendi and we would be doing them a disfavor to try to 
change that.... I don't think we want to induce a sequence 
of actions and reactions...." All noddeJ in agreement, 
except one member who asserted and elaborated a dissent- 
ing point of view. 

■ 
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The chairman then raised a question about the 
definition of the group's task (presumably his way of 
terminating a substantive debate which had not reached 
consensus, but had run its course). He said, Taking 
third countries into account in our objectives is too 
much to do." A member responded to the suggestion 
that the issue might be included in a particular intro- 
ductory section. The chairman then redefined the sub- 
stantive issue in a way whi-h made it more of a descrip- 
tive task rather than an evaluative debate. He posed, 
"What are the special limiting aspects of the relations 
between X and third countries? We need to spell these 
out." Ignoring this tack, cue member returned to the 
debate, attempting to sharpen the issue, "This is no 
time to create changes...." Another disagreed. This 
is precisely the time to take advantage of the oppor- 
tunity to bring them into a more favorable orientation 

to the U.S." 

The meeting continued in the above manner. The 
chairman's style in this session included (a) allowing 
a position he does not necessarily accep' and going on 
to the next logical implication of it; (b) summarizing, 
synthesizing, sharpening and articulating the discussion 
of others; (c) sharing his own internal doubt and 
generally making it easy for others to express doubts 
and tentativeness. The group, for its part, showed 
interest and involvement in the ideas. The chairman 
could have been characterized as seminar leader and 

the session as a seminar. 

The essential ingredients of the chairman's approach in the March 
14 meeting were (a) an attempt to pose discriminating questions, (b an 
appeSJo'the members' intellectual honesty, and (c) skill at magging 
the discussion produced. It should also be noted that the 1NB man and 
the desk officer were not present for this meeting, lending support to 
the hypothesis that members had tended to be inhibited by their assump- 

tion that these two State officials were the experts. 

A more coercive form of this general strategy occurred during the 

April 5 meeting: 

The agency representative whose paper was being 
discussed tried to avoid an important issue by saying 
that since his agency and State didn't agree on this 
problem he didn't want to bring it up. The chairman 
then broke in to say that issues and conflict were 
the very things that they wanted to get out on the 
table. The man then somewhat reluctantly presented 
his agency's position on this issue. The INR officer 
coldly pointed out that the position advanced was weak 

/ 

..      ., • 



-Bl- 

and proceeded to show its inconsistencies. The person 
whose position was under sciutiny became highly nervous 
and defensive. When another representative from the 
same agency agreed in substance with the INR man, the 
first representative turned to him and said, "You're 
supposed to be on my side." 

In this review of policy, the chairman was handicapped in the early 
phases of the process in that he had no prior ideas about which key 
issues should be sharpened in the report. Also, he was handicapped in 
some particular meetings where a principal advocate of a point of view 
was absent.  For example, when one member presented his analysis of 
internal security, the meeting was not attended by another member who 
had indicated earlier that his agency was in disagreement.  In such an 
instance, the chairman's ability to sharpen issues through discussion 

was severely affected. 

Rewarding Members Who Surfaced Differences. In combination with 
his more direct attempts to elicit: differences through discussion, 
the chairman tried to create a Climate in which members would gain 
gratification from this intellectual activity. He tried to create 
a colleague atmosphere, reassuring all members that they could offer 
relevant content. He also directly rewarded the group and specific 
members for good work, including identification and exploration of 
conflicting views. For example, after a productive debate on 
March 15, he showed obvious pleasure and congratulated the group for a 
"tremendous contribution." However, in this, and the previous approach 
by the chairman, his inducements were not strong enough to overcome the 
constraints described above. It is significant that both thi. -md the 
previous strategy would have been more effective if some group  mimit- 
ment had developed—a proposition which he understood. This realization 
was part of the inducement for him to bring in the consultants in 

org ani z at ion development. 

Occasionally the nature of the chairman's reinforcement appeared 
to be self-defeating—rewarding the fact that a member had taken issue 
with him rather than pursuing the details and implications of the dis- 
agreement itself. For example, in the May 9 meetings the INR man 
objected that he couldn't assign weights to all of the objectives as 
stated—he had to split certain ones. The chairman correctly took this 
as a signal that the INR officer was seriously pursuing the task and 
made a genuinely appreciative comment, but did not follow this up for 
an understanding of th.e content of his poinc , a point which sounded as 
if it had potential for clarifying the differences among the views of 
members, including the chairman. 

ifgytfemm«-" 
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Revealing Differeucds by Measurement Exercises.  The chairman 
devoted an early session to a presentation by the director of a 
s.;aff group in the Department of State which was developing a 
foreign affairs programming system (FAPS). He also included a 
member of the FAPS staff as a permanent member of the working 
group.  FAPS has developed a tentative standard category of 

objectives appllc.ibl& to all crentries. The chairman shared the 
view that shaping the objectives to fit the comprehensive and 
mutually exclusive aspects of the FAPS grid could greatly enhance 
precision in -stating U.S. purposes. Moreover, he believed this 
exerc re In precision would be likely to identify new differences 
and sh vpen existing ones. 

The chairman also desired to achieve representation and/or 
quantification of relative values, where such an approach would be 
conducive to the Improvement of the final paper or would assist in 
the process.  He believed that by giving weights to the manv U.S. 
objectives regarding X it would be possible to inc ease the precision 
in the policy statements and provide nelpful guidance for defiling 
programs arid action.  In any event, a comparison among members of 
the ranks or weights assigned to objectives should assist them in 
revealing differences. 

Therefore, the chairman attempted to make considerable use of 
both the category scheme and the quantification techniques.  In 
addition to a presentation of the FAPS grid, he and the member from 
the FAPS staff translated an earlier statement of objectives devel- 
oped by the desk officer into the FAPS system. Most other members 
were either indifferent or antagonistic toward the version using the 
category system—a conflict between the chairman and these group 

members Persisted throughout the life of the group.  (This process 
conflict will be explored later in Hie chapter.) 

His first attempt at a quantification exercise Involved ranking 
the Importance of target groups for U.S. cultural activities in X. 
This was effective in identifying differences, e»g., businessmen were 
ranked fourth by commerce, but lower by other members of the group. 
Most members joined in the exercise, but the INR officer disassociated 
himself from the exercise, questioning its intellectual honesty. 

The chairman planned a more significant exercise, rating the U.S. 
objectives regarding X in terms of (a) their Importance, and (b) their 
susceptibility to influence by the U.S.  Combination of these two 
factors should indicate priority areas for U.S. action. As a result of 
resistance from the INR officer (another conflict interchange to be 
reported later) the exercise was delayed from May 2 to May 9, allowing 
members more time to think seriously about their ratings. 



- 83 - 

While the chairman's intervention utilizing th*« exercJ?e^*J  . 
the potential for sharpening differences, it was neither well designed 

in det S nor executed in a way that made it ProduCtfe' .^k^ 
Individuals were allowed to use their own rating scales theii ratings 
wert not comoarable and would not permit the systematic exploration of 
differences  Because the chairman hadn't planned an efficient means 

co^il^g the data, the first hour of ^e meeting was taken up 
iust recording each member's ratings. Also, because the spirit in 

Sch me^bers'had prepared was more compliant ^T^"    ilsl^ 
„as only moderate commitment and tolerance for inefficif £' /""L 
t allv it was up to the chairman to demonstrate the usefulness of the 
exercL" Sfo'rtunately. the chairman, who appeared somewhat harassed 
by the confusion over scales and the mechanics for gathering the 
rltings! was not able to follow up on the several possible issues which 
were motioned.  If a higher degree of member cotronitment to a collabo- 
rative group process had'existed. the degree of detailed P^g for 
this exlrcise would have made less difference-the group could have 

made it work, a point we shall return to again. 

Related techniques were used in"I lesser way fo-contribute to the- - 

process. The chairman wished to induce members to think out the 

ImplicLiona for U.S. policy under different ^^f^f/^^8^ 
For example, he would have liked to pursue just what the U.S. ^ht cio 
Ifthere w^e no constraints on resources. Many members resisted this 

approach as well. 

• "Devllts Advocate" Strategy for Exploring Differences. In still 

another technique, the chairman developed what he regarded as a 
relatively extreme (hard line) strategy paper. Although he did not 
indicate this to members, his intent was to be provocative-to elicit 
a more discriminating and persuasive rationale for the other strategies 
persons favored. Also the differential responses of members to this 
clearly hard strategy should further expose the latent differences 

within the group. 

This strategy also had mixed success.  It did elicit a letter of 
opposition from a colleague. However, an early version of the paper 
presented to another group succeeded in eliciting criticism regarding 
the category scheme for ^iectives. but did not accomplish any sharpen- 
ing of issues. The session (June 7) in which the working group met to 
consider the paper was also disappointing. Despite the fact that (a) 
the chairman's pape was hard line, directly contrary to the views of_ 
a majority and mor extreme than the few who leaned in that direction, 
and (b) frequently cached conclusions not at all suggested by the 
analysis, the members were not aroused to debate it.  It is still not 
clear what was operating to counteract this stimulus by the chairman 
which was so strong that even the consultants felt impelled to respond 

at the content level. 

/ 
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One hypothesis Is that members did not take him seriously and 
were confident that he himself would retreat without any effort on 
their part. A related hypothesis Is that members regarded this as 
a game, which they chose not to play.  In any event, there appeared 
to be a desire not to prolong the meeting and the total process. 

It appeared to the consultants that the more the chairman 
escalated his techniques and efforts to sharpen differences the more 
members went along with (did not express dissent from) Ideas blatantly 
contradictory to every utterance rb«y had made In the group. There- 
fore, the nore the members had the feeling of having Invested too 
much for too little results, the more Inefficient the process became. 

The analysis of process conflicts—e.g., over methods employed 
In the groups—will Indicate why Interventions to create substantive 
conflict themselves were not more effective. 

Process Issues and Third Party Roles 

The Nature of the Process Issues 

Members of any newly created group will encounter a wide range of 
issues as they define group goals, choose work methods, and accommodate 
to each other's Interpersonal styles. This group was no exception. 
In fact. It probably had more "process Issues" than most working groups 
because:  there are so many ways of approaching the discussion-writing 
task, members had had no prior experience In this setting, and the 
chairman had both demanding standards regarding the quality of the 
process and the paper output and an experimental attitude toward the 
task process. 

The following process conflicts are arranged generally—but not 
strictly—In the same order In which they became Issues for the group 
over the life of the group. 

Some Fundamental Differences. A variety of basic differences 
among members and between members and the chairman existed from the 
outset. 

First, there was a lack of shared goals for the group. At least 
one key member did not agree that a paper on X was needed. Other 
members wanted to get the present policy Into print because they 
believed It could then be used as a source of leverage for getting 
action In Washington on Country X affairs.  Thus, at best, members 
wanted an updated policy paper, perhaps Including some particular 
element of Interest to them. Clearly they did not have any prior 
reason for wanting the X paper to set a new high standard for an NPP, 
nor were they concerned about Innovating in the process Itself.  In 
sum, they did not share the chairman's goals for the group. 
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Second, there was disagreement about certain targets for the 
group. Many members preferred to aim for only a rough first draft 
which could be sent to the field. This would allow the embassy 
personnel to be involved at an earlier stage and "would avoid 
presenting them with a solid front." The chairman visualized a 
more thoroughly discussed and polished document. 

Third, several persons questioned the criteria used by the 
Policy Planning Council to assign country papers to senior officers. 
They felt that a chairman should have more substantive expertise on 
the country than they perceived the chairman as having relative to 
Country X. Reciprocally, the chairman was not at all impressed with ' 
the intellectual competence of many of the members. Thus there was 
a lack of basic mutual respect along many interpersonal axes within 
the group. 

Fourth, the chairman and members disagreed about the level of 
effort whick should be devoted to the process.  The members preferred 
a relatively low level; and the chairman expected a high level of 
effort and commitment. 

In anticipation of our later discussion of how the process 
conflicts were handled, it should be noted that while these four 
"fundamental" differences were probably recognized by the majority of 
participants, they never were confronted in the group. 

Leadership Style, Member Roles and Group Process.  Several 
elements of the chairman's leadership style combined with members' 
expectations to produce process issues. 

1. The chairman preferred a working process which was flexible, 
responsive, subject to quick changes at either the initia- 
tive of the chairman or members,,  He wanted to mazimize 
creativity; he was counting on group enthusiasm and member 
responsibility to energize the process. As a result many 
of the discussions had an apparent aimlessness. During the 
consultants' round of interviewing on March 15 and 16, many 
members expressed the belief that the chairman had not taken 
a firm enough hand in the process. They were appreciative 
of an element of permissiveness in the group and of the 
chairman's responsiveness, but definitely believed that more 
structure—agenda and procedures—was needed. 

2. Tne chairman expected the group to engage in long, searching, 
exploratory dialogue and expected members to contribute 
generously to the drafting and redrafting tasks. He had a 
tendency to keep the same subject matter churning—both within 
a session and over sessions.  In contrast, members expected 
him to write the paper, and wanted him to take a more active 
role in pulling things together in discussions and putting 
them on paper. As early as March 15 and 16 a few expressed 
a desire for a "hard first draft." 
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3. A few complained about the chairman In more specific terms 
(in interviews with the consultants on March 15 and 16). 
Some members felt thai; the chairman had unreasonable expec- 
tations about the need for members to attend all meetings. 
A few resented that the chairman had first placed great 
pressure on members to get their papers written for Part II 
but then had not yet discussed the papers. The chairman 
had imposed on one member an assignment for a "computer 
study" of his agency's activities—an assignment which he 
did not agree was necessary and which could be accomplished 
on top of his normal duties only with substantial personal 
cost. None of these matters had been taken up with the 
chairman in a direct way. 

Two members, the INR man and the desk officer, somewhat 
resented the time and effort required for them to "educate 
the chairman on Country X." Early in the process they 
spent considerable time between meetings essentially 
familiarizing him with X's affairs. They believed he 
could have picked up much of this background information 
from written documents and that he was unreasonable to 
demand their personal time. The chairman, for his part, 
saw these members as non-cooperative. 

4. The chairman's pattern of leading discussion was sometimes 
very effective (the March meeting described earlier was a 
prime example), at other times ineffective.  To the consult- 
ants, the chairman seemed unable to tolerate much silence, 
and often tended to overstimulate or to become over- 
controlling. When he was unsuccessful in stimulating 
discussion, he may have contributed to member frustration 
and irritation. 

5. Another pattern observed by the consultants may also have 
created some problems for members. While the chairman was 
flexible and rasponsive at the tactical level of the group's 
work, he tended to keep purposes and intentions to himself. 
For example, he did not share with other members his plans 
ultimately to have the sections of Part II reduced to two or 
three pages.  Nor did he disclose that he himself did not 
subscribe to the hard line strategy he submitted to them 
for comments. 

Chairman's Desire and Methods for Achieving Precision. As we 
noted earlier, one of the chairman's strategies for promoting con- 
frontation of substantive issues involved using precision methods: 

(a) a comprehensive, mutually exclusive category scheme for objectives; 
(b) ranking and weighting scales for quantifying elements of the total 
planning analysis; and (c) arraying policy implications of various 
hypothetical conditions. We also noted that these methods were only 
moderately successful in surfacing and exploring substantive differences 
among members, partly because of member resistance to the methods. 
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The conflict over the use of the category scheme became apparent 
on many separate occasions throughout the group—almost every member at 
some point mentioned in the group his (or her) difficulty in using objec- 
tives displayed in the FAPS type scheme and asserted a preference for the 
more traditional format for discussing objectives.  In remarks to the 
consultants several members questioned the chairman's judgment in devoting 
a session to the FAPS presentation. 

The conflict over quantification became dramatically manifest on at 
least two occasions. The first occurred around the decision to quantify 
objectives. 

After the group had finished with the USIA paper, the 
chairman brought out the list of objectives and afked 
members to (a) weight objectives according to their impor- 
tance and (b) rate the same objectives according to the 
U.S. ability to influence them. 

One member said in high emotion, "I don't think we 
ought to do it now ... I refuse to do it!!  It's too much 
like a game to do it now.  I need at least a week." Others 
in the group voiced some support for this point of view and 
it was decided to bring ratings to the next meeting. 

After the meeting the dissenting member, the INR man, 
told a consultant:  "the substance of the problems in X aie 
far too serious ... diplomacy is an art, not a science ... 
objectives are guidelines and aids to focus intuitive thought." 

He voiced further annoyance at the chairman's emphasis 
on methodology. In fact, he believed the deficiencies in the 
chairman's approach would be revealed by a test: use two 
groups working on the same country, "one the intuitive way, 
the other the scientific way." 

The second major manifestation of this conflict was less direct; it was 
reflected in the members' low level of preparation for the next meeting and 
the generally low quality of the discussion of the ratings. The discussion 
was marked by nervous laughter and joking, including deprecating remarks 
about the significance of the numerical results which had been obtained. 
The following gives the flavor of the first half of the meeting on May 9: 

Member 1:  "I had 400" (referring to the weight he 
assigned to a given objective). 

Member 2:  "I had 800." 

Chairman:  "Atta boy" (reiiforcing an instance of 
intermember difference). 

Member 3:  "That's known as escalation." 
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Laughing and further Joking followed vhlch in turn 
was followed by confusion and debate about whether it 
made a difference that members used different scales. 
Eventually the chairman accepted the advice of a member 
who claimed some expertise in this methodology—he 
proceeded allowing individual scales. Finally, the 
weighting scores of all members were compiled for each 
objective. The chairman scanned the compilations. 

Chairman:  "I don't know what this tells us, but it's 
tremendously curious." (Laughter by others.) 

Member 4:  "Nothing!  Since we used different scales." 

What accounts for members' resistance to these "precision methodol- 
ogies?" Some resistance was just another reflection of many members' 
preference not to confront interagency policy conflicts in the working 
group. However, many of the members had a more direct antipathy toward 
these methods. 

The chairman and tht consultants generated the following several 
hypotheses to explain what they agreed was real and widespread resist- 
ance:  (a) resistance to anything new; (b) resistance to the "scientific 
methods" versus the art of the intuitive; (c) resistance borne out by 
the assumption that the chairman was too serious about the results of 
the exercise and was taking the idea too far; (d) resiscance to quantifi- 
cation becuase it reduces the flexibility inherent in ambiguity. 

Other Sources of Strain.  By the later stages of the group history, 
there had been an accumulation of irritants and mounting frustration. 

1. There was a growing frustration as the increasing time investment 
did not appear to move the group ahead. As early as the March 15 round of 
interviews, every member complained of the consumption of personal tiwi  and 
stated that he was eager to have the task proceed more efficiently. After 
they began the round of reviewing each of the Part II sections, there was 
evidence of some movement. However, when that cycle was completed the 
group returned to the Part I sections and the process appeared to bog down 
and become repetitious. This was particularly dramatized by the many 
attempts at restating objectives. 

2. Already tenuous relations were further strained by differences 
between the chairman and members about the adequacy of the letter's 
reports. The reports were variable in quality. For example, when the 
chairman requested a member to go back and rewrite this report, the member 
showed surprise that the chairman was disappointed. The chairman, for his 
part, appeared indignant that the agency had omitted an issue regarded 
as Important by the chairman and other members of the group. 

3 
Only the FAPS member and the one other member who occasionally attended 
meetings gave the chairman support in this area. 
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3. A similar source of strain concerned differences—apparently 
qulbbling—over the definition of a particular agency's report. The 
following are excerpts from the consultant's notes on the meeting: 

At this point, the chairman, sounding somewhat 
fuustrated, raised the question of whether the state- 
ment on Internal security didn't cover most of the 
elements of X's political sector which should be 
covered In another part of the paper...One member 
disagreed sharply, saying that the two areas were 
bound up together In X...Two other members agreed... 
This discussion continued In a circular manner for 
awhile, before the chairman halted the discussion, 
somewhat grumpily, and suggested they move on to the 
next report. 

4. The chairman generally showed admirable restraint In the face 
of much passivity and unimpressive contributions by members. However 
an occasional sharp, chastising remark probably engendered some negative 
feelings. For example, on June 6, when the INR man excused himself In 
the middle of  meeting to attend a meeting with his superior, the chair- 
man showed his considerable resentment and said, "Tel] your boss that he 
Is holding up the work of ten people.  I mean It." He would usually 
Inject humor Into such a remark. Therefore, It Is hard to say what was 
the net effect—but the consequences must have ranged from enjoyment 
with the jibe, through indifference, to resentment. 

Importance of Process Issues Depends on Members' Interdependence 

Why are the above process conflicts Important? What difference does 
it make how these conflicts are handled? If process conflicts of the 
types described above persist, they can decrease the efficiency and 
effectiveness of the group, result in reduced member commitment and 
Increase the psychological strain on members. 

The nature and severity of the negative consequences of unresolved 
process conflicts depend upon the degree of Interdependence among the 
participants in the process.  In this case the amount of interdependence 
depended in turn upon one's goals and aspirations for the group.  For the 
«halrman, the effective resolution of most of these process differences 
was absolutely essential if he were to achieve his goals and obtain the 
types of group functioning he diesred. Further, his goal for this group 
was closely linked to his desire to make Improvements in the NPP process 
generally, which was a m^jor career commitment at this time. However, 
for other members the unresolved process conflict was only a source of 
job Inconvenience (because it prolonged the process) and psychological 
strain (because of the friction and frustration in the face-to-face 
meetings). The effect of this process or Its output was not Important 
to other members' present job performance or future careers. 

I 



- 90 - 

To clarify this point, which is crucial to the total analysis of the 
management of process differences, let us distinguish between (a) a mini- 
mum type of interdependencies necessary for achieving a minimally accept-' 
able output; and (b) a higher type of interdependence essential for 
maximum performance. There are different methods for managing the 
process conflicts appropriate to the two types of interdependence. 

Minimum Interdependence. Minimally, the chairman needed the agency 
representatives' continued participation in the group's work and the repre- 
sentatives themselves probably felt a strong obligation to continue. The 
chairman and the members all hoped for each others' eventual support for a 
document which emerged.  In some cases, members may have had particular 
elements of policy on which they wanted the chairuian's ultimate concurrence. 
Also, all participants were minimally dependent upon each other for not 
creating too much discomfort during meetings; any member could block the 
chairman and other members, disagree on trivial as well as important matters, 
and increase others' discomfort; the chairman could scold, punish, ard cajole 

members. The chairman minimally needed the background information possessed 
by the various members, especially the INR man and desk officer. Tfte 
members realized that they were dependent upon the chairman to declar« an 
end to the working group's process. The task activity involved in acnieving 
a minimally satisfactory level of performance in the working group was 
(a) members pooling their readily avrliable background Information and 
policy ideas; (b) the chairman sorting among these for the most relevant 
information and most persuasive ideas; and (c) combining them into a balanced 
and internally consistent document. 

In order to work within the minimum level of interdependence framework 
one can manage process conflict in a couple of ways. One can suppress, 
avoid, or otherwise control the conflict, trying to minimize its manifest, 
disruptive consequences—which is how the conflict in this working group 
was handled.  Or one can confront the Issues and attempt to work through 
to some resolution of these issues. If the Issues are worked through 
successfully the process will work more efficiently.  If one's effort to 
confront and work through the Issues is abortive, one may actually decrease 
the efficJciicy of the group's work. 

Wluire conflicts are controlled and not confronted their expression and 
consequences are less direct.  In this case, the underlying differences 
were handled mostly by joking and various forms of withdrawal. Including 
lack cf preparation, passivity in meetings, leaving early or arriving late 
for mjetings, and not attending meetings. The consultants did not have 
any systematic knowledge about how the members handled their feelings of 
conflict and frustration outside the meetings. However, the consultants 
did hear reports of members venting these feelings to colleagues.  Later 
we will examine the role which the consultants played in helping the 
chairman handle his feelings. 
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Higher Levels of Interdependence. The chairman's aspirations for 
the group required a degree of interdependence and a style of interchange 
which could not be achieved without resolving the process differences. 
Recall that the chairman wanted high member commitment to the group task, 
a creative group process, group norms that favored confrontation of 
substantive issues and that were amenable to experimental approaches, 
including "precision methodologies." 

. 
As long as there existed fundamental differences about the goals of 

the group, the major methodologies tor reaching those goals, and the roles 
and styles of membsrs and the chairman, the chairman could not realize his 
higher level expectations.  To resolve these issues would have required 
confronting them. 

Constraints on the Confrontation of Process Conflicts 

In an earlier section we listed seven factors which tended to con- 
strain the confrontation of substantive differences in the working group. 
At least two of those factors also influenced the handling of process 
conflicts:  (a) the bureaucratic tendencies to be cautious and the related 
general norm of avoiding or suppressing conflict; (b) the non-assertive 
personal styles of the collection of individuals who comprised the member- 
ship of the group. There were several other factors that appear to have 
particular relevance for the handling of process conflicts. 

First, there were a set of factors which ameliorated the effect of 
the process differences discussed above. Members and the chairman prob- 
ably did not, on balance, feel these elements as poignantly as they are 
described.  The fact is that the differences, frictions, etc. were offset 
by the positive aspects of members' attitudes toward their responsibilities 
and by the attractive aspects of the chairman's style. 

The members' basic high level of dedication to their jobs offset any 
tendency thev had to be alienated from the working group and permitted 
them to function in the group despite their personal reactions. Moreover, 
several members had worked for long periods of time on X's affairs and 
had a deep interest in U.S. policy in that area. This basic conuiitment 
tended to guarantee a certain level of member contribution regardless of 
process issues. Also the members appeared to have developed a general 
bureaucratic tolerance for inefficient, non-productive meetings. Therefore, 
just as there were no peaks of enthusiasm or brilliance on the part of the 
group, neither was it easily moved to despair. Thua, there was a floor 
on the level of withdrawal or actuated antagonism which decreased the 
likelihood that a confrontation would be precipitated. 

Certain qualities of the chairman himself offset many of the differ- 
ences members had with him. Taking the edge off their differences in 
aspirations for the group's performance was the chairman's boyish enthu- 
siasm.  Even though Lhe chairman asked for more effort than they expected 
to give, his own diligence made it difficult to get irritated with him. 

- 
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Although he took his task seriously, he did not take himself too seriously. 
His ability to criticize himself, his own willingness to joke at his own 
expense, and his apparent openness to many types of influence were all 
redeeming qualities.  It is true that he occasionally criticized and 
scolded.  However, despite the  fact that he was generally more discouraged 
wltl member performance than favorably impressed, he tended to use rewards 
more than punishments in attempting to influence the group. 

Second, members were not likely to express directly those negative 
feelings which they  had   because of the costs and risks in confronting. 
The accumulating personal frustrations and inconveniences did not justify 
risking an interagency "incident." Nor were members inclined to want to 
risk any personal embr.rrassment in front of others. 

Finally, there just was no adequate incentive for members to confront. 
Recall the earlier analysis of the influence of levels of expected perform- 
ance and degrees of required interdependence upon methods for handling 
process conflict. This analysis would indicate that because members had 
only modest output expectations they might favor controlling (suppressing, 
avoiding) conflict rather than confronting it in the interest of resolving 
it.  In any event, tney clearly had less incentive to confront and resolve 
it than did the chiirman.  That is to say, suppressing the conflict was 
objectively a relatively more satisfactory solution for members than for 
the chairman. The payoff members could perceive for confronting was the 
dual possibilities of a more efficient or less efficient process. 

Attempts to Handle Process Issues 

We have reviewed the large number of latent process issues in this 
group, observed that they were geneially not confronted in the group, 
and analyzed the basic factors which tended to constrain members from 
surfacing them. Now we turn to an analysis of the efforts by the chairman 
and the consultants to handle these differences as constructively as possible, 

Chairman's Invitations for Discussion of Procedural and Prccess 
Differences.  The chairman made various and repealed attempts to initiate 
discussion of procedural issues. He invited comments—critical or other- 
wise—on how he as chairman and the group as a whole were functioning or 
might function more effectively. When he became discouraged by the 
progress of the group, he became especially eager to have members express 
their differences and contribute ideas on how to proceed. 

After four meetings, little had been accomplished; draft submissions 
by members had been late and incomplete or of low quality In the opinion of 
the chairman. While he was not especially impressed with the inherent 
strengths of the group, he assumed that part of the problem was his style 
of leadership. He Invited the participation of the State Department's 
organizational development program group. As a result an internal consultant 
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and an external consultant began to observe the working group meetings 
and discuss with the chairman certain factors that might be affPcting 
the productivity of the group. He also distributed the memo presented 
earlier in this chapter which made explicit his goals and invited 
discussion of working methods. 

In some instances, the chairman's leadership behavior was consist- 
ent with tue open, responsive pattern suggested in the memo referred to 
above.  In other instances his behavior was very different-an observa- 
tion which we shall explore later.  The following consultant's notes 
were taken from the session a week after he distributed the memo.  They 
illustrate (a) the chairman's reinforcement of a member's disagreement 
with the use'ulnes. of the scheme which the chairman had introduced for 
arraying objectives; and (b) his readiness to pursue topics which 
members advanced. 

Before the meeting was officially under way a member 
sitting at the left of the chairman remarked to him 
that he found the non^ ^APS statement of objectives 
easier to work with.  The chairman defended the FAPS 
approach, but tried to respond acceptingly to his ideas. 

Although the first member had made only a side com- 
ment, other members of th^ group were attending to his 
interchange with the chairman. A third member pulled 
out a sheet of paper and said, "I have worked over that 
statement of objectives." With indications of interest 
from the chairman and others, he started to read it and 
indicate types of changes he had made (costly editorial 
improvements, sharpening, clarifying, etc.). The chair- 
man asked for the sheet from which he was reading. 
Others were offering procedural suggestions on how the 
group might work with his material. A fourth member 
stood up at the board; others were revising their own 
copies as the draft was read.  (The chairman was respon- 
sive and seemed to be willing to go anywhere and any way 
there was interest and initiative provided from within 
the group.) 

As a supplement to the chairman's efforts, the consultants tried to 
help him better handle the process conflicts by three broad methods: 
critique interviews with the chairman; data gathering interviews and 
other communications with members of the working group; interventions in 
the group process. 

Six weeks later sharp interchange oc rred between the chairman and 
the IHR officer when the latter challenged him on the use of quantifica- 
tion exercise. The interchange was excerpted earlier during discussion 
of the nature of process issues.  Subsequent reactions by the chairman 
reflected his ambivalence about members' openness to Influence over the 

' 
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process: he said he was angry that the member had expressed his feelings 
so strongly. The consultant asked whether the chairman was also pleased 
that the IM officer felt free to challenge him. The chairman then said, 
"But I wanted to go ahead and do it." However, the subsequent reaction 
by the INR officer illustrated the benefits of this type of interchange. 
He told one consultant, "I feel better about the relationship with the 
chairman because our differences are in the open. We each know where the 
other stands.  I'd say our working relationship is pretty good." 

Consultantsr Critique Sessions with the Chairman.  In consulting 
with the chairman, the consultants were working with only one participant 
to the process differences, but one who was both strategic to the process 
and very interested in modifying his approach if appropriate. The 
consultants met with the chairman both shortly before and immediately 
after meetings. The Internal consultant attended all but a couple of 
the working group meetings after becoming involved in March. The 
external consultant who was attached to a university attended about a 
third of the meetings after joining the project. Based on analysis of 
the nature of these pre- and post-session interactions, it appears that 
the consultants performed the following functions for the chairman: 
(a) provided support and an opportunity for ventilation; (b) supplied 
additional observations about group meeting processes and offered 
diagnosis; (c) served as a sounding board and coach for the chairman 
regarding management of process difficulties. 

1. In the brief sessions immediately after a working group meeting, 
the chairman would often ventilate his feelings—frequently dissatisfac- 
tion, disgutt, irritation, exasperation, anger. He correctly assumed 
that the consultants would accept his feelings—neither ask him to deny 
them nor disappro a of him for having the feelings. Moreover, the chair- 
man knew that the consultants had an interest in helping him; and he must 
have realized, too, that they had warm personal feelings toward him as 
well.  Therefore, it seems reasonable to assume that the chairman derived 
some social-emotional support from these contacts with the consultants at 
a time when it is also reasonable to assume he could use it. 

2. The predominant consulting activity in the critique session was 
supplying the chairman with additional process observations and generating 
and evaluating diagnostic Hypotheses. The new data provided the chairman 
was of several sorts:  consultants' observations in the working srouP 
meeting; the consultants" own reactions- to the group process and partic- 
ularly to the chairman's actions, which wtre suggestive of how the other 
members might have been reacting privately; reports on the general nature 
of reactions of members learned by interviews or other contacts outside 
the group meeting.  The last type of data—based on discussions with 
members—was provided in a sufficiently general or anonymous form that 
the confidence of his members involved was assured in cases where there 
was any particular concern on his part. 
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The content of these process observations included many elements of 
the analysis in this report—in bits and pieces, of course. However, 
one particularly significant type of "feedback" to a participant to 
process conflicts is to confront him with observations about discrepancies 
between his statements and actions. An initial observation recorded in 
the consultants' notes is illustrative; 

The chairman says he is ready to try methods to get 
more group involvement. But he does not appear really 
commicted to sharing control over the operation with 
the group. He partly appreciates this dilemma. 

Similarly, it was pointed out to the -hairman that he vanted members to 
contribute personal ideas—to take personal risks in the group; and yet 
he hadn't established a climate of interpersonil familiarity after six 
weeks; members did not know each other by name. 

The chairman was very receptive to both personal, confronting "feed- 
back" and diagnostic observations on other elements of group process. 
He was quick to grasp it intellectually. He was as independent as he was 
receptive—that is, he had his own means for testing the validity of the 
consultants' hypotheses.  These aspects of the critiques were usually 
mutually gratifying to th?. chairman and the consultants. 

3.  The chairman usually tested his plans for future meetings with 
the consultants—who could react to these in terms of their understanding 
of the process differences existing in the group. For example, if a plan 
advanced by the chairman ignored the members' preference for more structure 
or their impatience with certain repetitive tasks, the consultants might 
essentially negotiate a middle group course between the chairman's predis- 
position and the group's preferences. 

The consultants took initiative in directing the chairman's attention 
to certain process areas. For example, as a result of the March 15 and 16 
round of interviews, the consultants underscored the critical importance of 
the chairman's relationship with the INR and desk officers and urged him to 
make even more effort to meet and build a working relationship with these 
two.  It's difficult to say whether, as a result of the consultants' 
urgings, he actually increased his effort or was any more successful in 
these relationships.  The consultants offered to participate in any two- 
or three-person sessions where it would be appropriate. The consultants 
concluded that they would not work on these relationships by process 
interventions within the larger group.  "There was not the requisite group 
devslopment nor necessarily the member resources to help." 

The coaching aspect of working with the chairman was the most difficult 
part of the critiques.  The chairman was eager for the consultants to trans- 
late the diagnoses into action recommendatio.^. Often this was both diffi- 
cult and futile. Because the chairman's style, of operating in the group 
was an integral part of his total behavior pattern, when in a meeting he 
often neglected a suggestion for handling the process, suggestions which 
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had seemed useful to both the consultants and the chairman before the 
meeting and continued to seem valid to the consultants during the meeting. 

Contacts with Other Members. The consultants' third-party relation- 
ships to the chairman and the group membership were asymmetrical; there was 
no pretense to symmetry. The consultants' round of interviewing with, all 
members in March was the only contact with most of these members outside 
the group. More frequent contact did occur with the two key members 
either in a subgroup meeting with the chairman or in an interview between 
such meetings. 

The consultants did not perform for members any of the third-party 
functions listed above as involved in their contacts with the chairman. 
The contacts probably did have some effects along the following lines. 
(a) The consultants by their presence and interview questions offered 
evidence of the chairman's interest in naibeTä'views and reactions and in 
getting their assistance in the process.  (b) The consultants underscored 
thi  idea of discussing process issues—which is by no means a standard 
aspect of bureaucratic life.  (c) Tb<= interviewing gave the consultants 
essential data with which to enable the chairman to adjust his own 
behavior to accommodate members' preferences, if he so chose. 

Despite the asymmatry in the frequency and nature of contacts with 
the chairman and members, the consultants attempted to preserve their 
neutrality on certain central process issuas, e.g., the relevance of the 
precision methodologies, and therefore avoid being identified with the 
chairman on the issue. 

Also, even more basic, the consultants endeavored to maintain a 
professional objectivity—a type of separateness from the task process 
and its participants. Presumably this was observed by members and itself 
should tend to offset Khe  tendency to infer any type of alliance from 
the fact that there was asymmetry in the nature of the consulting 
relationship.  However, we don't have direct evidence from members on 
these points. 

Process Interventions in the Working Group.  In the first three 
meetings which they attended, the consultants did not participate in the 
meetings in any way. After the round of interviewing on March 15 and 
16, the consultants decided it was important to make a process inter- 
vention in the next meeting, based on the following considerations: 
(a) The interviews had served to build a relationship between the 
consultants and group members and therefore the latter would be more 
likely to be able to use the assistance, if it was on target.  (b) Because 
of the consultants' new insights into the group's process issues, such an 
intervention was more likely to be on target.  (c) The consultants wanted 
to build an active process role for themselves—and it was essential to 
start sooner rather than later. 

:■ aUWHMWi "T—- 
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The consultants did begin to make process interventions—of at 
least three types: 

One type of intervention related to the regulation of the process. 
If the chairman was passing over a suggestion made by a member earlier 
in the session, the consultant might suggest that the chairman return 
to the member's concern before proceeding. Or the consultant might try 
to break a log jam, as the internal consultant recalled: 

For example, during the discussion of the paper of 
X agency, one member went into a long monologue and 
the chairman tried to cut him off.  They then engaged 
in an argument in which the subject wasn't relevant 
to the group. Members were just sitting and watching. 
Both hac} become polarized on the topic and neither 
appeared willing to let it pass.  I intervened, saying, 
"I hear you two fighting and there is obviously some 
problem between you; and yet it doesn't relate to the 
discussion." That was enough to break the log jam! 

A second type of intervention was to model confrontation behavior. 
The consultants believed that it would be better if the participants 
dealt explicitly with their process differences. They tried to make this 
more likely—more legitimate in this setting—by behaving in a confront- 
ing, way themselves, primarily toward the chairman whom they believed 
would not be threatened by it. For example, tla consultant might chal- 
lenge him if he seemed to be ignoring an input or if he was becoming 
defensive about the work methods he had introduced. 

A third type of intervention was to try to summarize discussion or 
sharpen a substantive issue which had been surfaced but not explored. 

In analyzing the role of the third-party consultants in this case 
history, it is important to note certain types of process interventions 
which were considered, but not actually made. The consultants did not 
attempt to promote a discussion diagnosing the group process during the 
working group meetings. Nor did they attempt.to work in the group on 
those interpersonal relationships which were poor, creating an adverse 
effect on group progress. 

In one sense, these more confronting interventions might have been 
just what was required, at  least,  to increase the efficiency of the 
process; and, at best, increase its creativity. Therefore, we need to 
understand why they weren't made. First, the discussion of the members' 
ovm lack of incentive to confront issues is relevant here. The level 
of group achievement to which they aspired could be achieved by control- 
ling the conflict without confronting it. Also, the consultants sensed 
the members' fear of the possibilities associated with a candid confron- 
tation, such as an interagency incident and personal embarrassment. A 
direct choice by the consultants to promote or engineer a confrontation 
would have appeared to be more in the interests of the chairman than of 
the members. 
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Still our analysxs indicated that the level of group product the 
chairman sought was only possible if some higher level of understanding 
was reached within the group. If that analysis is correct, then the 
absence of any genuine confrontation in the face of continued important 
latent process conflicts was decidedly to the disadvantage of the chair- 
man who was the consultants' primary client. These cjnsiderations—by 
themselves—would have indicated the need to go ahead and take the 
risks associated with a confrontation, assuming reasonably favorable 
conditions. 

It happened that other conditions were largely unfavorable. The 
fact that there were no really assertive personalities in the group— 
other than the chairman—lowered the probability of success of an effort 
to confront. 

Also, in some meetings the consultants shared with members and the 
chairman feelings of discouragement and frustration and may have been 
partly immobilized by the prospect that their intervention would 
probably both add to the frustration and prolong the meeting. 

Based on hindsight, a strategic deficiency in the third-party 
consultants' attempts to help manage differences in this working group 
was not having requested that the group regularly set aside some time 
at the end or in the middle of each meeting to review and critique group 
functioning.  If this had been regularized over time, the critique could 
have progressed from safer topics, such as the need for agenda and proce- 
dure to more emotion-laden relationship problems. 

Another type of design of the situation—coffee breaks or subgroups 
on elements of the task as a part of the long sessions—could have 
promoted both more process work and more development of interpersonal 
bonds. 

Results 

The study ended before the task of drafting a long-term policy paper 
was completed. We don't know anything of the quality of the paper even- 
tually produced; but judging from the high intellectual capacity and 
standards of the chairman, it would be surprising if the document did not 
exceed the purposes for which the Ambassador to X and the field inspector 
had initiated the National Policy Paper procedure. 

While there is no basis for appraising the paper itself and its 
utility, we can assess some aspects of the procedure. We did review a 
large part of the life of the working group. The group was only to be 
convened a few times after we stopped observing it. The chairman hoped 
to innovate in  the process; he intended that the group share that goal 
and that they actively contribute to the innovation. Similarly, he hoped 
that the group would share his high aspirations for the quality of the 
product and willingly invest the extra effort to ensure a high quality 
product. But, in fact, the group never became an active instrument for 
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achieving these special goals. There were several types of reasons why 
it didn't. First, members never shared the chairman's goals as he had 
hoped many of them would.  Second, the process issues, some of which 
were related to the chairman's pattern, were not worked through and as 
a result were barriers to member commitment and group development. 
Third, fhere were not only the factors constraining interagency collabo- 
ration generally but some additional skepticism about the National Policy 
Papers in particular.  Fourth, agency representation may not have been 
of the requisite quality in terms of substantive knowledge, organizational 
authority, interpersonal assertiveness and intellectual curiosity. With 
respect to this last factor, especially, one doesn't know how much the 
quality of individual contributions was an effect rather than a cause of 
other group difficulties.  Finally, the consultants played some apparently 
useful functions, but not   others that in retrospect might have helped 
promote group effectiveness. 

Summary and Conclusions 

Flow Model 

Many of the basic contextual forces affecting dispositions toward and 
against collaboration in this interagency group corresponded to those 
in the BIG setting. There was some particular antipathy toward the 
Policy Planning Council auspices, largely because participants were 
skeptical about the utility of the planning documents produced by the 
Council. Also inherent in the policy-planning concept were bureaucratic 
norms of caution and tactically-based preferences to confront the issues 
at another time and place. 

Serious engagement among participants was also inhibited by aspects 
of the effort, which could have been designed differently, e.g., the low 
level of agency representation on the part of the working group, the low 
self-confidence of members, their interpersonal styles, and their pre- 
occupation with programs rather than policy. The factors that ensurfed 
at least minimum involvement included the dedication of members, desire 
to avoid interagency criticism, and desire to exercise some influence 
over the group product. 

Within the above mixture of forces from the context and policy plan- 
ning procedure,    the chairman sought to produce not Just a satisfactory 
planning document but an exceptional one and to innovate in the process 
as well. He wanted to enlipt a collaborative group effort toward these" 
more ambitious goals. 

Interunit Dynamics and Third-Party Roles 

Compared with Chapters 3 and 4, this chapter afforded a closer look 
at behavioral strategies and other dynamics involved in the interaeencv 
effort. 7 

: 

/ 
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Production of a satisfactory planning document required joint 
problem solving—spelling out alternatives, exploring consequencus of 
alternatives, articulating and ranking superordlnate goals.  It also 
would Involve some bargaining—making trade-offs of minor issues. 
Ideally, major issues were not to be compromised, rather opposing 
views were to be developed in a way that would enable superiors to 
decide. 

Creating an exceptional product would require an even more creative 
problem-solving process and a more thorough search for integrative 
solutions before the parties resorted to bargaining or compromise decision 
making.  In short, the kind of interaction system which the chairman 
required would have a high proportion of problem-solving versus bargain- 
ing.  Reference to the contrasting tactical requirements of problem 
solving and bargaining set forth in Chapter 2 indicates that several 
aspects of this particular policy-planning setting pointed to bargain- 
ing, rather than to problem solving.  For example, the bureaucratic norm 
of caution led to preplanned contributions and written position papers 
(associated with bargaining) rather than spontaneous response (associated 
with problem solving). Similarly, the low level of representation meant 
that participants had little or no authority to commit themselves to the 
working document (a bargaining tactic sometimes referred to as "calculated 
incompetence '); more authoritative participants ^re required for problem 
solving. r 

Another tactical requirement of problem solving is that the parties 
must accurately state their goals and preferences md  confront their 
differences. Thus, the chairman should have and did attempt to promote 
candid confrontation of substantive differences. His third-party efforts 
in this regard took a variety of forms—discussion probes, measurement 
devices, devil s advocate experiment, and rewards to members who surfaced 
differences. These third-party interventions were innovative in concep- 
tion, but nevertheless failed to really promote the candid confrontation 
of substantive differences—a step essential to the problem solving. 

The failure to achieve the candid confront-tion resulted in part from 
the persistence of certain emotional Issues generated by the process. 
According to the interaction theory presented in Chapter 2, the desired 
pattern of joint decision making would be more possible with a high 
proportion of identity reinforcement to identity conflict.  Therefore a 
second major task of the third party chairman and consultants in managing 
the interfaces in this group was to promote identity reinforcement. 
There was a host of process issues, many of them involving identity 
conflict. ' 

1. Many members didn't accept that the chairman was appropriately 
qualified to chair this working group. 

2. Many didn't accept the authority which he assumed when he 
unilaterally determined methods. 
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3. A few resented being se^r as readily available to educate the 
chairman about Country X. 

4. For his part, the chairman didn't confirm members' competencies. 

5. The chairman perceived the ideal member as an intellectually 
curious and facile individual, whereas the member tended to see his 
appropriate role behavior as a more cautious and routine reporter of his 
agency's views. 

6. In the early period the chairman tended to see his own role as a 
seminar leader, an intellectual catalyst, whereas members expected him to 
take their presentations and then promptly author a document which 
attempted a coherent synthesis of the various presentations. 

7. The use of quantification techniques seemed to violate the self- 
concept of several members whose model of diplomacy stressed intuitive 
analysis and the subtle use of language rather than quantitative analysis 
and standard terms. 

8. Although the chairman expected members to move flexibly between 
institutional roles—as agency representatives—and individual roles—as 
intellectually free agents—he did little to enable this type of role 
flexibility.  In the opinion of the author, members had a greater need 
for personal and professional identification than the chairman allowed. 
This is paradoxical because the chairman was even more interested in 
access to their personal and professional insights than they were in 
providing them. 

Each of the above differences, most of them involving role expecta- 
tions or assessments of personal qualifications, led to identity denials 
which had the effect of frustrating members and often resulted in psycho- 
logical withdrawal from the working group. Most of these identity 
conflicts and other process issues were not resolved. The case illus- 
trates the effect of identity conflict in limiting the investments of 
members' energy in the creative problem-solving activity. 

The consultants' efforts have already been treated in terms of the 
third-party framework and need not be reviewed here. 
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CHAPTER 6 

Th£ INTEGRATIVE POTENTIAL OF A PROGRAM PLANNING EXPERIMENT 

This is an appraisal of an experimental cycle oi an interagency 
program planning system.  The system involved the development and review 
of the Country Analysis and Strategy Papers (CASP) concerning each country 
in the region of Latin America.  It was one more response to the grow- 
ing demand for interagency mechanisms which are pursuant to some coherent 
set of U.S. policies. 

Generally, systematic efforts at coordinated interagency planning 
have been limited in one or more of the following respects:  (a) limited 
to type of problem, e.g., long-term policy plans or contingency plans; 
(b) limited to two or three agencies; (c) largely confined to the field 
or a given level of the agencies' hierarchies in Washington; (d) limited 
to a single country.  The CASP effort related to almost the full spectrum 
of substantive problems, involved as many parts as possible of the foreign 
affairs community, and required the participation of their complete 
hierarchies for one region. The CASP differed from the NCPP (described 
in Chapter 5) in that the CASP was a shorter-term planning document and 
emphasized program planning rather than policy planning. 

What is the integrative potential in such a program planning exercise? 
Did it work in a specific, immediate sense? Did it strengthen the 
integrative tendencies of the community in a more ger.eral sense? These 
are the main questions to which this review of the ly67 CASP cycle is 
addressed. 

: 

Introduction - Backgr-»und and Overview of  the Cycle 

Additional Interagency Powers for the State Department 

The presidential order, NSAM 341, which was issued March 2, 1966, 
directed the Secretary of State, assisted by the Department's regional 
assistant secretaries,  to assume responsibility to the full extent permitted 

This report is based on information and attitudes expressed during personal 
interviews with approximately 35 Washington-based members of the interagency 
community involved in Latin American affairs.    These Included selected desk 
officers,  country directors and regional level officials from the bureau of 
Inter-American Affairs of the Department of State and equivalents from AID, 
DOD,  USIA, Peace Corps and the Departments of Commerce and Agriculture.    The 
interviews were conducted during the Spring and Summer of 1967.     I am Indebted 
to several members of the ACORD staff in the Department of State, with whom 
I collaborated in an evaluation study of the CASP cycle.     Susan Farrington, 
Walter Hobby and Al Patterson and the author shared responsibility for con- 
ducting the Interviews.     Group discussions facilitated the development of 
the ideas reported here. 

! 
. 
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by law for tho overall direction, coordination, and supervision of inter- 
departmental foreign affairs activities.  To assist the Secretary of State 
in his role, the order established a Senior Interdepartmental Group (SIG). 
The SIG consisted of the Under Secretary of State (Executive Chairman), 
the Deputy Secretary of Defense, the Administrator of AID, the Director 
of CIA, the Chairman of the Joint Chiefs of Staff, the Director of USIA, 
and the Special Assistant to the President for National Security Affairs. 
Representatives of other agencies with responsibility for specific matters 
to be considered attended on invitation by the Chairman.  In addition, 
a subordinate Interdepartmental Regional Group (IRG) was established for 
each geographic region corresponding to the jurisdiction of the geographic 
bureaus in the Department of State.  Each IRG was composed of the regional 
Assistant Secretary of State (Executive Chairman) and a designated repre- 
sentative from each of the agencies represented on the SIG. 

The creation of the SIG and IRGs was clearly a strong boost to the 
formal leadership role of the State Department in foreigu affairs. In 
effect, the concept of the primacy of the ambassador assisted by a country 
team was extended to two additional hierarchical levels of the foreign 
affairs community.  A key element of NSAM 341 was the mandate to State 
to assume overall "direction" of interagency foreign affairs activities. 
This was given meaning by the "executive chairmanship" power delegated 
by the President to State Departmental officials.  In the words of General 
Maxwell D. Taylor, who as special consultant to the President recommended 
the creation of the SIG-IRG apparatus: 

.... the chairman is an Executive Chairman.  This is 
the code we have developed to describe a chairman who not 
only presides but also decides.  He is charged with the 
responsibility of reaching a decision on all issues which 
come before his committee.  If, indeed, there is disagreement, 
then the individual representative of the department disagree- 
ing has the right of appeal to the next higher authority if 
he does not accept the decision of th3 chairman. 

It is significant for the present study that the assistant secretaries, 
in their capacities as Executive Chairmen of the interdepartmental regional 
groups, were required to "work closely with U.S. ambassadors and the country 
teams abroad and . . . assure the adequacy in their regions of U.S. policy, 
plane, programc, and performance."2 

Phases of the Cycle 

By the Fall of 1966 it was evident to'the IRG for Inter-American Affairs 
that closer coordination of planning and programming documents was essential 
if the NSAM 341 requirements were to be met.  On November 30, 1966 the 
2 —■ 
White House announcement (37). 
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group agreed to the creation of an experimental system to produce a consoli- 
dated interagency policy and program document for each country ir the Latin 
American region.  This document was to be the point of departure for the 
separate agency, fiscal year 1969 program and budget submissions. 

The system cycle had five phases: 

I.  January-February, 1967 - IRG reviewed agency, fiscal 
year 1969 program guidance to the field, and directed the 
country teams to prepare CASPs. 

II. March-May, 1967 - Country teams prepared and submitted 
CASPs. 

III. April-June, 1967 - Washington interagency working levels 
analyzed CASPs and prepared key issues. 

IV. May-July, 1967 - IRG reviewed each CASP, and approved 
them (some were conditional upon major revision). 

V. May-September, 1967 - agency program and budget documents 
prepared consistent with CASPs.  (This phase occurred after the 
field research on which this study is based.) 

In phase III the working level analyses were coordinated by individual 
country directors of state's bureau of Inter-American Affairs.  Some country 
directors used interagency group meetings; others used memoranda and bilat- 
eral discussions.  Some CASPs were revised in Washington; some were revised 
in the field.  Each country director supervised tht preparation of a set 
>f key issues for IRG discussion. 

In phase IV the IRG met once a week to review two CASPs at a session. 
Some ambassadors or other country team menber'» participated.  Certain 
agencies, such as the Departments of Commerce, Agrici iture. Treasury, 
Peace Corps, and the Bureau of the Budget, participa j-d occasionally. 

Purposes of the Cycle 

In the author's opinion there were three underlying purposes of the 
CASP cycle, all implicit in NSAM 341 and thvd subsequent White House announce- 
ment of March 4: 

1. To promote greater rigor and sophistication in the 
process and products of program planning. 

2. To contribute to the development of deeper insights 
by Washington and the field into one another's situations. 

3. To contribute to the development of closer inter- 
relationships among the foreign affairs agencies and their 
activities. 
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Within the terms of each of the purposes there were at least modest 
achievements of the experimental CASP cycle in 1967. More importantly, 
considerable additional potential existed wi'.h the CASP system which was 
not exploited in this initial cycle but which could be realized in subse- 
quent cycles. 

Before treating our primary interest here, namely the interagency 
aspects of the CASP cycle, we need to review something of the nature and 
quality of the planning documents and the type of field-Washington 
linkages required. 

Rigor in Plans. The CASP cycle was responsive to an urgent need for 
improvement in the quality of the thinking in the planning process.  Several 
factors contributed to this need in 1967.  First, the magnitude, breadth, 
and complexity of foreign affairs was changing rapidly.  Second, improve- 
ments were being made in the state of the planning art, for example, in 
information handling and analytical techniques. Third, the Ccagress and 
the U.S. public were demanding a higher level of sophistication in the ex- 
planation and justification of foreign affairs activities and policies. 
These changes required changes in the pattern of thinking by members 
throughout the foreign affairs system: new concepts needed to be fashioned 
and adopted; time horizons needed to be lengthened; background assessments 
needed to include new types of discriminations; more consideration of 
alternatives were appropriate; and harder questions had to be asked. 

In recent years there had been substantial improvements in the quality 
of the planning processes of many individual agencies, notably Defense and 
AID.  These Improvements occurred in some degree in connection with the 
planning, prograiming and budgeting systems (PPBS) adopted in individual 
foreign affairs agencies. The organizational integration of State and 
AID in the Latin American region had had a positive influence on the quality 
of political-economic development thinking. The CASP was an effort tc 
build on and extend these earlier efforts. 

Without detailing the format of the planning document we can identify 
several of its features--what was expected from the field and what resulted. 

First, the nature of the requested document specifically required 
attention to the consistency between assessments of the environment within 
the country, including identification of the threats against U.S. interests 
and the opportunities for U.S. action and U.S. objectives in that country; 
and between these U.S. objectives and the magnitude and composition of the 
U.S. program resources expanded in the country. Many documents met this 
standard. However, in some cases, the CASP assessments of the country 
situation were extremely well done, but virtually ignored when the objec- 
tives were set forth. Similarly, in some CASPs the relationship between 
the stated objectives and the allocation of resources to programs was not 
discussed. 
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Second,  the guidelines sent  to the field required quantification of 

wL! thlS sectl0Ii Including:    a listing of alternatives re- 
tions   'n? Sta^ment of/he next best line of action Snder present condi- 

s r^os'siMl ty ofle LI11 "'T'^ t0 POt£ntial ^rtiit J th't Lve some possibility of becoming real;  contingent plans if the princinal 
objectives cannot be achieved or if fewer'resources are. ava^Üble than 
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Field personnel are more familiar with current conditions In 
the host country and with the personalities and attitudes of its leaders. 
Washington personnel are comparably more familiar with and sensitive to 
the current attitudes of Congress and Interest groups in the United States. 
Both sets of attitudes and conditions are important for decision making. 

How factors are weighted in the selection among alternative U.S. 
programs in the host comtry provides another point of contrast. Whereas 
the thinking of Washington officials weights very heavily the basic utili- 
ties of the program being considered, the field personnel are more in- 
clined to exploit the best opportunities which become available.  An 
appropriately balanced orientation is more likely with greater field- 
Washington dialogue. 

The field's advantage in appraising the current effectiveness of 
different policies and programs within the country to which they are 
assigned is matched by the potential advantase of regional officials 
in Washington in making supra-country comparisons.  Often the inter- 
country comparisons can be of value to personnel in the mission as well 
as Washington groups. 

There are certain barriers or inhibitions to full, open discussions 
between these differently oriented groups.  One barrier is the necessity 
to rely so heavily upon written messages, the formality and permanence 
of which is not conducive to exploratory communications.  Another barrier, 
the time lag between a message and its response, is further discouraging 
because it prevents a continuous give-and-take interchange. 

Also, field personnel are ambivalent about how much they communicate 
to Washington.  They do not want to reveal completely their strategy, 
their objectives, and their programs to Washington.  Usually an Ambassador 
feels he has greater flexibility if Washington is kept relatively ignorant 
of his mission's intentions and operations. 

-  Many persons concurred with the idea expressed below that there is 
a 

general and Insurmountable reluctance to commit one's 
plans to paper—to expose policy intentions prior to im- 
plementation.  The environment breeds covertness.  Neither 
Foreign Service Officers nor AID personnel want to risk 
making projections for the hierarchies above them. 

This fear of putting plans on paper derives in part from the tendency 
of reviewers of plans to hold originators to their products.  The fear of 
field personnel also derives from the assumption that "a little knowledge 
is a dangerous thing." The GASP was specific enough to permit superficial 
second guessing; but it was not comprehensive enough to convey all of the 
relevant subtleties and uncertainties. 
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Still other sources of irritation affect the quality of field-Washington 
relations.  Field personnel resent the amount of paper work which Washington 
requires, which itself is a symptom of the feeling of officials in Washington 
that they don't know enough about conditions, activities and thinking in 
the field. 

The CASP can be evaluated in terms of whether it overcame the field- 
Washington barriers and created opportunities for two-way communications 
which could approach a synthesis or balance of their differing orientations. 
Specifically, to what extent did the implementation of the CASP follow the 
pattern and intensify the irritations? To what extent did it depart from 
the pattern and reduce irritants? 

The country team was responsible for producing a good document, which 
was an absolute necessity for making the CASP process productive.  A gross 
measure of the adequacy of Washington's efforts was the percentage of 
ambassadors who took seriously the cycle this year.  Our general impression 
based on the interview data was that the number was modest. 

In only a few cases did productive dialogue occur between the field 
and the. country office while the CASP was still in draft stage.  This was 
possible if the desk officer or country director happened to make a field 
trip that coincided with the field's preparation of the document or if a 
key member of the country team happened to visit Washington during that 
period. 

More dialogue occurred when the CASP reached the review stage in the 
IRQ. Several interviewees with regional responsibility stressed the 
value of the CASP in increasing dialogue between the embassy and the 
regional offices in Washington; for example: 

The CASPs, for the first time, have given both the 
ambassador and the Latin American bureau front office 
a one package picture of United States objectives and 
resources in each country.  In return, the ambassadors, 
especially those attending the IRG meetings, get new in- 
sighcs into Washington perspectives, especially the views 
of the agencies other than the State Department. 

Many things have been surfaced that would have been 
hidden.  In one IRG meeting an ambassador learned just 
how stiff Washington was becoming on the subject of 
self-help. 

In another IRG meeting, an ambassador provided a picture 
of developments that had not been clear from the written 
reports from the country.  This was highly valuable to 
the IRG members.  The ambassador also learned more about 
a Washington policy of central value to his own mission. 
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In still another IRG meeting an Important problem was 
thoroughly explored.  A good CASP document combined with 
the personal involvement and expert presentation by the 
ambassador at the IRG meeting convinced the members that the 
country team's views were sound.  In the process the best 
thinking of several members of the IRG were brought to bear 
on the problem. 

Another person who believed that even though those issues and others 
would have arisen without a CASP, the process had raised the issues in a 
more timely fashion. 

Seven ambassadors attended the IRG meeting scheduled to review their 
CASPs.  Many IRG members regarded it   an important benefit of the CASP 
that these particular dirlogues  occurred between themselves and ambas- 
sadors.  Others indicated that the ambassadors' presence had mixed conse- 
quences:  their presence strengthened an already existing tendency to spend 
time on current problems and neglect long range strategy and objectives. 
However, this tendency probably both reflects and meets a need by IRG 
members for a more descriptive feel for a situation before they can 
wrestle with the more abstract issues. 

The assigned role of the country office in receiving and re- 
viewing CASPs and developing key issues from them did give content to 
the vertical, linking role between the field and the IRG. There- 
fore, the complete cycle will probably have a moderately positive 
effect on strengthening these linking roles of country directorr 
and desk officers.  The effect of those functions would have been 
greater if desk officers and country directors would have been clearer 
about what was expected of them and what analytic roles, if any, 
were being performed by others. 

The Interagency Opportunities and Results 

Inteiagency Initiation of the System 

The decision to enter into the CASP exercise was made by an interagency 
group—the IRG.  To the extent that the participating members of IRG did, 
in fact, have an opportunity to fully explore the meaning of CASP and to dis- 
cuss their reservations, doubts, hopes and expectations, this interagency 
decision itself would contribute to interagency unity. Apparently both 
time pressure—to phase in with FY '69—and the normal tendency of agencies 
to "wait and see" limited the extent to which the decision process created 
a more basic consensus. 
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A more apparent "missed opportunity" centered on the development of 
guidelines for the CASP.  Instructions to the field were Issued by the 
office of the Assistant Secretary of State.  High level officials from 
several agencies expressed annoyance or resentment at the lack of oppor- 
tunity or time available for them to influence the initial CASP guidelines. 
One official said, "The first our agency really knew of the system was 
when we received a copy of the Instructions to the field." Another said, 
"Our inputs could have been better if we had been able to influence the 
system." Still another said, "State rushed into this.  It was not 
developed with our cooperation," According to the official, this 
last omission had the following consequences: further alienation between 
the groups directly involved, confused guidelines to the field, and extra 
messages to the field which apparently strained he agency's Washington- 
field relations.  One working level official in äID commented "CASP is 
a State document, controlled by the office of the Assistant Secretary of 
State." 

The reasons for the minimal effort to enlist the participation of 
other agencies Include many possibilities.  An official from State, ex- ■ 
plained that with respect to at least one agency, the problem wa3 that 
"you simply can't get them to respond unless you've got an operational 
problem—and this was still an abstract one." Perhaps there was concern 
that to allow participation was to Invite differences that might either 
weaken the effort or require an inordinate amount of time to resolve 
satisfactorily—and there were Important time pressures. 

Country Team Collaboration in Producing the Paper 

Officially, the CASP was a task that required considerable Interchange 
among the ambassador and all other members of the country team. Our evidence 
on how the CASPs were actually developed is based on conversations with 
Washington officials, some of whom made trips to the field during this 
period. 

In some countries members of the country teams had worked closely 
togpther and the CASP helped build a policy consensus.  "In Country A, 
the country team had a reputation for working together and their CASP was 
in pretty fair shape." Country B was partly collaborative:  "The members 
of the team resolved most of their differences but in a few cases the 
ambassador made the decisions." 

Most comments on the country teams' style of operating were critical. 
One country director said, "The C paper was a stapling job and didn't comply 
with the instructions." He also noted that: 

There is a country team but it doesn't: operate as such . . . 
if it's divided into agency programs and drafted by each guy 
on the country team, each includes his own axe unless there's 
a strong whip ... a strong ambassador.  There's no discrimin- 
ation in the objectives; they become a catalogue of what people 
are doing and justifications for doing them. 

/ 
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Of the five countries on which the country directors offered their obser- 
tW0?L rlcp T5 flmil*rly 'e8arded " "stapling jobs." by which they meant 
L «w? ™l    ?fd S66" f0rmed from m  assemblage of individual agency reports 
Znlt^l7        tli /   them t08ether rather than "living their differences to generate a unified creative document. 

The views of Washington officials of several participating agencies 

S«^ 1° Ti^^L^^  had been b0th llmited 8ains ***  opportunities missed in the field this year.  One member of the defense community noted 
some gains: 7 

The country teams have been forced to work together and 
to better define problems.  Requirements of quantification 
have forced them to really analyze and to focus on issues. 
The country team had a polite but distant relationship with 
one another.  This has improved somewhat. 

Another view stressed the deficiencies in this year's efforts: 

It appeared that each section had been prepared by a 
parochial interest; e.g., the basic strategy prepared by a 
political officer reflected his special interests and ignored 
other important questions.  The Military Group Commander 
should have been required to participate in developing the 
basic strategy and the political assessments. 

The official of another important agency said, "My counterparts at the 
country team level were involved in the preparation of the CASP this year. 
I intend to see that they are even more involved in the future." Although 
such intention of officials in the Washington hierarchies of these agencies 
is important, the general view is that it is the ambassador's attitude which 
is the key to whether the full resources of the country team are used and 
used in an integrated way. 

The Peace Corps represented a special problem:  It explicitly opted 
out of .the CASP exercise, offering to have the latest Peace Corps program 
memorandum, annexed to each CASP. This arrangement was worked out by agree- 
menttetween State and Peace Corps in Washington.  Some ambassadors who 
didn t know of this arrangement initially attempted to bring them fully 
into the CASP exercise. 

Promoting Mutual Education 

According to many interviews ^jth the- development and the review of the 
document contributed to tuteragency education.  For example, country team 
members obtained increased recognition that several agencies were contri- 
buting to the same goal, e.g., AID, USIA, Peace Corps and the Military 
Group s inputs toward education. The CASP also "forced the ambassadors 
into finding out what is going on in their missions." Other officials 
valued the insights into basic U.S. policies and efforts in a country 
which tljey gained from the document. One official said that he obtained 
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a new level of insight into other agencies' policies and programs which 
enabled him to better plan his agency's own operations in the field and 
to review proposals coming to him from the field. 

These positive gains in interagency education were only available to 
those officials who invested the time. Many did not. Many echoed the 
oüservations of one country director who said, 

In the developnent and review of the CASP we were 
conscious of highly parochial concributions from the agen- 
cies and desks involved. Many reviewers did not look at 
the document until just prior to the IRG meeting, and most 
reviewers looked only at the specific functional area for 
which they felt some responsibility. 

An official who regularly attended the IRG meetings, said, "The other 
agencies all have played their role on their own interests, but I would 
like them to j?ense the impact of other sections on their own programs." 

Several factors account fo : the above observations: First, the time 
pressure in all phases of the cycle; second, the fact that the State's 
country offices often defined a minimal deliberation in reviewing the 
paper; and third, the timidity to get involved in/another agency's affairs. 

■•; The CASP also was expected to be useful as a' document on file for 
briefing parsons at all levels who need to learn about U.S. affairs in a 
particular country.  The range of potential consumers for a record of the 
whoxe operation, included new desk officers in State and other agencies; 
special emergency task forces of capable people who don't know from 

second base about the country or countries involved»' working level per- 
sonnel of agencies without routine contact with the country or country 
offices.  It was also cited as a handy reference if the White House should 
ask for a total country package.  Finally, the CASPs were believed to 
have some potential value in supporting requests for increased alloca- 
tioAs of funus to Latin America vis-^-vis other regions. 

Surfacing Significant Interagency Issues 

The intent of the CASP was to go beyond an exchange of information 
about agencies' interests, policies, and programs and use this information 
to identify or surface their differences. This is more easily said than 
done. As Chapter 4 underscored, officials tend to avoid confrontation 
of interagency differences. They smooth over differences in order to 
avoid anything which might precipitate an interagency test of strength. 
Moreover,Uanguage which is ambiguous enough to accommodate interagency 
differences is often preferred by the agencies involved. Given the degree 
of autonomy of agencies, two agencies can sometimes implement programs 
which are respectively pursuant to somewhat inconsistent objectives. 
These and other factors inhibit the surfacing of Issues. To ba effective 
a CASP must offset their effect. 
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The CASP made a pcsitlve contribution by surfacing some interagency 
issues that otherwise would not have been confronted during the same time 
period. However, probably those surfaced represented only a modest 

fraction of the potential issues. 

For the most part, interagency meetings at the working level did not 
focus on interagency differences. Each agency tried to improve language 
directly related to its activities. With a few exceptions, agencies other 
than State did not contribute key iscues; therefore, there was iwt even the 
competition among agencies for the limited attention of the IRG, which 
would have raised questions about differences in priorities. 

In the exceptional case where issues were identified and confronted, 
and then a compromise or concession produced a resolution at the workii 
level, the resolution may have been more illusory than real. In refer, ce 
to a disagreement disposed of at the working level, one agency representa- 

tive said: 

Agreement was finally reached when we gave in. I thought 
we had spent enough time arguing about it. I don't like to 
spend time fighting between agencies, but it always seems to 
happen. I wouldn't have given in if it had been something 
other than a piece of paper.  (emphasis added) 

Thus, this issue, which the spokesman had referred to as a basic difference 
between agencies, neither reached the IRG nor was seriously resolved at the 

working level. 

Many issues which did get raised at the IRQ level were clarified and 
confronted but could not be resolved using the CASP as the vehicle for 
resolution.  For example, apparently both Treasury and some AID officials 
were unhappy with AID funding levels in some CASPs and in particular wanted 
these levels tied more closely to performance. Eventually the CAbP document 
received their qualified approval on the assumption that the dialogue would 
continue. The issues would be worked through around the AID program memo- 
randum, the "action documnt." Hopefully the discussions around the CASP 
did lay the groundwork for more productive resolution of the issues. 

In some cases the surfacing of issues in the IRG made it clear that 
interagency differences had been imagined or exaggerated. This was true 
in several instances involving DOD and State. For example, it was reported 
that one ambassador discovered that his long unstated preferences for 
handling military aid were quite acceptable to DOD/ISA. Presumably he 
had not raised the issue earlier bpcause he had expected overwhelming 
opposition. Another ambassador wl  tested the position of DOD/ISA on 
an issue which he deemed of great importance to U.S. political relations 
with the country in question received a more accommodative, flexible 
response than he had expected. Nevertheless, one person interviewed 

said. 
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The IRG should have done more on the basic DOD-State 
disagreement, but the summit meeting interfered . . . the 
IRG-CASP meetings confirmed these differences . . . military 
policy was pushed actively and came to a split decision. 
It should to to the SIG. 

The Peace Corps representative who attended the IFG meetings Indicated 
that he would not hesitate to become an active participant if he should 
see that issues more relevant to the Peace Corps were being considered. 

Some persons who were interviewed indicated that the real "gut issues" 
which an agency was prepared to surface were typically not handled in the 
CASP process.  This resulted in part frcm the unfamiliarity of the process 
during an experimental cycle and the preference for more familiar channels. 
It also resulted from a considered desire to avoid the IRG with its broad 
interagency composition; an agency sometimes preferred bilateral or trilateral 
discussions.  Finally, in at least one case the regional nature of the CASP 
decision-making mechanism made it less appropriate for an issue which had 
direct world-wide implications and involved substantial domestic interests. 
The country directors concerned believed that IRG consideration of the issue 
interfered with the other high level negotiations by which the issue was 
being worked. He said "The IRG is something of an irritant to the head 
of another bureau of State or an agency if he is going to be dictated to 
by an assistant secretary on a world widt issue . . . Also the assistant 
secretaries working on the issue know the problem, are serious and responsi- 
ble, whereas most IRG representatives are not actively involved." 

One potential of the CASP cycle is that it would facilitate the ex- 
plicit review and adjustment of the way U.S. dollar resources are allocated 
among broadly different types of programs:  In effect, this issue would 
involve questioning the way dollars are allocated among different agencies 
by Congress. Many interviewees expressed disappointment that the CASP 
itself and the review process did not deal with potential trade-offs among 
the programs of different agencies. 

On the other hand, occasionally this CASP cycle was viewed as a step 
in the direction of trade-off dtcision making. 

It's principal value is that it highlights the defects 
in our system of programming and budgeting.  Agencies appear 
before different committees and in terms of effectiveness 
some get too much, others not enough.  The CASP could be 
useful to agencies in their presentations on the Hill.  It 
could affect the allocation of resources in terms of effec- 
tiveness if Bureau of the Budget or someone else took an 
overall view.  The expenditure process dictates against State 
control. 

Understandably there is considerable reluctance on the part of agencies 
to engage in this type of analysis:  "That is asking one agency to look 
critically at other agencies' programs." 
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Strengthening the Interagency Network at the Washington Working Level 

The country team headed by the ambassador is an established concept for 
the overseas mission.  The Washington-based IRG chaired by a Regional 
Assistant Secretary of State, is now functioning for the Latin American 
region.  Generally no comparable formal interagency mechanism or leadership 
role exists in Washington for the working level of foreign affairs officials 
concerned with a specific country.  (The Brazil Interdepartment Group re- 
ported in Chapter 4 is a notable exception!) The CASPs which came in from 
the field had to be reviewed and key issues developed and reviewed before 
the documents were considered by the IRG.  Here then was a task that re- 
quired wide interagency participation among officials concerned with each 
Latin American country. Moreover, since the State officials of the Country 
office (desk officers and country directors) had a primary responsibility 
in this phase, the CASP afforded them an opportunity to build or strengthen 
a coordinative role for State at this level. 

The way these pre-IRG reviews of the CASP and of the key issues were 
handled varied widely.  Some desk officers or country directors handled 
the processes almost completely on a one-to-one basis by phone.  Others 
called meetings inviting participants from all interested agencies. 

Although there were exceptions, both the State officials who called 
the meetings and the participants from other agencies who attended were 
not especially happy about the meetings.  On the one hand, other agencies 
largely confined their inputs to minor matters and made almost no recom- 
mendations for the key issues developed by the country office of State. 
On the other hand, there were complaints from other agencies that they 
had not been contacted; that they had not been given adequate advance 
notice of a meeting in order to properly prepare for it; that the meetings 
were too unstructured cr not well handled in other ways.  In one case where 
the agency official dealt with several countries, he noted that he found 
himself advising desk officers on how to conduct tV.e interagency reviews. 

One consequence of holding the working level meetings—even when they 
weren't productive in other respects—was the development of interagency 
working contacts.  Several officials from other agencies mentioned this 
gain and stressed its importance to them.  In contrast the country office 
of State either did not recognize the fact that personnel from other 
agencies valued the opportunity to get acquainted with each other or 
didn't feel especially responsible for facilitating the contacts.  A 
typical desk officer comment was that the review process "drew on existing 
interagency contacts but didn't create new ones." 

In the exceptional case where the Country Director for the Office 
of Brazilian Affairs previously had established and regularly convened 
an interagency group comprised of working level officials, the CASP 
review process was implemented in a way apparently satisfactory to all 
concerned. As one member of the group stated: "The CASP reassured me 
of the value of the group.  This was a pay-out of previous time and energy. 
It enabled us to get rid of the debris and clarified the stands on the 
real issues." 
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In general, however. State did not exploit this potential for demon- 
strating positive leadership and for contributing to interagency integra- 
tion at the working level. The explanation includes the general ambiguity 
around the role of desk officers and country directors within State, the 
specific confusions which existed regarding procedures and their roles in 
the CASP process, and the lack of time. 

Strengthening the Interdepartmental Regional Group 

The IRG had been in existence less than a year when the CASP cycle 
began. The review and approval of the 24 CASPs became a dominant activity 
during the spring and early summer of 1967. Within a community of 
relatively autonomous agencies such as that which exists in the U.S. 
foreign affairs community, the effective influence of even a formal 
interagency mechanism depends in large part upon the degree of support it 
elicits from meaiber agencies and other agencies potentially affected 
by it. Their support is more likely to be forthcoming to the extent 
that the mechanism achieves internal efficiency and effectiveness and 
to the extent that it meets their needs and expectations. 

We have already discussed some of the positive outcomes of the IRG 
meetings, including mutual education and surfacing issues.  These would 
t end to strengthen commitment to the IRG mechanism. Our discussion here 
■/ill review some of the criticisms of IRG meetings voiced by that group 
and other officials attending the meetings, which can be viewed as 
detracting from interagency support lor the IRG. 

1. One person expressed disappointment that the CASPs had not proved 
a vehicle for moving the IRG to become a more decisive interagency body. 
"Too much of the time is devoted to petty problems or dealing with the 
obvious.  The discosions are too gentlemanly." He attributed this largely 
to the key issue papers which did not clearly articulate alternatives, 
among which the IRG might decide. He suspected that too much compromising 
by lower levels at pre-IRG meetings had left the IRG an "empty approval 

function." 
* 

2. One agency official said thr«t he had become very skeptical of any 
worthwhile outcome to the cycle because of the n.-muer in which the meetings 
were conducted, specifically mentioning the bilateral nature of discussions, 
usually involving either AID or T;efense. Another uember, who represented 
an agency with smaller resource programs, noted th i same bilateral charac- 
teristic to the discussions, which made him feel like an uninvolved onlooker. 
He be1ieved his agency and others could have been productively involved If 
time in ti;e IRG sessions were devoted to educating the members, e.g., allow- 
ing an agency to describe uir illustrate the potential for relating its 
programs to the objective» identified by other agencies. 

3. Some persons criticized the large number of persons present at 
the IRG meetings—often 20-30 people.  For one thing it prevented the 
discussion of internal security operations.  It also tended to inhibit 
free interchange because one didn't know all who were present and because 
one may be more concerned about taking the time of such a large number 

of persons. 

i 
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4. The representatives of two agencies found the discussions not 
relevant to their interests.  Therefore the meetings to date had been 
unproductive for them.  Both recognized the need to be included in the 
meetings—they just had not been too rewarded to date,  .toother agency 
representative expressed uncertainty about the purpose of the CASP, the 
IRG meetings, and the role of his agency. 

5. For the representatives of two agencies the IRG meetings were 
troublesome because the CASP figures were not reliable.  One representative 
was forced into the role of "bad-guy" because he was reluctant to give 
more than highly qualified approvals to CASPs in which the figures were 
only illustrative. 

6. Many persons complained that they did not know what decisions 
had been made in IRG meetings and that there were no minutes of the 
meeting.  The clear inference was that the lack of clarity ^bout IRG 
decisions and the reliance upon the private notes of the chairman de- 
tracted from the interagency character of the CASP meetings.  One AID- 
official especially felt the vagueness and generality of the IRG's 
decision interfered with subsequent implementation of the CASP. 

7. There was satisfaction voiced that the CASP cycle was an automatic 
agenda-setting mechanism and reduced the likelihood that the IRG would deal 
with inappropriate low priority items. On the other hand at least one 
member was worried about exclusive attention to CASPs causing the IRG 
to neglect urgent and important problems not raised by the CASPs. 

A<*  .TV?? eXteilt that the IRG did not faction effectively and therefore 
didnt fully exploit the potential for strengthening its interagency support, 
the following factors appeared to be responsible:  the low quality of the 
CASP documents, a change in the Assistant Secretary of State, the limited 
time and the larger, number of CASPs, the decision to meet once a week and 
to review two CASPs per meeting (the chairman regretted that procedural 
decision made by the IRG), and the apparent reluctance of the chairman 
to take a strong hand in the meetings. 

Overall Attitude toward Interagency Plinning 

What level of support exists for ai, interagency planning effort? 
There was very little expression of opposition to the interagency aspect 
of the CASP cycle.  DOD/ISA and DOD/JCS interviewees expressed the most 
unqualified support for broad interagency planning mechanism in the 
mission at the working level, and at the regional level.  They acknowledged 
that this enthusiasm was not shared by many military officers who feared 
that interagency planning increased the civilian's influence over security 
matters.  The CIA interviewee was similarly supportive of the type of 
interagency foreign affairs PPB system.  In contrast, AID officials be- 
lieved tne CASP to be the wrong tool at the wrong time.  The Peace Corps 
interviewee supported the general idea of interagency planning and 
acknowledged that his agency had interests in the process.  However 
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Peace Corps did not have the manpower in Washington or in the field .to 
devote to the development of these policies through the CASP type processes. 
The USIA interviewee preferred a mechanism which would preserve the 
salience of the agency's relationship with State in particular.  The. 
comments of Commerce and Treasury officials gave general mild support 
to the interagency planning. 

Summary and Conclusions 

The chapter takes a broad view of the CASP exercise «id does not 
contain much material that illustrates either third party interventions 
or interunit dynamics.  It does, however, afford an opportunity to 
assess how outcomes of an interagency effort can be influenced by 
the way the effort is structured and by certain implementing patter»». 
Causal relations of these types were postulated in the flow model. 

The integrative potential of the CASP cycle was enhanced by virtue 
of the fact that it included interagency consideration of many phases 
of foreign affairs—from assessments of threats and opportunities in the 
foreign country, through formulation of U.S. objectives and assigning 
priorities to them, to consideration of the composition of the typically 
wide array of economic, social, educational, community development, 
informational, and military assistance programs.  It was the best 
approximation of an interagency Planning Programming and Budgeting 
System that had been tried in foreign affairs. Thus, it was comple- 
mentary to the day-to-day type of interagency coordination involved in 
program implementation in the field (Chapter 3) and at the country 
desk level in Washington (Chapter 4). 

The study was designed to assess the probable results of the CASP 
cycle, especially those relevant to the integration of the foreign 
affairs community.  Significantly, the experimental CASP cycle for 
the Latin American countries was the first, major task undertaken by the 
IRC for Inter-American Affairs.  The primary short-run objective was 
to produce a planning document that would improve plans for the year. 
This short-run objective was probably realized to some modest degree. 
There were additional longer-run objectives, secondary effects of the 
1967 exercise; specifically the planning exercise tended to raise the 
standards of thinking about foreign affairs; promote additional inter- 
changes between Washington and the field, and most importantly for 
this analysis, increase the interaction among agencies.  The research 
for this study occurred before one could assess the impact upon the 
budgeting process, but hopefully some budgeting decisions in Washington 
were made with a better comprehension of the optional uses of funds 
and the interagency interests in each of those uses of funds.  Over- 
all the actual known results were positive, albeit uodest.  The oppor- 
tunities, however, were impressive. 
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How do we explain the gap between potential and actual integratlve 
results? 

First, of course, one must acknowledge the role played by the pre- 
dominantly negative forces in the interagency context.  Because the CASPs 
were drafted in the overseas missions, the analysis of forces promoting 
and constraining coordination in Chapter 3 is generally relevant to the 
GASP exercise.  Similarly the CASP was reviewed at the desk level in 
Washington so that the comments about context in Chapter 4 apply to the 
CASP cycle.  Finally some of these additional forces identified in 
Chapter 5 were involved here as well because in both cases representa- 
tive groups were involved in interagency planning.  For example in 
both cases planning documents and review discussions were often delib- 
erately ambiguous for tactical conslderations-r-ln order to choose the 
time and place to surface a tough interagency issue. 

Second, certain basic features of the 1967 cycle affected the 
integratlve results.  The achievements were favorably influenced by 
the standards of rigor built into the format of the planning document 
requested, the fact that participation by the field was mandatory, and 
that field missions were assured that their documents would be read 
by their superiors at the assistant secretary level. 

The lack of authority to shift resources via the exercise, and the 
perception that the Assistant Secretary of State did little to enhance 
the credibility of the exercise were cited as factors weakening the 
coaanitment of ambassadors and other agency officials, and in turn the 
quality of the planning product and the secondary integratlve consequences. 

Perhaps the most important limiting feature was the inadequacy of 
the time alloted to various activities--lnitlal drafting, preliminary 
review in Washington, redrafting in the field and review by IRQ.  Severe 
time constraints helped roster (a) a "stapling" approach to drafting the 
document, (b) the or^-on-one review procedures followed by many State 
Department officiaLj for the desk level review, and (c) the two CASP 
per meeting workload for the IRG review. 

Third, interface management activities helped account for the CASP's 
siTcesses and failures.  The exercise was initiated by the interagency 
IRG, but without very thorough exploration.  Hence, the basic decision 
did relatively little to knit this interagency group together.  A divi- 
siVe factor was the belief of other agencies that they had too little 
opportunity to influence the guidelines which State sent to the field. 
Thus, other agencies were more tempted to criticize the guidelines and 
dissociate themselves from them. 
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In the field, the pattern of responses to these guidelines was mixed. 
Apparently In those missions where the ambassador had tried to develop 
a country team, this exercise promoted mutual education and strengthened 
the Interrelationships among local programs.  In some cases the CASP 
Initiated a new and different type of Interchange among agencies.  In 
others, where the ambassador developed the paper by stapling together 
the separate submissions of various agency units there was no effect. 

The review process Included Interagency consideration by desk level 
officials and then the IRG.  The processes had some tendency to strengthen 
the Interagency network at both levels, but more striking was the amount 
of opportunity missed.  State largely failed to use the chairmanship 
roles for active leadership and for building an Interagency system. 
Just why is not altogether clear, but several factors are Involved: 
there was confusion within State about who had what initiative and 
responsibilities; this activity was added on top of other responsibilities 
and had to be accomplished within time constraints; lower level officials 
were ambivalent in their own assessment of the seriousness with which 
the newly formed 'KG would treat the CASPs; and finally, many State 
officials lacked the types of chairmanship *nd group skills required 
to make effective use of the Interagency groups.  Also, one must question 
how many of the Foreign Service Officers really had the desire to take 
on active leadership roles in Interagency groups and hac the knowledge 
about social and economic development that they could provide Intellectual 
leadership in developing a comprehensive foreign affairs strategy for 
a particular country.  In Chapters 3, 4, and 5 we reviewed the strategies 
and tactics of three State  officials who had the desire and skills to 
take acf.lve interagency leadership roles, but the CASP study covering all 
of the countries in the Latin American region convinced the author that 
these three were exceptions to the rule. 
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CHAPTER 7 

OPERATION TOPSY - AN INTERAGENCY CHANGE EFFORT 

During the summer of 1967 the United States Ambassador to Brazil decided 
to effect basic changes In the U.S. mission to that country. The effort was 
dubbed operation "Topsy" because a major premise of the Ambassador was that 
the mission had grown "like topsy" over the past several years. This chapter 
contains a brief study of Topsy with a particular focus on the interagency 
processes and their ramifications. 

Basic Chronology of Topsy 

In mid-July the Ambassador assembled members of his country team and their 
subordinate section chiefs and read a telegram he Intended to send to Secretary 
of State Dean Rusk. The communique requested support for an effort to cut 
personnel by as much as 50% over the next year or two. Only a few close 
associates of the Ambassador had seen a draft of the telegram prior to this 
presentation to his total staff. Apparently he had Invited reactions of 
the Deputy Chief of Mission, a staff assistant and the Economic Minister and 
Director of USAID. Because he had not previously Indicated that he wgs 
considering such a move, the telegram caught the mission by surprise.  At 
the meeting he informed his staff that ha was not seeking their approval 
but did want them to know what he was doing and to give them a chance to 
make suggestions. Several members; did make suggestions, sore of which the 
Ambassador incorporated in the final draft. 

The telegram dated July 21 was addressed to Secretary of State 
Rusk with the request that it be passed to Messrs. McNamara (Defense), 
Rostow (White House), Gaud (USAID), Marks (USIS), Helms (CIA) and 
Vaughn (Peace Corps). It called for a thorough reassessment of the type 
and size of organization most conducive to the attainment of U.S. objectives, 
noting that the U.S. Government establishment had tended to grow like topsy over 
over the years. The Ambassador's telegram placed on the overseas mission 
the primary burden for the reassessment, but asserted that results could 
only be achieved with the wholehearted support of all interested depart- 
ments and agencies in Washington. The Ambassador referred in his telegram 
to the political as well as management considerations that impinged upon 
the above organizational reassessment. 

The telegram outlined the following steps: approval by the Secretary 
for the Ambassador to initiate in the field a thorough review of U.S. 
mission activities and personnel requirements with a view toward personnel 
cuts of up to 50% over the next year or two. If he received the approval. 

1The study was based on a visit to Rio in November, 1967, just one year aftsr 

the field study for Chapter 3 was conducted. 

2One signal consistent with this move was the Instructions the Ambassador 
had issued several months earlier to the effect that there should be no 
Increase in personnel in any agency without his explicit concurrence in 

each case. 
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he would initiate a work group in the mission representing all major agencies. 
The task of this group would be to restudy U.S. objectives, relate them to 
operations, and then suggest criteria for retrenchment or for the development 
of alternative U.S. activities which involved fewer personnel. He suggested 
that the techniques for determiring specific cuts and their timing might 
becter be assigned to a subsequent task force. 

The Ambassador's telegram emphasized that he was not suggesting altering 
the United States' basic mission in Brazil or reducing the general magnitude 
of aid.  He beleived that by reshaping programs and organisations the same 
magnitude of resources could be managed more efficiently and more effectively. 
This could involve eliminating programs of marginal productivity, particular- 
ly in areas where AID's technical assistance has not made a real contribution. 

The Ambassador's telegram noted that with substantial reductions in 
mission personnel a reduction in the multiple demands on the country team's 
resources would be required.  Specifically, he hoped Washington (a) would 
be more selective in assigning "high priority" to additional fields of 
development; (b) would review its demands on the mission for special analysis 
and program presentations, eliminating those that are marginal or repetitious; 
(c) would only assign personnel who could carry the heavy load in Juch a 
streamlined organization. 

Apparently the Ambassador made a visit to Washington shortly after 
he sent the telegram. He saw Secretary R,u8k who gave him a statement of 
support, indirectly assuring him of the support of the President. Reported- 
ly, McNamara and Rusk were both enthusiastic, although Gaud (Director of 
USAID) was "lukewarm."  Upon his return, the Ambassador reiterated his 
conversations with the Secretary and stressed the support of the cabinet 
during discussions with members of the country team. 

On August 8, the Ambassador sent a memorandum to all agencies and 
section chiefs within the mission, requesting them to estimate the effects 
of a 50% reduction in personnel and to report on which programs would be 
affected. On the same day an unclassified announcement of the organizational 
reassessment was distributed by the Ambassador to American personnel and 
released to the press.  It read in part: 

This is not a "meat ax" operation and I intend to see that 
no employee suffers any unnecessary hardship as a result.  In 
most cases programs determined to be of limited value can 
simply be phased out or modified when the tours of the present 
personnel come to an end.... 

I do not anticipate that our review will entail any cut in 
the general magnitude of our aid programs or any change in our 
policy and objectives in Brazil. In fact I anticipate that 
we will, of course, necessitate some change in our method of 
operating and will undoubtedly involve eliminating marginal 
programs and modifying others. On the other hand, our re- 
view may also result in expansion of certain programs that we 
think are particularly valuable to the achievement of our 

mission. 
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Over the next two weeks the Ambassador received the submissions from 
agency heads and section chiefs. Most of the submissions disagreed with 
the Ambassador's view that they could absorb a 50% cut without curtailing 
existing U.S. policies and objectives In Brazil;  they predicted severe con- 
sequences of such a deep cut. 

in an alrgram to Washington, dated August 30, the Ambassador reported 
the results of the staff's first efforts to critically review their activ- 
ities. The alrgram confirmed that the Ambassador still regarded the 50% 
cut as a conservative objective; that all i jor agencies must have essen- 
tially the same target regarding size and 'ricjing of the reduction; that this 
objective would require the termination and change of-a number of U.S. programs; 
and that the reduction would require an extraordinary and careful control in 
Washington of all requests to the field and personnel proposals. 

The August 30 alrgram indicated that the 50% reduction was based on 
a continued orthodox mission and alluded to a more far reaching concept 
of an "Ideal Embassy' which could be comprised of still fewer very skillful, 
adapatable military and civilian officers, selected without regard to 
agency. 

Finally, the alrgram Included the submissions from agency heads and 
section chiefs together with the Ambassador's comments and rebuttals. The 
Ambassador was especially dissatisfied with tie military group's response 
Including what he considered an exaggerated estimate of the importance of 
the activities which would be curtailed ih the event of a 50% reduction 
in personnel. 

By the middle of September concrete plans were under way for a Washington 
task force to depart for Brazil. The Office of the Deputy Under Secretary 
for Administration in the State Department was recruiting a team comprised 
of members of the major agencies involved.  Their purpose was to review 
the submissions and make supplementary recommendations based on an examina- 
tion of every section and agency in the field. By this time, the Ambassador 
had made it clear that the task force would report to him —he would serve 
as its head. 

The Washington Evening Star carried a news item which reported on the 
status of Operation Topsy and attempted to interpret the political signifi- 
cance of the Ambassador's moves for  U.S.-Brazilian relatiors. (See Table 
7.) In particular, the article suggested thüt the U.S. mbasay and the 
Brazilian government were trying to diminish the degree of U.S. influence 
and type of U.S. Involvement in Brazilian decision making.3 

The news item is pertinent also because its approving tone and content 
reflected the type of public support available for the Ambassador's change 
effort. The President and agency heads were- aware of the type of applause 
with which such actions generally would be gieoted. 

3 
The Washington Evening Star (39). 

■■:--]'%"•■ ■■ ■■/■J^P^T'''    "%r"fr? '  ■'i--*'—-•...^1*VL,,!„;  ^j;. 
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Table 7.3 

NEWS ITEM ON OPERATION TOPSY IN THE 

WASHINGTON EVENING START OCTOBER 31, 1967 

50-Percent Cut In Brazil Staff May Serve as Global Test 

FirTy-PtiiCf.Nr CUT IN UNITED STATES BRAZIL 
STA«- MAT SERVE AS GLOBAL TEXT 

RIO DE JANEIRO, BRAZIL.—Ambassador John 
W. Tuthlll has Inunohed Operation Topsy, 
which alms to cut the sprawllne U.S. diplo- 
matic, aid and military roster In Brazil by 60 
norcent within the next year or two. 

Tuthlll has )e<jn given ofHclal approval to 
bcjln pruning half of the l.OOO Americans 
amilated with the embassy. His plans do not 
nfTcct the 700 Peace Corps volunteers or, tor 
the time being, the 1,200 Brazilians who worS 
for the U.S. here. 

When 'Topsy" gets Into full swing, in- 
formed sources believe It will be used by all 
aüected agencies as a textbook for perfoim- 
ing similar surgery all over the world. 

Informed sources say the huge buildup of 
U.S. representatives grew like Topsy over re- 
cent years and found Americans Involved In 
nearly every phase of Brazilian cfllclal and 
cultural life. 

rREE-WHEELING NOTES 

Some second level ofllclals of the embassy 
were acting as If they were ministers of the 
various Bvazlllan government departments 

and expected the ambassador to function 
like a prime minister. They proliferated so 
rap'uiy under the previous government of 
President Humborto Castelo Braneo that It 
required several skyscrapers In Rio and In- 
numerable square footage of ofneo and resl- 
dei.Ha' ';_^o over the nation to contain 
them. 

Tuthlll decided something had to be done 
last July. He started by ordering no new Jobs 
for Americans in Brazil without his express 
approval. 

Perhaps his attitude took final form when 
he, and all ambassadors around the world, 
received an official cable from Washington 
ordering that (hey look into the need for a 
study in each ountry of the Impact of bats, 
^odorits and "noxious birds." A copy of this 
cable, with all Its Imposing array of signa- 
tures and clearances. Is framed In Tuthlll's 
odlce. 

The ambassador notified Washington of 
bis conviction and us'<ed pcrmlsr;on to con- 
duct an offlclal review for the 60 percent cut. 
From Secretary of State Dean Rusk •.ame a 
laconic, "Go ahead." U8IA Director Leonard 
Marks indicated the Brazil staff could be cut 
76 percent if Tuthlll so desired. 

MILITARY RELUCTANT 

There was some foct-dragging by the mili- 
tary ml- '.on. which maintains a fleet con- 
sisting of one C51. two C4Ts and a Convair. 
They warned darkly that the proposed cut- 
back would mean the end of the PX, the 
commissary, the embassy airline and other 
services. Tuthlll simply replied, "good." 

The six-man study group Is hero now, un- 
der " ithlll's chalrminshlp, and will icturn 
Its proposals for his scrutiny next month. 
Oflicials explained that there will be no 
meat-ax elimination of manpower but rather 
a process of attrition as contracts of AID 
employes end. 

Tuthlll can work a little faster with the 
diplomatic staff, roughly 18 percent of the 
total. Part of his pruning will be ellmi'ia- 
tlon of several consulates In backwaters of 
Brazil where trained diplomats do little more 
than stamp visas and provide an American 
presence. 

Castelo Branca was closely aligned with 
the U.S. and depended on Americans for 
many functions that Brazilians should have 
been performing. The public posture of the 
government of President Arthur da Costa o 
Silva Is quite different. 

OWN DECISIONS STRESSED 

The new government is no less Interested 
In U.S. econom'.c and military aid and pri- 
vate Investment, but Ccsta e Silva's stress 
Is on independent decisions on basic ques- 
tions without influence by the Americans. 

Tuthlll 1* completely of a mind to reduce 
this Influence, despite grumbling from lower 
down on the embassy pyramid. He Is willing 
to let B azilians make mistakes and It is 
dimcult .o argue with the Idea that If the 
Americans remain deeply enmeshed in Brazil- 
ian affairs, t° • U.S. will inherit the blame 
for such rrrr .„ as are made. 

It I'S clear that most of the pruning will 
aflcct the AID mission and its technical as- 
sistance programs, of which 12 have been 
tagged "high priority" over the last two 
years. 

LOCAL DISCRETION 

As far as "noxious birds" directives from 
Washington «re concerned, the embassy now 
is replying to them by slow boat mall and 
exercising local discretion, which Is a polite 
way of ignoring them. 

The rcduction-ln-forco plan has been fully 
communicated vo the Brazilian government 
so it will understand there is no lessening 
of Interest with the nation's well-being. The 
Brazilians approve wholeheartedly. 

And It is not peanuts so fur as the Tuthlll 
project is concerned. If it cosft $30,000 to 
train, transport and support the average em- 
bassy employe for one year, Tuthlll will b« 
caving $15 million for the Treasury. The 
usual tour Is two or more yean, which raises 
the saving to (30 mlllloa. 

/ 

I 
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the t..k „f clarify b„th chelr Z^'^^lZtZUT™'*" 

aBencZsTZTsllte^m^L"8 "T^t 0f 0fficlals froin the ^^g 
including one perso; pr^entlv^Tth/3 ^ ^T Coordinato^   0>) AID. 

official „Uh AID background departed?" SM,e "** ^ ""' 

person^Tt^rbeae^f^Idlro^dfrr0"'/""0" ^ "" °th" 
of peraonnel rednotions  I^tervi»^    lnfonM"•■« regarding the implications 

force .embera. aS^LlX  " ff L'"«? t d^h'th"9 l'  '"" "^ 

to the Ambassador?   lnterviews' the task force prepared Its recommendations 

to theBy^haesS
e
ai0°: z^kT:i* irz^r^it % inT:report 

after the end of their f.eld In^estigatL^n^h th^^sludTi"17 

The further steps in Topsy appeared to be the following: 

l'    Igency'388^0' ^^ deCide UPOn CUtS he W0Uld request for each 

2' toCr£S^ M"^0
' ^  the miSSi0n WOuld have an opportunity to register his agreement or disagreement. 

3' hvei-^M"eStS W?Uld 80 t0 Washln8ton where they would be reviewed 
by the respective agencies involved. If an agency belled thlt 
cuts were unwise, the reductions would not be put into effect bv 

f^ht8^; ^ 8UCh a CaSe' the ^assador coSld a? empt to  y 

The Potential for Interaeency Coordination 
and System Build-tnp; 

hv rJ.n^tS m0at  0bVi0U8 terms' Topsy was an eff°« to increase efficiency 

in Brazil which contained growing political liabliities under the Costa 
e Silva government. Viewed strictly in these terms the interest here 
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would be in the interagency influence exercised by a State Department official. 
It is a case of an Ambassador attempting to exercise influence severely affect- 
ing moat of the large agencies which comprise the mission to Brazil. Thus, 
one can examine the political and organizational aspects of the Ambassador's 
influence efforts. 

In addition, Topsy had implications for interagency conflict resolution 
and system building, and although not as prominant in discussions of Topsy, 
these implications were part of the Ambassador's purposes: 

First, Topsy could accomplish trade-offs between agencies in achieving 
the same objectives (e.g. between USIS, Peace Corps and AID in achieving 
objectives of showing U.S. concern and in helping Brazilians in solving 
their own problems.) For example, this would be accomplished if the programs 
related to certain objectives in one agency are judged marginal and cut 
back drastically while programs related to these same objectives in another 
agency are left intact or expanded.  This would effectively accomplish a 
type of interagency trade-off for which there is no regular mechanism, and 
which the CASP (discussed in Chapter 6) was explicitly designed co  facilitate 
but did not  accomplish.-at least with respect to Brar'1. 

Second, the effort could force a redefinition of the boundaries of 
agencies in the mission or an integration of some of their activities (e.g., 
between different intelligence groups; or among the military groups such 
as the service attaches and th», military assistance groups; or among those 
with economic reporting and analysis functions, such as the Economic Counselor, 
and officials in AID Treasury md Agriculture).  The sharp reduction in 
manpower not only forced the weeding out of marginally useful activities, 
but also the consolidation of redundant ones.  The Ambassador's thinking 
for the future went still further.  The effectiveness of the streamlined 
organization would be dependent upon an upgrading of mission personnel in 
terms of dedication, sensitivity and innovativeness.  But the Ambassador's 
Ideal Embassy," characterized in his August 30 airgram would represent the 

ultimate in integration of the foreign affairs apparatus overseas. 

Third, Topsy afforded the State Department a strong influence on the 
program emphasis of other agencies (e.g. AID's reliance on loans versus 
direct technical assistance.). Generally, those program activities which 
require fewer U.S. personnel per million dollars of program assistance 
were to be favored over those with a higher personnel component.  However, 
because the Ambassador could involve other criteria for judging program 
expendibility, such as the assessment of the productivity of the program 
this manpower intensity factor could be emphasized selectively. 

Fourth, Topsy included an attempt to reduce reporting requirements 
and other demands Washington places upon the field.  These demands are 
not only time consuming and distracting but also, in subtle ways, encourage 
sterile rather than creative thinking. These demands also have the effect 
of continuously reinforcing an agency official's orientation to his agency 
superiors in V iihington at the expense of his orientation to the mission 
and its objectives which his unit shares with other agencies in Brazil. 
Thus to reduce Washington demands on tne field is to open up more oppor- 
tunity for interagency influence at the mission level. 

. 
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Fifth, all of the above had the further implication of giving reality 
to the concept of the U.S. mission as a system related to some coherent 
set of U.S. goals. To the extent that Topsy resulted in substantial reduc- 
tions, it would demonstrate the effective power and leadership of the 
Ambassador.  In addition, the concept of a system (rather than a collection 
of autonomous units) would be furthered to the extent that Topsy, as a 
precedent, established mission-wide standards of efficiency and manage- 
ment effectiveness; created mission-wide awareness of individual responsi- 
bility to avoid political blunders; forced intra-agency review of their own 
programs in terms of the overall mission objectives. 

In the author's judgment, based on the observations made during a 
visit to Rio in November, 1967, and the reports received from the task force 
members after they returned to Washington, these functions of interagency 
integration were accomplished in some dimensions and the limited progress 
(at least initially) in other dimensions of interagency integration were 
in part results of the dilemmas involved in the Ambassador's change strategies. 
Further, the change process involved at least temporary setbacks in terms 
of some aspects of interagency relations in the mission. These are explored 
below. 

The Ambassador's Interagency Strategies 
and Their Dilemmas 

The overall assessment developed here revolves around the dilemmas between 
political logics and organizational logics. On the one hand, the Ambassador's 
strategies and tactics were effective in terms of the politics of interagency 
relationships and the hierarchical politics of bureaucracies. Hence he 
ensured the success of the personnel cuts that were a part of his objectives 
for Operation Topsy. Many in the mission agreed: 

I couldn't improve on his strategy. The fact is that you 
don't get anything done by committees, survey, etc.  Given 
long tenured bureaucrats and their instinct for protecting 
themselves, it takes something like his crude, cold, bold 
approach in directive form. He was clever: First, he announced 
his views. Then he went directly to the top, so that he could 
present his views as endorsed by the cabinet, and hence U.S. 
policy. The task force of this calibre helped convey the 
seriousness of the approach; not just another of the endless 
reviews. 

The Ambassador used the 50% reduction figure in Washington. 
He shocked the mission into the realization that he was serious. 
He caught the attention of Washington. And he got things 
rolling here. 

On the other hand, the Ambassador's strategies and tactics had costs in 
terms of his own mission organization, which in turn raised questions about 
the achievement of some of the more subtle and longer-term purposes of 
Operation Topsy. This theme of the political-organizational dilemmas is 
pursued in the following detailed analysis of the change strategies of Topsy. 

/ 
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Choosing an Emphasis 

By focusing on the reduction In personnel, the Ambassador secured 
the support from the top which he required in order to get serious move- 
ment on such a large and difficult undertaking. This was possible be- 
cause the reduction of personnel is a purpose that can be readily visual- 
ized and appreciated by top officials. Moreover by focusing on a tangible 
and measurable purpose, he chose a point around which his determination 
could be credibly established in Washington and in the mission. 

The dilemma is that this emphasis contributed to the view of Topsy 
as a negative exercise, which in turn had a discouraging effect on thoue 
in his mission who could have been enlisted for the more "positive" inter- 
agency purposes. The comments of two capable AID officials illustrate the 
views of those who were disappointed with the emphasis given by the 
Ambassador: 

Yes, AID is too big and sprawling. But that is not as important 
as the fact that we don't have good concepts of how to effectively 
transfer skills and resources. No one felt the technical assistance 
model made sense in Brazil.  It's not like a backward country 
where you teach the natives to use fertilizer. Our technicians 
have the typical American blinders and language barriers; they 
are not equipped with any concept of social change; in brief, they 
are only technicians. They cannot be agents of change—which is 
the nature of the problem.  Well, in any event, we saw Topsy like 
this: it was a chance to do something about these deficiencies 
in our present approach.  But we still are uninformed and don't 
have a good basis on which to select and design programs that meet 
political and economic realities. 

He has started us on an exercise. We saw possibilities but 
wanted to amend his approach. We tried to say to him "If you 
are only trying to make it smaller, you might wind up doing 
the same thing not as well." 

Our pitch was to create a professional organization that 
would confront the key Issues, e.g. (a) devising means to reach 
U.S. objectives in Brazil without meddling; (b) divising 
strategies to ensure that we are in contact with the right 
people in Brazil; (c) finding ways to tell Washington that 
the mission can't set priorities in advance; and that they 
can't be shifted at will, e.g., this week youth is //I priori- 
ty because Senator Kennedy is coming down; labor will be next 
month as Meany steps into the picture. We need to spot oppor- 
tunities and to take advantage of them. Local autonomy (or 

  Influence) is important. 

Formulating the Targets 

The way the Ambassador formulated targets for Operation Topsy had important 
implications for both his political strategy and the state of the relations with- 
in this mission. 

■ 
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First, consider the level of abstraction at which the problem was 
attacked.  By directly emphasizing an action such as reduction in force, 
rather than encouraging a preliminary review of U.S. interests in Brazil 
leading to a statement of the terms of reference for the reduction, the 
Ambassador avoided unnecessary semantical problems, debates, etc., which 
could have allowed Xopsy to become bogged down. 

Second, is the matter of timing.  By specifying an objective of 50% 
reduction at the outset, the Ambassador to some extent shifted the burden 
of proof to the agencies to suggest why this was not appropriate or 
feasible and to set forth what the consequences would be.  Thus, those 
who knew the most about the detailed activities of a section or agency had 
an incentive to make available relevant information upon which final 
evaluation could be based. 

Third, he could have suggested identical or different targets for the 
agencies which comprised the mission. By stressing the same 50% target 
for almost all agencies involved the Ambassador somewhat minimized 
the overtones of criticism.  This decreased the extent to which 
agencies felt singled out and therefor- lessened their defensiveness. More- 
over, by looking at all or most agencies at the same time, he could get a 
substantial chorus of agreement and support for the overall effort. 

The dilemma is that these aspects of the Ambassador's approach tended 
to be seen by many in the mission as arbitrary, unreasonable and involving 
prejudgment. The initial blanket approach raised the spectre of a "meat ax" 
and had an adverse effect on morale of many personnel that Topsy was not 
being conducted in a logical manner reduced their confidence in the even- 
tual outcome. Consider the illustrative comments from a member of the U.S. 
mission: 

Although the Ambassador has said I don't want a me*t ax 
approach, his action was precipitous.  I don't see ho\t  you 
can, off the top of your hat, say 50%.  It is ass-backward, 
contrary to all principles of organization. This vay it is 
not until the end of your run that you see what you've elim- 
inated.  Rather you should take the job you are doing, see 
whether you can do it more efficiently.  Then you should list 
the objectives and priorities. Then you can see where you 
want to bleed, and how much you want to bleed. 

Level of Targets 

By making the proposed cut deep enough, the Ambassador shifted the 
emphasis from pointing the finger at an agency or section engaged in expendable 
activities, to the more instructive task of starting with what is essential. 

There were no mission-wide priorities set by the Ambassador. 
But we established priorities in our unit. And we did this 
with more discipline than usual.  It was because the severity 
of the reduction forced us to start with the question "what 
would our agency do in Brazil if we couldn't do anything else?" 
In contrast with the CASP and country plan, you find things 
and a rationale to keep busy the people you already have. 
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There is an interesting paradox here. A proposed cut of 10% would have 
resulted in less basic reviews, but the reviews would have been more un- 
pleasant, at least for some peopxe. Moreover, by identifying at the out- 
set such an ambitious but still credible cut, he was able to make concessions 
and allow some agencies to claim success in influencifg the final outcome. 
Attitudes may have been butter in the final analysis. 

Enlisting Support and Ideas 

By utilizing an interagency  task force from Washington, the Ambassador 
could expect to get a more objective review of the local mission situation. 
Also, if the members were coopted to his effort, he could get additional support 
for Topsy in Washiagton when the task force members returned there.  On the 
other hand, by relying on the task force he didn't utilize the resources 
of many people in the mission who believed they could contribute to the 
purposes and methods of Topsy. Moreover, by not including and utilizing 
them more, the effect was to lose th-j initial and the potential enthusiatic 
support they represented.  This refers to many whose contribution was un- 
doubtedly desired by the Ambassador including those persons who stated: 

I think that the Ambassador made a tactical mistake in acting 
quickly.  He. did it, of course, before the opposition could gel. 
However, he, prematurely precluded an effort to get more people 
on board in his own mission.  Calling in ehe task force, well 
that was absurd, at ..east in terms of timlrig.  He could have 
used trte task force after he used the local people to try to go 
to work and find solutions to the probleas he identified.  Then 
the task force could have sprinkled the program with holy water 
.... As it is the Ambassador has antagonized many of his natural 
allies.  I now have no stake in this.  I can't do anything for 
the Ambassador.  He has taken the problem and given it to the 
task force. 

The real danger is that he will chase away the good people. 
My hope for an upgrading of personnel is modest. 

Does Topsy make this mission a less exciting assignment? 
That's an embarrassing question I'm not going to stick my 
neck out I 

Handling Differences 

By emphasizing that the goals of Topsy are United States policy, the 
Ambassador discouraged wh.'i might have been non-productive maneuvering and 
overt defensiveness in the mission. On the other hand, personnel became very 
shy about initiating constructive dialogue around differences in methods, 
tactics and emphasis. Three comments illustrate the point: 

There is no up and down dialogue. The Ambassador has laid 
out the ground rules in such a way that one can't engage in a 
dialogue of the issues I've just discussed with you. He has 
said, "You are free to dissent, but in writing with supervisor 
present, preferably." It's now no longer his own policy; but 

/ 
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It has been identified with all agencies of tne U.S. Government. 
It is now considered a matter of loyalty.  So he says, "If some- 
one can't live with tnis policy, it will be possible to arrange 
transfers," 

He wanted discussion, but no bad news. He wanted punctuation 
to his views. No one can risk taking issue with him; no one will. 
Once he had indicated where he came out, no one thought of fight- 
ing it. 

In an organisation like this when you get a decision from t.he 
top with as much support as the Ambassador has from Washington, 
you are not going to get dissent or challenge, regardless of 
how potentially constructive and provocative the dissent might 
appear to be. 

Observations on the Interagency Task Force 

The task force was an important aspect of the Ambassador's change strategy. 
Moreover, it is of special interest here because it was an interagency instrument 
and because its operations involved another set of interagency processes. 
Task force team members were selected considering their familiarity with 
U.S. activities in the country in question, reputation for independent thinking, 
credibility with their own agency; and availability for the time period in 
question. 

We have already indicated that the outside task force was used to provide, 
or at least suggest, an independent review of the Ambassador's targets so that 
appropriate adjustments could be made. Those interviewed reported a mixture 
of optimism and pessimism regarding this function.  Some cited the fact that 
the Ambassador made himself formal chairman of the task force. They felt 
this indicated that they could expect nothing more from the task force than 
ratification of his views.  Some contended that what the task force could 
learn about the various agency units and their respective activities during 
a short period of time in Bio would not enable intelligent Judgments about 
the appropriate size of the reduction for each unit. Those who were more 
optimistic, however, noted that the task force created a forum for those who 
wanted to influence the outcome of Operation Topsy but who had no opportunity 
to engage in a dialogue with the Ambassador. They hoped that the task force 
would play some third party role creating discussion and attention to consid- 
erations that weren't currently subject to dialogue between the Ambassador 
and members of the mission. They were encouraged by the fact that the task 
force members were accessible, were receptives and appeared to be dedicated 
individuals. While some were impressed by the high level of bureaucrats 
who comprised the task force, others were disappointed that the team member- 
ship was not of a higher calibre. 

A second intended function of the task force, also mentioned above, 
was that it would provide interagency support for the Topsy cuts.  If the 
task force members concurred with the Ambassador they could be very useful 
representatives inside the major bureaucracies in Washington after they 
returned there. 
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This temporary, outside, expert, Interagency task force had other poten- 
tial functions as well. For ecample, they might share some of the hostility 
directed toward the Ambassador from his own mission personnel. Perhaps the 
task force wouM be associated with the most unpleasant phase of the "numbers 
game, and when this was concluded and they departed, the Ambassador could 
encourage more dialogue and mutual influence in redesigning the mission organi- 
zation. The research didn't determine whether anything like this entered 
into the Ambassador's thinking. 

The task force's involvement also helped pace Operation Topsy. Their 
limited availability and their instruction to coce up with a written report 
provided a means of ensuring that the procesT would not Jrag on, which it 
might have done if the process was wholly within the control of persons 
permanently on the scene. 

Task force members also served a mediating function, giving friendly 
counsel to agency members about how they could cope with the large demand 
for reductions imposed on them by the Ambassador. 

One key element influencing the effectiveness of the task force was 
the Internal relations among members of the interagency task force which could 
have ueen the subject of a study in itself. Members of the group were under 
extreme pressure. They were subject to influence attempts and loyalty bids 
from many different sources. They each had an agency identification. Some 
had received instructions from their respective agencies before they left 
Washington. Members of the mission expected a sympathetic hearing from the 
team in general, and special consideration from the task force member who 
had the same agency affiliation. Thus, the task force members' daily task 
was stressful, since they were interviewing members of the mission who generally 
resented the effort. They each felt the weight of the formal responsibility 
to tho Ambassador which they had accepted in taking the assignment. Moreover, 
their job was not well defined; for example, the extent of their authority 
vif-ä-vis the Ambassador was less than many had at first expected. On the 
one hand, they reported to him—he was the formal chairman of the task force; 
on the ether hand, they could serv serve him and the interests of the U.S. by 
developing their own independent appraisal of the possibilities for substan- 
tially reducing the personnel in the various agencies. Nevertheless to the 
extent that their appraisal differed from that of the Ambassador, they would 
have to enter into intensive deliberations with him in an attempt to arrive 
at a common position. 

The task force members working in Rio found themsalves in a sort of 
social isolation: They were separated from their respective Washington 
offices, they were located in a foreign capital without their respective 
families; their relationships with the local mission personnel were awkward 
given that they were evaluating the latter and their respective activities- 
and they were ambivalent in the way they wanted to relate to the Ambassador. 
The matrix of conflicting expectations and the related social isolation com- 
bined to encourage internal group development. 

With the help of the informal leadership of the State-INR official 
who served as the team's coordinator, the interagency task force coalesced 
as a group and provided its members with (a) social-emotional support, 
including diversion, laughter, joking, light-hearted fellowship; (b) con- 
firmation and validation of the importance of the task in the face of 
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opposition from those interviewed; (c) courage to disagree with the Ambassador; 
(d) a forum in which to discuss and test their individual findings and con- 
clusions. The group tried to remain as independent of the office of Chief of 
Mission as possible in its daily operation, in part in order to preserve 
their members' own personaj. sense of Integrity and in part to avoid being 
too closely associated with the Ambassador. 

Another key issue was the members' commitment to the task force effort. 
There were mixed forces here. It was an assignment stated largely in negative terms; 
to determine how much the U.S. overseas personnel and activities can be cut 
without significantly affecting U.S. interests. It was nevertheless a potentially 
important assignment. The idea of cutting back our overseas establishment was 
in the winds, with strong support from the White House.  This might turn out 
to be the pilot effort and if it covld be accomplished intelligently by close 
review of each agency in the mission, then that pattern might be followed 
elsewhere rather than some fixed quota or "meat ax" approach, irbitrarily applied 
to all agencies in all overseas missions.  There is always some  flrctery in 
being selected for an important assignment — and this applied here. Moreover, 
bureaucrats often find new energy and interest for tasks that are out of the 
normal bureaucratic routine. Once these task force menbers were in the field 
and insulated from their other regular work, they could be singleminded about 
the task force. 

A Consulting Report 

This study of Operation Topsy was based on a limited exposure to the 
situation just before the task force had completed its work. At the request 
of the Ambassador the author reported to him his diagnosis and recommendations 
regarding the organizational climate in the mission as it was affected by, 
and in turn could affect. Operation Topsy.  In particular what was reported 
in writing included an explanation of the dilemmas of political influence 
and internal organizational cooperation, along the lines of the above analysis. 
Among other things, the report recommended: 

The above analysis leads me to confirm rather than second 
guess on the basic strategy and tactics of Topsy. Nevertheless, 
given my recent interviewing, I am persuaded that it would be 
worth focusing on some of the costs and dilemmas created by 
these strategies and tactics and exploring ways of minimizing 
them. 

I believe there is still a sizeable reservoir of competent 
people who could be brought into some supportive, contributing 
alignment with you, persons who are now indifferent, bored, 
disbelieving or hostile. This could be accomplished by two 
types of steps. First, giving renewed emphasis on the multiple 
premises and purposes such as set forth above, provided this 
is also accompanied by more refinement of these purposes. 
Second, enlisting a group within the mission to help provide 
ideas and leadership in achieving these purposes. 

I believe that many of the conflicting perceptions about 
Topsy which I have encountered in the mission occur because 
you may not be aware of how others are reading what you say. 
One misperception which comes to mind is, again, regarding 

/ 
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the positive aspects of Topsy; these just have not registered 
to a great many people. A second misperception concerns what 
types of disagreement and dialogue regarding Topsy you believe 
appropriate and would judge to be within existing policy.  I 
assune that there is more reticence than you intend. 

At the level of tactics, it might be advantageous at an early 
date to secure some visible, symbolic relief from the bureaucratic 
requirements of Washington — earnest money, so to speak. This 
could go some distance in increasing the credibility of Topsy in 
this respect. 

In a communication from the Ambassador the author learned that as a result 
of the report, the Ambassador took steps the following week to emphasize 
the more ccnstructive and subtle aspects of the goals of Operation Topsy 
and to enlist the assistance of those in the mission who could contribute 
to these goals.  Later, the staff assistant reported further on these ini- 
tiatives of the Ambassador indicating that they produced some positive results. 

Summary and Conclusions 

Flow Model 

In terms of the flow model, this case illustrates how the structure 
of an integrative effort and the subtle choices in managing agency inter- 
faces influence the outcomes. 

To get perspective on the ingredients of Operation Topsy, we can compare 
it with the GASP exercise.  The two exercises shared two larger purposes, 
namely to promote profound program reassessment at the country level and 
to help build a coherent system from the interagency community. We have 
referred in Chapters A and 5 to tactical considerations which constrained 
participants for surfacing issues in the policy planning group and the 
CASP.  This case provides support for the idea that agencies may prefer 
to raise issues in an ad hoc manner, in settings and at times that fit the 
political terrain of the bureaucracy, rather than in routinized interagency 
program.  In fact the Ambassador undertook Operation Topsy just a few 
months after he had appeared before the IRG in the scheduled review of the 
Brazil CASP.  It is reasonable to assume that the concerns and ideas which 
underlay Operation Topsy were already in the Ambassador's mind during the 
CASP cycle; and that he consciously chose not to use the CASP as a vehicle 
for the profound change effort he contemplated.  Yet, the CASP was intended 
as a vehicle for just such fundamental reassessments. 

Some contrasts in the structure and management of these two efforts 
are salient to the Ambassador's choice: 

Operation Topsy 

Political logics; e.g. oriented 
to a particular constraint, the 
size of mission 

CASP Exercise 

Program logics; e.g. oriented 
to balanced statement of 
objectives 
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Initiated by Ambassador; 
other agencies report re- 
actions to the Ambassador; 
even the Washington task 
force reported to Ambassador 

Initiator went to the top; 
secured approval and then went 
to work on own mission and 
middle levels of federal 
bureaucracy 

Ad hoc; attention focused on 
uniqueness 

Timing of steps under the 
control of the initiator 

Used interagency process for 
draft, review, approval 

Papers, including proposed 
changes, if any, were worked 
up through the hierarchy; 
(possible for opposition to 
develop before one gets to top) 

Routinized; CASPS needs to be handled 
similarly to all others and to 
share attention with all other 
efforts 

Timing predetermined 

The above contrasts partly explain the different types of outcomes from 
Topsy and the first cycle of CASP:  (a) Topsy, unlike CASP, tended to enhance 
tie image of assertive leadership on the part of the State Department; (b) 
Topt-y had relatively more certain effect on program emphasis within other 
agencies and on trade-offsbetween agencies; (c) Topsy—at least during the 
early period—tended to deepen rivalries and create new divisions in the 
mission, whereas the CASP tended to knit the interagency community, albeit 
in a spotty way; (d) CASP leinforced participants' interest in Interagency 
assessment of plans and programs, but Topsy probably did not. 

Interaction Dynamics and Third Party Roles 

In terms of the interaction model, Topsy Illustrates the effect of bargain- 
ing decision making on the affective quality of relationships.  Reference 
to the contrasting behaviors Instrumental for bargaining and problem solving 
set forth in Chapter 1  will quickly confirm that tacit bargaining characterized 
the decision making between the Ambassador on the one hand and the mission 
personnel and the middle levels of the federal bureaucracy on the other. 
There were tendencies: 

(a) to overstate goals and preferences (e.g. level of reduction acceptable); 

(b) to include low priority objectives as trading horses (e.g. a party's 
bid to eliminate or keep programs when it was really ready to concede the 
point); 

(c) to state the agenda in terms of alternate solutions rather than 
underlying problems or objectives (e.g., stating the objective in terms of 
achieving certain reductions in personnel rather than in terms of the need 
to weed out marginal or politically risky programs or to reduce U.S. visi- 
bility); 

■—«»■.——■———■■ 



- 136 - 

(d) to act unilaterally In ways which coerce or surprise the other 
(e.g., the Ambassador's surprise announcement followed by a quick solicita- 
tion of the support of two influential Cabinet members.) 

The theory hypothesizes that bargaining tactics would frustrate any 
efforts to problem solve and would create identity conflict. In fact, 
problem solving was made more difficult. The effective bargaining tactic 
of becoming publicly committed to an operational (measurable) position like 
the size of the intended personnel cut created a sense of arbitrariness that 
reduced the tendency for others to engage in a problem-solving exercise. 
The Ambassador's quick move for support from the top and the declaration of the 
stated program targets as official United States policy, increased compliance 
at the mission level but also tended to shut off constructive dialogue. The 
task force which allowed for srme mediative processes was necessary given the 
essentially bargaining framework which existed, but it also tended to pre- 
clude problem solving between the Ambassador and his "natural allies" in the 
mission. 

Similarly, as we have emphasized above, these bargaining tactics had 
their deteriorating effect on relationships.  In identity terms, the Ambassador 
effectively ignored those who identified themselves as his "natural allies" 
rather than confirmiig that Identity. Also, his influence pattern effectively 
rejected those who wanted to be a part of a "loyal but active opposition." 
Although in the longer run the Ambassador sought a closer-knit team, his 
tactics tended to deny team identification.  Identity conflict was certainly 
created when members of the mission found themselves and the program in which 
they may have had considerable pride declared marginal and readily expendable. 

The Ambassador was a third party in relationship to the implicit and 
explicit competition and rivalry among agencies. Although a uniform target 
of a 50/.  reduction was initially stated by the Ambassador, inevitably some 
agencies were going to be cut more deeply than others. Chapter 2 hypothesizes 
that the intervention strategy of directly resolving tha issues is facilitated 
when the third party has moderate to high power, high knowledge of issues 
and principals, and high balan-e in his orientation.  In fact, the interven- 
tion would r.ct have had any chance of success if the Ambassador had not skill- 
fully secured cabinet level support for his program, greatly enhancing his 
effective power over other agency officials regarding the change program. 
Also, the Ambassador was regarded as having a balanced orientation — there 
were no charges of systematic bias for or against any particular agency. 
However, members of the mission did express doubt that the Ambassador had 
sufficient knowledge of the many programs of the mission to make good judg- 
ments about which should be cut, and which should be preserved intact or 
expanded. 

Because the Ambassador's massive influence was resisted by many agency 
personnel, he was also a principal to conflict.  Here the conflict wad more 
in terms of how deep the average cut would be, rather than which agency 
would be must effected. With respect to this conflict, the task force was 
a third party. Again, at least officially, the task force was expected 
to contribute directly to the resolution of the substance of the issue. 
To do so effectively, they would have to be knowledgeable, neutral and at 
least moderately powerful vis-a-vis the Ambassador as well as the mission 
personnel. Many, including some task force members, felt they were not 
sufficiently independent of the Ambassador to effectively make this type 
of third party intervention. 



- 137 - 

The task force did perform one version of another type of third party 
intervention, to the extent that they buffered the relations between irate 
mission personnel and the resolute Ambassador. They allowed for some ven- 
tilation of feelings and active influence attempts and hence helped resist 
somewhat the tendency for relationships to deteriorate further. 

As the chapter emphasizes, the Ambassador's strategy appeared to be 
effective in achieving its more tangible objective of a drastic personnel 
cut, but at some expense in the quality of interagency relationships in 
the mission. The consultant's diagnostic interviewing of the members of 
the mission and subsequent recommendations to the Ambassador were parts 
of an intervention designed to help improve the positivity of the rela- 
tionship via diagnostic insight. 
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CHAPTER 3 

A MNAGEMENT SYSTEM FOR AN INTERAGENCY URBAN PROGRAM 

Our treatment of interagency processes shifts focus in two respects. 
We tun. from foreign affairs to urban affairs, and we examine for the 
first Lime interagency management, including not only planning but imple- 
mentation processes. The object of the study is the federal mraagement 
system for the Neighborhood Center Pilot Program, which was a forerunner 
of the Model Cities Program.1 The study covers the period from August 
1966, when the program was launched, to March 1968, when the field 
investigation was concluded. 

Overview of the NCPP 

The Neighborhood Centers Concept 

In recent years there has been a growing realization that the social 
problems of cities must be attacked by an approach that comprehends the 
whole person within his social and physical environment. We can gain some 
appreciation of the need to develop new delivery systems for social 
services by referring to a document of the NCPP.  It is these needs to 
which the neighborhood center concept is responsive. 

Most persons need a multiplicity of services (health, 
education, employment, legal, etc.) but often services 
are scattered throughout the community, and many agencies 
tend to view a client's problems narrowly without concern 
for the total needs of the individual.  This leads to 
confusion and discontinuity in the delivery of services. 
Moreover, the alienation, fear and apathy of many low- 
j-ncome families is reinforced by the formal atmosphere of 
many agencies which require the making of appointments, 
long waits for service, or repeated visits. Many agencies 
are not prepared to respond quickly and effectively to the 
needs of low-income families in periods of crisis. 

This chapter is based on an evaluatiop study conducted by NTL-Institute for 
Applied Behavioral Sciences and for ti  Bureau of the Budget. The author 
served as technical director for the project. The technical reports of that 
study were authored jointly with Professor Lewis Welch, State University of 
New York at Albany, to whom I wish to acknowledge my indebtedness.  The 
investigation Involved review and analysis of a large number of documents 
produced throughout the history of the program, interviews with about eighty 
officials drawn from all of the federal elements of the system, and inter- 
views with twenty city, state and community representatives. 

11   '■ ■i'1'" ■!■ 
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These problems have stimulated, both within government 
and the private sector, a growing concern about the quality 
of services provided and how they car: be made more effec- 
tive and meaningful. There is increasing recognition that 
new solutions and imaginative approaches must be tried if 
the needs of the disadvantaged are to be fulfilled. 

The neighborhood center concept offers an opportunity 
for overcoming part of the problem of comparf.mentalizatlon, 
lack of responsiveness, and dispersion of services in 
urban areas. To meet the needs of disadvantaged areas on 
a permanent and comprehensive basis, a wide range of services 
should be decentralized to the neighborhood level, and 
services should be affirmed in the context of a single 
complex or one-stop service center. The concentrating and 
co-locating of services In such a center would result in 
increased convenience for the user, better access to services, 
greater continuity of services, increased agency efficiency, 
and rationalization of the provision of services. Further- 
more, in assisting in the development of a viable neighbor- 
hood organization and involving the recipients of services 
In the planning and decision-making processes, the respon- 
siveness of services can be improved and the recipients can 
be given an opportunity to develop their own abilities and 
resources. 

The direct lineal descendant of the settlement house of 
the 19th century, the neighborhood service center concept, 
was revived by the passage of the Economic Opportunity Act of 
1964, and by emphasis in the Community Action Program on 
Neighborhood Centers. Some 200 Community Action agencies 
have established neighborhood centers in their rjmmunities.2 

The neighborhood centers contemplated by the NCPP were to be more 
ambitious, embracing more social services than those launched by 0E0. 
They would Involve the full range of Great Society programs. 

The Neighborhood Center Pilot Program was initiated in respor.3e to the 
f^^oL^ President: Johnson (in a speech at Syracuse, New York, on August 
19, 1966), for the Secretary of the Department of Housing and Urban Develop- 
ment to set as his goal the establishment, in every ghetto in America, of 
a neighborhood center to service the people who live in that area." 

In consultation with other federal agencies, HUD initially prepared an 
estimate of the costs to meet th« literal mandate of the President. When it 
was determined by the White House and the Bureau of the Budget that an effort 
of this scale could not be financed, HUD was Instructed to mount a limited 
2 ~~      
"A Guide for the Neighborhood Centers Pilot Program" (33), draft, pp. 1-3. 
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pilot program which could be funded within the existing or anticipated 
appropriation levels of each of the participating agencies. In effect 
the Presidential mandate became whatever the White House Staff and Bureau 
of the Budget (BOB) were capable of negotiating with the participating 
departments, i.e., Housing and Urban Development (HOr»), Office of 
Economic Opportunity (0E0), Health, Education and Welfare (HEW), and 
Labor. Through this process, the Presidential objectives became defined 
in terms of a fourteen-city pilot program to install quickly an inta- 
grated service system (core services and linkages), operating from a 
neighborhood center facility. The program was intergovernmental in 
concept, involving federal, state, county, city and private agencies, 
and some neighborhood residents, but their respective roles in initiation 
and consultation were yet to be defined. However, from the outset, it 
was apparent that the Pilot Program was to be funded by the participating 
federal agencies from existing appropriations and managed by interagency 
groups in Washington and in the field. Although there was some initial 
confusion about lead responsibility, HUD was named to lead the program. 
HUD's substantive contribution to the Program was assistance for physical 
facilities, which could be provided under HUD's Neighborhood Facility 
Program (HUD 703). 

Thus, the Neighborhood Center Pilot Program provided one test of the 
capacity of the federal government to mobilize its organizational and 
fiscal resources in such a way as to produce a coordinated approach on 
a complex problem area. 

Obtaining Interagency Participation 

Before the President's August 19 speech, the Bureau of the Budget 
had been leading an interagency review and evaluation of neighborhood 
center concepts and experiments. This interagency effort had produced a 
general design for a pilot test of various neighborhood center models. 
It was this design which was offered to HUD by BOB as an appropriate 
format for the pilot program response to the President's request. 

Under the Convenor Order recently issued to HUD by the President, 
HUD organized an interagency committee, including representatives of HEW, 
Labor, 0E0, BOB and HUD, to assist with the development and operation of 
the pilot program. The fourteen pilot cities were selected by HUD in 
consultation with BOB and 0E0. Pilot city mayors were furnished brief 
program descriptions which conceptually reflected the work of the earlier 
BOB Interagency study, but which did not reflect unanimous approval of 
the HUD-convened interagency committee. In late 1966, the regional 
offices of the participating federal agenqies were informed of the piloi 
program and were invited to designate members of field project teams to 
work with each pilot city. In late January 1967, Secretary Weaver 
instructed HUD Regional Administrators to convene the field project teams 
and to begin discussions with the pilot cities. ' 

-—•T"1"'"'" 
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Meanwhile HUD was experiencing serious difficulties in securing 

dSneTderr11111 Hhe WaS,hlnSton interagenc, co^ittee regarding he aetalied design and procedures of the NCP! anri -i« „u*^   *       ^ J 

jents fro. the serviL agencies (HES Z. :    ^ ^l^V^lT' 
funding problem was escalated to a higher-level group comprised of the 
unda: secretaries for the participating agencies. In March this lloul 
agreed to allocate each of the city pilot projects to one or aLSer of 

ity, stiix without substantive approval by OEÖ. 

The generally slow progress on the NCPP coupled with the agreement 

witrthe Wh^te'H6 ^f ^ 0f the Pil0t pr0jeCtS led to «SB intervention 
T967  L^    Sf t0 COnVene the Urban Cabinet 8""P in early April 
woulä  bt ifi8/!"1?' " WaS a8reed that HÜD leadership for the NCPP 
cZLtrl f.  Kt0 the Secretary level. that the Washington interagency 
committee would be reconstituted at a higher level, that  HUD would 
allocate more staff to the NCPP. that most of the funding of the core 

hat th" fLlft" f0r ^ K'
011
""

11
 
CenterS W0Uld be "^ by 0E0 Ld that the field teams would be rejuvenated.  There were several sub- 

cabinet meetings on the NCPP during th^ period AprlSune 

an irSt?  the ^ meaSUre 0f Cabinet level commitment obtained in April 

lllSri^Jf^S rSV**** t0  ^^ in b0th Washington and tn.ll.iq.  (See Figure 8.1.) The reconstituted Washington Interaeencv 

S d'onX1"" (W"« md°"°°k " d™1°'  °P«atlona! guide" el" L 

Nilghho™h   A* ÄrnSP5? "„iRr
10" 0f ^ 'IT**™ SaI  the uii-h c<m4i       ^eLV;Lce rro8ram ^NSP-i; . WIRC was supported by a subcommittee 

Se HTO ih^ lnterafe"cy imposition, and by a secretariat responsible to 
the HUD chairman. A Federal Regional Team (FRT) was establisheH for each 

Burl' TT^ f'168 t0 SUPPOrt the ^^^ at the Project le^el! "e 
lZT\ .^ Bud8et aSSl8ned Washington-based officials to monlto^ r-ach project, designating them "City Watchers." monitor eacn 

ments^ro!1?!1'86"/38 actively ^^ to  secure program funding commit- 
to th/r^ ^ agencies, but eventually the WIRC chairman took recourse 

itv  In th?  8r^P ^ mid"JUne t0 8ain the "pessary interagency a^thor- 
JoLh CallfLrL^ r/S J^ t?ril  meetin8' Pr-^entlal Lsis'tant ooseph Califano attended and invoked the President's personal interest in 
the program in order to obtain the commitments of relLtant agencies 
especially 0E0 and HEW. One particular outcome of the earliefcabin^t 

thf SpWaS ^r deC.i8i0n t0 inCorPora^ another demonstration progr^in 
the NCPP, namely the 0E0 207 - Neighborhood Corporation Program. Ler 

or^ HZTeL to^uVr^t  m0" liberal fundin8 for Pla-in8 and core services to a limited number of the fourteen pilot cities which were 
.willing to agree to the terms of 0E0 207 which involved the development 
of a neighborhood controlled organization. aevexopment 
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Figure ft.l 
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Defining the Program's Ground Rules 

The bargaining agreements finally reached In Washington over agency 
contributions and support for the NCPP conflicted with earlier guidelines, 

Based on the early communications they received from HUD, officials 
of the selected cities understood the program as follows: The project 
proposals were to be developed by the cities within the framework of a 
flexible set of standards to be specified by the Washington interagency 
committee. Pilot cities would be expected to plan and design projects 
with wide involvement of public and private agencies; to involve repre- 
sentatives of the neighborhood to the greatest extent possible in the 
selection of service programs and the planning and operation of the 
centers; to design a service system which Included participation of 
established as well as new community social agencies or activities. On 
the federal end, funding arrangements and commitments were to be devel- 
oped by agreement among the sponsoring agencies, on the basis of the 
prospectus for the city's service progran and its center. The federal 
project teams in the field were to provide technical assistance to the 
cities and otherwise facilitate planning and funding processes. 

At the outset, it had appeared that the mayors of pilot cities were 
given the primary responsibility for local initiative and responsibility. 
A subsequent letter from HUD to the mayors proposed that the local 
Community Action Agency (CAA) would seem to be a logical agency for 
further program development of the NCPP, but that the "best arrangement" 
for each city could be discussed with the federal project teams. In 
early 1967, it was discovered that most mayors were not designating 
CAA officials as their project coordinators, but tended to be naming 
urban renewal or planning officials. In draft guidelines sent to the 
field in late March 1967, it was indicated that the project should be 
developed by a local project team including representatives of city, 
county, state, public and private Interests as well as residents of the 
neighborhood to be served. The guidelines stressed that each of the 
pilot projects should be locally conceived and that specific rules and 
regulations for the pilot program would be avoided. The guidelines 
reiterated that each city would be expected to involve, to the greatest 
possible extent, neighborhood representatives in the development of the 
center. 

Following the reconstitution of the NCPP effort in April, 
communications from Washington became more explicit and tended to contra- 
dict the earlier suggestion of local discretion and flexibility.  For 
example, on April 28, 1967, the WIRC chairman informed FRT chairmen 
that the CAA, with the endorsement of the mayor, would be the sponsor of 
the NSP-I unless there were compelling and documented reasons to the 
contrary. Thus the mayor-CAA role issue was settled, at least in 
Washington, on the basis of CAA primacy. The local project sponsor 
therefore was to be either the CAA or a delegate agency of the CAA. 

Similarly, the acceptable mechanisms for citizen Influence over 
the planning and operation of the center program were also displaced 
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from the CAA to some form of contiauing neighborhood organization focus- 
ing sharply on the center service area. This change was reflected 
generally in the WIRC issuance of August 28, 1967 governing citizen 
involvement, although this policy had been aggressively promoted by 0E0 
program officials since the project's inception* 

The greatest impact on the prevailing ground rules, however, accom- 
panied the introduction of the 0E0 207 (Neighborhood Corporation) program 
into the NCPP. The 207 program option was offered to the cities as a 
source of generous funding for their local NCPP, although the conditions 
attached to this option had a recognized potential for materially changing 
the ground rules under which the NCPP had been initiated. Half of the 
cities elected to participate in the 0E0 program. Despite efforts on the 
part of some members of WIRC, especially the BOB, Labor and HUD members, 
to insure that the cities and especially the mayors fully realized the 
implications of accepting the 207 option; it is clear from field testimony 
that many mayors, and for that matter some CAAs, did not understand the 
full significance of the 207 program. 

As it evolved, then, the 207 program came to influence heavily the 
manner in which program planning for the center occurred, the mode in 
which acceptable citizen participation would be structured and operated, 
and the effective authority which 0E0 (especially its Washington program 
branch and its consultants retained for the 207 program) could exercise 
over the implementation of the NCPP in the neighborhood corporation cities. 
Thus the 207 program brought with it a capacity for 0E0 to revise materially 
the authoritative expectations which had governed the implementation of 
the NCPP up to that time.  For example, the leadership role for the mayor 
or the CAA or a joint effort by ehe two, shifted to the prospective neigh- 
borhood corporation.  The planning of services and the establishment of 
participatory machinery could not always be carried out simultaneously. 
Thus, the major thrust was aimed at creating the citizen participation 
and planning structures before serious planning could begin. 

A number of local and state officials, FRT members and Washington 
level participants were "turned off" at various points in the NCPP because 
of the new directions for the program connoted by the changing ground 
rules. For example, when the local initiative responsibility shifted 
froa the mayors to the CAA or to the neighborhood corporation, there was 
a tendency for city and state agencies either to withdraw or to resist 
involvement.  Likewise when program initiative and participation focus 
moved from the CAA to neighborhood organizations, the CAAs, in some cases, 
became less responsive and attentive to the NCPP.  It fell largely to 
the Federal Regional Teams to stimulate sustained involvement of those 
tending to withdraw.  In a number of cities, local efforts on the NCPP 
came to a halt for varying periods as a result of changes in expectations 
and the needs to negotiate new roles and adjustments. 
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Implementation in the Field 

As traced above, there was no official guidance for the effort of 
agency officials in the field until April 1967. Field officials were 
generally reluctant to assume much initiative during this period—except 
for HUD negotiations with cities for facilities grants.  In early 1967 
HUD regional officials were ordered by Washington to initiate immediate 
activity on the NCPP. Meetings with representatives of other federal 
agencies and with city officials were scheduled. FRTs were convened and 
despite a generally acknowledged lack of understanding about the purposes 
and procedures of the NCPP, the teams attempted to orient and stimulate 
city officials. The eventual results were understandably disaopointing 
to all participants. Much of the information and guidance conveyed to 
the cities in these meetings (e.g., funding, community involvement 
definition, deadlines, evaluation, etc.) was later changed or withdrawn. 
FRT captains suffered a loss in prestige and influence by calling these 
meetings without a clear agenda; this pattern made the federal officials 
vulnerable to the criticism that they were more interested in appearances 
than substance.  It was widely conceded that NCPP was off to an unpromising 
SCalTC • 

With the reconstitution of WIRC in April 1967, the unofficial guide- 
lines were replaced by a series of some 28 formal issuances and assorted 
papers and memoranda which appeared periodically throughout the remainder 
of 1967.  Still, Washington guidance tended to be issued only on those 
matters of substance and procedure for which at any point in time they 
could elicit unanimous agreement within WIRC. Other issues were either 
untreated, treated ambiguously, or implicitly relegated to the field for 
resolution. 

After they were launched in April 1967, the Federal Regional Teams 
tended to find themselves at the center of a complex process of mobilizing 
an array of local participants, monitoring and assisting the local plan- 
ning efforts, and trying to develop an effective mode of federal inter- 
agency facilitation within increasingly explicit directives from Washington. 
The variety of tasks, roles and problems assumed by those teams became a 
fair reflection of the wide ranging differences among the pilot cities 
with respect to their incentives and capacities to participate in a program 
of this sort. 

It took Washington officials nearly eight months (August 1966-April 
1967) to begin to work out definite arrangements for the NCPP while the 
field (FRTs, cities, communities) were expected to Implement the design, 
within a vastly more complicated environment, in six months (April-October 
1967). It is clear that the weight of time fell much more heavily on the 
field than on Washington. It proved impossible to develop proposals meet- 
ing the original program expectations in terms of process, quality, and 
comprehensiveness criteria within the timetable developed. 
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By June 15, the NSP-Is of the cities were approved by WIRC and the 
service program planning phase (NSP-II) began. Althouth WIRC originally 
anticipated that this second phase could be completed by August 31, it 
ultimately proved necessary to relax the deadlines first to September 30, 
then to October 31, and finally to the end of the year. At that, not all 
pilot cities succeeded in submitting NSP-IIs before 1968. 

It was finally possible to announce in mid-March 1968 (when we 
concluded the field investigation on which this study was based) that 
funding had been approved by the four agencies (HUD, HEW, 0E0 and Labor) 
for service programs in thirteen of the fourteen pilot cities. At the 
same time it was recognized by WIRC that in most pilot projects only a 
beginning had been made toward the objectives of a neighborhood service 
system. Efforts were continuing in each community tc elaborate the scope 
and integration of the service systems initiated. 

Emergent Structure of Goals for the Pilot Program 

By way of summary, several primary goals had emerged for the pilot 
program:  first, the NCPP called for an integrated service delivery 
system with three features—core services (e.g., neighborhood center 
manager, and staff for central intake and diagnosis), multiple service 
programs (e.g., health, manpower, education, day care) and linkages among 
programs and between core services and component programs.  Second, the 
program sought citizen participation in planning and operating the 
neighborhood service program.  Third, the program contemplated the build- 
ing of a physical facility to house the neighoorhood centers. An addi- 
tional purpose of the pilot program was to gain valuable experience in 
interagency program management. 

Contextual Forces and Elements 
of the Design of the Management System 

This section analyzes those features of the management system and many 
relevant forces in this setting which were influential regarding both the 
character of interagency roles and processes which evolved in the system, 
and also the quality of the results obtained. 

Four aspects of the authority structure are treated--the choice of 
HUD as lead agency, the authority invested in the lead role, the J^vel of 
the bureaucracy providing active policy leadership and the authority 
invested in agency representation to the NCPP management.  Thus, we review 
the funding provisions, the personnel assigned to the interagency mechan- 
isms, and the various roles o£ the Budget Bureau. 

The Choice of Lead Agency 

That HUD was the most appropriate agency for the lead role in NCPP 
was a premise implicit in the fact that it was designated by the White 
House. However, to our knowledge, the leadership choice was not discussed 
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with the agencies in advance and no general rationale for the choice vas 
offered by the White House. The choice was manifested in three types of 
acts:  The Convenor Order issued in August 1966; the President's Syracuse 
speech, also made in August 1966, in which he announced that he was asking 
Secretary Weaver to take on leadership for an assignment which became the 
NCPP; the series of communications among the White House, HUD, and Bureau 
of the Budget during the first few weeks after the Syracuse speech. 
Apparently, these latter communications, aimed at determining the character 
of the response to the Presidential mandate, induced consiJerable confusion, 
creating uncertainty in the minds of even HUD officials about whether they 
did in fact have the lead responsibility. Apart from the wisdom of the 
particular choice oi HUD, this procedure and context for giving HUD the 
mantle was not helpful to HUD in establishing its role in launching the 
program.  For example, it didn't provide top HUD officials with the 
necessary certainty to make timely good will gestures to the other partic- 
ipating agencies (and to 0E0 in particular) should there have been any 
desire on HUD's part to pursue such a strategy for eliciting early inter- 
agency support for the project. 

A measure of uncertainty continued indefinitely and was disconcerting 
to HUD officials.  In early 1967, when the NCPP was badly staggering under 
HUD leadership, there were proposals in BOB to replace HUD with either 0E0 
or HEW.  Surprisingly,  n his Message on Poverty in March 1967, the 
President reasserted the leadership of 0E0 in the expansion of neighbor- 
hood center programs. 

Reactions to Choice of HUD for Lead Role. So far as other partici- 
pating agencies are concerned, HUD was not a clear and obvious choice for 
the lead role in the NCPP. The HUD lead appeared to be a logical elabora- 
tion of the HUD statutory role for leadership in urban affairs, but this 
assignment also conflicted with the 0E0 formal authority to coordinate 
federal anti-poverty programs. Moreover, the Presidential designation of 
HUD for NCPP leadership appeared insensitive to the neighborhood-based 
service programs operated by 0E0, HEW, and Labor. 

Initial lack of acceptance was evidenced both in Washington and in 
the field. As one official in OEO/Washington said, "We had our nose out 
of joint for some time over the selection of HUD for the lead role." In 
one city OEO staff felt that 0E0 should have received the lead because 
they believed it had the only meaningful experience in implementing multi- 
service center programs.  In a second city, both HEW and Labor representa- 
tives said they believed their agencies had been more appropriate for the 
lead role. The FRT chairman in this city experienced considerable difficulty 
in finding a pattern of leading which induced a minumum of resistance from 
other members.  In fact, the HUD "leadership pattern" was one of sitting 
back, letting Labor and HEW initiate,and then reacting to them, usually 
by agreeing with them. 
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Criteria for Lead Role. Given that there was no clear choice for 
the lead role, it seemed natural that the chosen leader would encounter 
a period of resentment. In the longer run, the appropriateness of the 
choice depanded on how the agency rated on many criteria. Our investi- 
gation suggests consideration of the following general factors. The fact 
that conflict management would figure importantly in the lead role helps 
explain why many of the attributes con.idered important for third-party 
interventions (in Chapter 2) also appear here. 

1. Knowledge:  Several types of knowledge are relevant to the lead 
role.  Ideally for this program, the lead agency should have had an 
understanding of social service since a goal was to rationalize and inter- 
relate social services, In this respect, the other participating agencies 
were clearly more qualified than HUD. The lead agency should also have 
experience with centers and an understanding of community dynamics because 
of the key role of this type of community institution in the program. 0E0 
especially had an accumulation of relevant experience with neighborhood 
centers. Also, the lead agency should possess significant conceptual 
sophistication bearing on the particular program being innovated.  The 
Bureau of the Budget had provided leadership in conceiving the initial 
model of the pilot program. Apparently the HUD officials who had the 
initiative to act frequently did not immediately grasp the conceptual 
issues of the program and had difficulty in resolving conceptual differ- 
ences among the participating agencies. 

2. Balance in orientation: The a priori positioning of the agency 
on many potential conflict issues is relevant to the lead role. A chairman 
of a group of peers is most effective if he does not have a strong position 
on the Issues which must be resolved. Precisely because HUD had not been 
a social service agency HUD officials could be seen as "not having any axes 
to grind." Also, generally (but not without exception) HUD personnel 
tended to have either a more open or at least an intermediate view on the 
important issue of citizen involvement. For example, this basic fact made 
it possible for the WIRC chairman to report: "I perceived ray role as 
getting guys together on a common point of view. Often I wouldn't take a 
position. Usually, I proposed a compromise." In contrast, 0E0, which 
would have had the greater amount of relevant knowledge, was judged by 
the participants from other agencies to have positions too extreme on too 
many issues to have served in the lead role. 

3. Power:  Certain power factors are important to the lead role. 
Flexible funds can substantially enhance leadership efforts. HUD did not 
have authority to commit planning funds, a fact which contributed to the 
feelings of impotency of some HUD officials.  0E0, with its flexible funds, 
met this criteria better than HUD. A more general power factor was general 
legislative support. HUD appeared to be less vulnerable than 0E0 to 
Congressional disapproval, appropriation reduction, and restraining legisla- 
tion. A less important but relevant factor was an agency's stature in the 
Cabinet. Some participants believe that in part because he was a junior 
member in the Cabinet, the secretary of HUD was less assertive in forums 
of the Great Society agencies. 
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4. Process expertise: A general factor was the skill which an agency's 
personnel could typically bring to bear on interagency and intergovernmental 
relations    in dealing with neighborhood residents. As it happens, HEW 
and Labor had more experience in dealing with states, HUD in dealing with 
city governments, and 0E0 in dealing with ghetto residents. All of these 
experiences and the skills derived from them were important to NCPP,  It is 
difficult to say which liaison skills were most important. Turning to 
interagency dealings, all four agencies have had relevant experience, 
although HUD urban renewal personnel, who carried the early NCPI responsi- 
bilities, were not considered highly experienced in this area by their 
colleagues in other agencies.  However, 0E0 personnel reportedly had less 
patience in dealing with their sister agencies, a factor which might have 
operated against their effective performance of the lead role among peer 
agencies. During the period through March 1967, HUD, too, was criticized 
by officials of other agencies for relying too heavily on the formal lead 
assignment with the consequence of "turning off other agencies." This wat, 
less true of the WIRC chairman who was credited with exercising influence 
more subtly. More will be said later about the various leadership 
patterns employed by HUD officials. 

5. Internal effectiveness and congruence: Several internal charac- 
teristics increase the ability of an agency to perform the lead role. 
HUD benefited from a well developed field organization which was both 
capable of initiative and subject to discipline. The regional organizations 
of Labor and HEW were relative!v weaker than the HUD organization, while 
the field organization of 0E0 was less predictaMe than HUD. A relc'-.ed 
factor is that HUD experienced less of the energy-draining internal conflict 
between new and traditional program lines that predictably affected Labor 
and HEW. Although it's not clear that it was predictable in August 1966, 
HDD's program and intergovernmental components did conflict with each other 
in a way that undermined the pilot program during the first six mcnths of 
operation. 

6. Motivation: The lead agency should have a high stake in doing a 
good job. The fact that HUD kne» that Model Cities was coming along provided 
them with an extra Incentive to learn from this experience, although one 
does get the impression that the motivation to make the NCPP a smashing 
success was neither great nor well internalized in more than a few individ- 
uals within HUD. Whether this rationale for HUD*a lead proves to be weighty 
will have to be determined by the eventual utilization of NCPP experience. 
One comment was that "after HUD got off the emphasis on the physical facility, 
it became clear that HUD wouldn't get special credit." The advantage of 
this perception of shared credit is that other agencies were less likely to 
resent contributing to the program; the disadvantage was that HDD's motiva- 
tion to drive forward on the program also tapered off. 

7. Strengths to exploit versus deficiencies to remedy: The selection 
of a lead agency for an interagency program should consider the impact which 
• leadership role would impose on the agency. A leadership role can be 
designated not only to exploit the present strength of an agency but also 
to induce >esirable changes in an agency or to overcome its present weaknesses, 
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For example, one rationalization for HUD's leadership role in the NCPP was 
its value in preparing the organization for the Model Cities responsibilities. 
Similarly, a participative role in the NCPP was credited with influencing 
desired changes in organization, procedures, attitudes and staffing within 
HEW and Labor. Thus a leadership role for either of these agencies might 
have been exploited to induce even a greater measure of organizational change 
in the direction of enhanced responsiveness to urban social problems. 

On balance, the findings indicated to this observer that among the 
fully participating agencies, HUD and 0E0 were more appropriate for the 
lead role of -he NCPP. Given that the NCPP was to operate within a frame- 

m^i   ^0W e-fectlve authority or power associated with the lead agency. 
HUD s relative neutrality and blandness made it the most appropriate agency. 
HUD was especially appropriate during the period when Qity government 
approval, initiative and participation were important. On the other hand, 
if the lead agency were to have relatively more power to make the ultimate 
decisions and the participation of other agencies was expected to result 
less from 'collaborative multi-agency processes and more from invitation, 
response and bilateral negotiation, OEO's reported capacity for irritating 
the bureaucracies with which it deals might re resent a less severe handicap. 
Such a handicap could be offset by OEO's greater experience and flexible 
funds. Also, OEO's greater experience with ghetto residents would make its 
lead more appropriate in the stages when substantial initiative and respon- 
sibility rests at this level. 

Two policy factors also condition the selection of leadership for an 
interagency program-the clarity and compatibility of goals, and the measure 
of Presidential commitment. HUD leadership in the NCPP and, presumably, 
the leadership of any line agency was hampered by the absence of an author- 
itative statement of program goals, the difficulty of reconciling multiple 
goals, and the recurring skepticism about Presidential interest. 

These factors gave rise to still another leadership option, the Bureau 
of the Budget. Some would characterize the operative leadership of the 
program as "HUD supported by BOB." During the several critical stages of 
the NCPP. the BOB assumes responsibilities for coniiict resolution and 
action forcing which eclipsed the formal HUD leadership. An operational 
role as the lead agency would connote a departure from the traditional 
stance of the Bureau.  However, the sentiment prevailed among some BOB 
groups that tradition should be swapped for active leadership in inter- 
agency programs marked by high Presidential commitment, low formal 
authority, quick impact, and deep ideological conflicts among participat- 
ing agencies. 

Another variant of sustained executive direction for the NCPP was the 
suggestion that one agency serve as a White Hovse project manager instead 
of heavy reliance on interagency collaboration as the authority base for 
action. One factor to be considered here is whether the White House can 
afford to absorb the risk of failure of experimental programs. 
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Authority Invested In Lead Agency 

A premise of the management system was that the HUD Convenor Order 
would be adequate authority for the leadership functions required.  By the 
Convenor Order (Executive Order 11297, dated August 30, 1966), the President 
directed that 'the Secretary of HUD shall convene, or authorize nls repre- 
sentatives to convene, meetings at.appropriate times and places of the 
heads (or representatives designated by them) of ouch federal departments 
and agencies with programs affecting urban areas as he deems necessary or 
desirable for the following purposes:  to promote Interagency cooperation; 
to provide a forum for coordination of mutual problems; to consult with 
and obtain the advice of federal agencies; to identify urban development 
problems which require interagency or intergovernmental coordination. 

At the WIRC level in Washington, Che HUD Convenor Order did serve its 
limited purpose effectively. Of all NCPP participants interviewed or 
referred to in our interviews, the HUD person who served as first chairman 
of WIRC after it was created in April 1967, understood best both the limita- 
tions and possibilities of the Convenor Order and how to maximize its 
possibilities. He relied heavily on his control over process. His inter- 
ventions were aimed at building strong Interpersonal relations among team 
members.  For example, most relevant to the Convenor Order, the chairman 
would cancel any meeting whe^i any member could not attend. The meeting 
would be rescheduled when ^11 could attend. A high order of attendance 
and participation was realized in the WIRC. The chairman tried to avoid 
imposing the views of the lead agency; he endeavored to have the program 
perceived as an interagency rather than a HUD program: he worked diligently 
to build interpersonal relations among team members by trying to stabilize 
representation and using informal encounters to build rapport; he tried to 
enforce the norm that they would speak with one voice in their contacts 
with FRT members; he manifested unusual patience and attended to group 
processes, apparently with considerable skill. With one possible exception, 
the members of this WIRC, the composition of which remained stable from 
spring to the end of the year iu 1967, maintained their commitment to the 
NCPP and to each other. 

At the WIRC subcommittee ard staff level, however, problems of 
inadequate response were experienced.  For example, those HUD officials on 
the secretariat for WIRC who had responsibility for maintaining contact 
with FRT captains (each served as desk officer for a fraction of the pilot 
cities) wanted to develop as complete a picture as possible of conditions 
and developments in each city. They were not successful in arranging for 
the meetings with staff members of all the other agencies. 

Apparently the Convenor Order was not formally utilized above the 
WIRC level in Washington. There Is no evidence of the exercise of the 
Convenor Order at the level of Departmental Secretary. The meetings of 
the Urban Cabinet group were apparently convened by the White House. 
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We tried to trace the Implications of low formal authority contained 
In the Convenor Order. This factor meant that the effective leadership 
of HUD chairmen would have to rely greatly upon (a) their utilization of 
other sources of leverage or power to Induce the other agencies to cooper- 
ate and/or (b) their personal skills In building collaborative relation- 
ships and team commitments. Unfortunately neither of these secondary 
sources of leadership Influence was uniformly present In adequate measure. 

Moreover, there were certain dilemmas associated with the above 
conditions.  Low power sometimes discouraged a HUD official from even 
attempting to convene his counterparts from other agencies or resulted 
In his failure to get participation when he tried. Thus, he couldn't 
create the forum In which to promote collaborative processes. As another 
dilemma-, the FRT chairman's Inability to directly Influence an FRT member 
meant that In order to get the man's attendance, he sometimes had to employ 
Indirect means (up-over-and-down the other agency's hierarchy) that 
alienated the target FRT member and ensured that the resulting cooperation 
from the man was mechanical rather than enthusiastic. These two dilemmas 
Indicate how low power conditions can both create the great need for 
emergent collaboration and create conditions preventing collaborative 
opportunities or nullifying cooperative overturea. 

Low leadership authority and power had further effects^ virtually 
Imposing the requirement of decision making by consensus in the W1RC.  In 
turn the requirement of consensus (a) made the WIRC process very time- 
consuming for the participants; (b) resulted in delays in issuances in 
guidelines, which created city and community antagonisms toward the 
federal establishment and worked against high quality achievements at the 
local levels; (c) resulted in combining two demonstration projects, the 
compatibility of which is questionable given the time constraints; (d) 
so preoccupied WIRC members with the committee's internal relations that 
they were relatively less sensitive to its relations with the field teams. 

One is forced to conclude that the Convenor Order represented a 
necessary authorization but also a very small fraction of the pool of 
resources upon which HUD could draw in lead responsibilities.  It seems 
clear thar. the lead agency needed more formal authority or more support- 
ing resources such as provision for planning and consulting funds.  In 
any event, more systematic attention needs to be given to the collabora- 
tive skills which 'ere necessary for assuming the lead role among sister 
agencies in a project of program design and implementation. 

Agency Authority Vested in Interagency Representation 

Related premises which underlay the Jesign of tne NCPP management 
system were:  that each regional team member and member of WIRC would have 

authority to speak tor his agency with regard to the NC?P; that the project 
manager approach was one means for realizing this expectation. While tha 
HUD chairmen of WIRC and FRTs were considered to be somewhat akin to 
project managers for the NCPP in carrying out the HUD program leadership 
responsibility, the other members of WIRC and FRTs were also regarded as 
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project managers for the NCPP within their own organizations. Essentially 
the task of project manager was to "deliver" the resources of his agency 
(both in Washington and in the field) to the support of the NCPP. These 
resources took the form of technica1 assistance, funding information, 
functional linkages with existing agency supported programs, priority 
review, and flexibility in the application of standards. 

The project manager pattern varied from agency to agency and among 
regions. Where, for various reasons discussed below, the agency repre- 
sentation could not speak for his agency, the management system faltered. 

The Labor Department failed to provide an effective departmental 
spokesman in many FRTs during the early period because it did not have 
appropriate regional offices which could establish firm working relation- 
ships with the other agencies. Labor representatives that were supplied 
were program-oriented, whereas HUD, HEW and 0E0 representatives tended 
to be generalists. Also, many Labor/FRT members were deeply committed to 
the initiation of an employment program in which they had heavy lead 
responsibility and therefore resisted the demands of extensive involve- 
ment in the NCPP. Most preferred to limit their role to that of technical 
specialist in linking existing Labor-supported manpower programs to the 
prospective NCPP and in that role they generally met the expectations of 
their FRT colleagues. Typically, criticism of Labor field agents' parti- 
cipation centered on their irregularity of participation and their 
reluctance to assume a generalist responsibility for NCPP—and in their 
technical competence in cutting the NSPP into Labor programs. During 
this period Labor was also in the process of an organizational reform in 
the field which, as realized, permitted stronger generalist representa- 
tion on the FRTs. 

HEW/FRT project managers had to rely heavily on program people for 
voluntary cooperation. While most HEW/FRT project managers held formal 
program coordination responsibiJities within the regional office, these 
coordinating positions were relatively new and endowed with little formal 
authority vis-ä-vis the regional program agencies. They thus experienced 
some difficulty in inducing the program people to give any priority to 
NCPP and had no capacity to compel it. Typically, regional comuissioners 
themselves were not placing any pressure on their subordinates to work on 
it, and participation had to be negotiated individually. In at least one 
region, the HEW project manager had to rely on the FRT chairman -^ WIRC -> 
Department -> Bureau -> Field Route to secure desii ed regional action by 

•        program agencies. 

HEW project managers in both Washington and the field were severely 
handicapped by the Department's inability to develop in timely fashion a 
system for earmarking funds. Two major efforts were undertaken by HEW to 
establish an earmarking system. Both efforts, however, were hobbled by 
unpredictabilities on the part of applicants and resistance of program 
bureaus to making funding commitments by unconventional procedures, e.g., 
in the absence of the usual documentation. Ultimately, the Office of the 
Secretary established an earmarking system which presumably would support 
the project management function both in Washington and the field. 

-""■■' ' '■■'-•i ■» -  : 
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Thus the project management responsibilities in HEW and Labor were 
almost uniformly unmatched by formal capacity to accomplish the function. 
The manager's capacity to secure the necessary resources was based almost 
entirely on pefsonai persuasion buttressed by whatever support for the 
NCPP camfj down from-authoritative hierarchical channels. The supportive 
authority for the NCPP came late in both HEW and Labor in the form of 
departmental directives. While the HEW and recent Labor designees to 
FRTä occupied formal coordinating roles within their regional offic»3 
orga/iizatior.^, the structural weakness of the regional hierarchy in these 
agencies continued to militate against effective coordinating authority 
at the consnand of FET members. '   . . 

The NCPP experience is consistent with the hypothesis that where the 
authority base for project management is limited or minimal, greater 
emphasis must be placed on active Involvement and participation in the 
program by all parties controlling needed resources. While this involve- 
ment complicates the management structure, it is the only means of 
mobilizing sufficient influence, co achieve the desired objective,, In 
several HEW regional offices, resource committees of program agency 
representatives were created to produce this type of participation and 
cö support the HEW project manager. In one region, the FRT project 
manager regretted not establishing such a committee for the NCPP in the 
light of his earlier problems in representing the department and of his 

' subsequent success in utilizing such a committee for Model Cities. 

Level and Role of Policy Leadership 

.That an interagency pilot program could be initiated and executed 
by working-level departmental subunits and personnel supported by ad hoc 
rather than more, regularly convened sub-Cabinet meetings was a premise 
implicit in the original design" and conduct of the management system. 
The premise was not borne out in. experience. 

The nominal a^hority of the lead role and the philosophical issues 
raised by the program made it appropriate for the NCPP to be the subject 
of early and explicit negotiations among Cabinet or sub-Cabinet level 
officials of 'the participating agencies. Preliminary negotiations should 
have dealt with goals, scope, contributions and methods. This didn't occur 
and the progrkm waa initiated at lewer levels of the participating agencies, 
with the result that over the first: six months conflicts were debated 
endlessly; very little commitment to the program developed; HUD officials 
were not able to effectively form interagency groups; and no.financial 
commitments were forthcoming other than money for facilities. Even with 
these extended difficulties, the impasses were not escalated to high 
levels, in part because members of the group debating the NCPP feared 
they would get an undesirable solution. When the NCPP finally was taken 
to the White House, the focus was on funding and organizational matters; 
not on th» central philosophical differences among the agencies. 

■ '^ ■ ,, ■ ' 
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Funding Provisions 

The pilot program was launched without, new funding legislation. 
The premise was that it would be possible for the participating agencies 
to establish or identify timely and adequate funding resources for the 
NCPP.  The funding aspect of the program was generally judged the most 
troublesome feature of the program. The record shows that it was not 
possible to identify adequate funding resources for the NCPP in a timely 
manner. Except for HUD fund reservations for facilities at the outset 
of the NCPP, no funding commitments were made by other agencies until 
the 0E0 offers of 207 funds and the Labor offer of funds for job-oriented 
centers in Concentrated Employment Program cities in March 1967. It was 
only after the Urban Cabinet meeting of June 16, 1967 and upon the 
direction of the White House that other firm funding assurances were made 
by 0E0, HEW and Labor.  The initial and continued uncertainty surrounding 
funding had predominantly adverse effects on the rate of progress and the 
quality of the NSP products, and yet also had some redeeming influences. 

Reasons for Uncertainty. The failure to secure early funding support 
was attributable to several factors. First, it was impossible to secure 
agreement on the definitive characteristics and operating procedures of 
the NCPP for over seven months because of deep differences among agency 
representatives. Agency program officials resisted fund commitments to a 
program lacking agreement on basic features and procedures or, as in the 
case of 0E0, where the apparent features and procedures (operation through 
mayor) contradicted a strong agency principle. 

Second, there was skepticism about the measure of Presidential 
interest in the NCPP. Also, there was strong resistance, particularly in 
0E0, to the principle that agency funds can be forced into an interagency 
pot T- even on Presidential direction—with  the agency effectively losing 
control, responsibility and credit for its funds. 

Third, except for a speculative model budget for the NCPP developed 
by the interagency committee, there was no solid estimate of fund require- 
ments against which to exact commitments. Program agencies would not 
"lock up" funds on such vague premises. 

Fourth, in HEW there was no procedure for earmarking of funds for 
NCPP, had the program agencies been willing to do so. 

Fifth, state and local governments were not generally willing to 
commit funds for many of the above reasons and in the absence of a clear 
definition of state and city roles in the development of the NCPP. 

The funding problem tlius became a circular puzzle. Agencies would 
not voluntarily commit funds until there was agreement on basic design 
features and a sound need-based estimate of requirements. The local 
sponsors were expected to develop the need-based estimate of requirements 
and priorities but were reluctant to engage in such an exercise without 
some assurance of funding, the more specific the better. Amid such 
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uncertainty, the federal government invited the participation of the 
communities. As one observer put it, "When the interagency committee 
could not solve the problems of program design and funding needs, it 
decided to let the communities try to solve them by giving them 
planning money." 

Consequences of Uncertainty.  The absence of funding guidance was 
rationalized on two grounds : First that it forced a rational assessment 
of need without the distorting effect of fund targets, and second, that 
it forced the neighborhood to organize itself to undertake the task of 
needs analysis.  At the same time that objective identification of needs 
was stressed, the necessity for priorities in a context of limited 
resources was also stressed.  The appealing rationale for identifying 
needs first and determining appropriate program responses second had to 
be measured against several risks and realistic constraints set forth 
below. 

The absence of fundirg guidance was the basis of the lack of 
credibility of the Washington promises that deserving, i.e., needed or 
innovative, programs planned by the communities, would be funded.  The 
communities were reluctant to enter into the exercise under such uncer- 
tainties, thereby making the task of the FRT doubly difficult.  Even 
once committed formally, the communities were reluctant to enlarge their 
circle of involvement for fear of unduly raising expectations; and there- 
fore they were unable to involve others who might have contributed, 
because of the funding uncertainties. 

In several respects, the uncertainty of funding prospects was 
probably the single greatest handicap to the FRT in carrying out its 
responsibilities.  This uncertainty accounted for much of the early 
slowness of response on the part of cities and communities and for the 
modest quality of the NSPs.  To counteract the credibility gap, the FRTs 
frequently exaggerated the prospects of funding, which in turn led to 
expectations which could not be met.  The FRTs were caught between their 
own realization that the sky was not really the limit, and the instruc- 
tions from Washington which, while guarded conveyed the impression that 
money would be found.  Fortunately, the cities and communities also 
realized that all needs could not be met, but the limits of their demands 
were often conditioned more by judgments of their own political signifi- 
cance to the NCPP and to the Presidential commitment than by the aims 
of the pilot program. 

In at least one respect, this funding situation made a positive 
contribution to the reconception of the f.ederal role. Placed in the 
position of stimulating proposals over which they had little authoritative 
guidance either in money or programmatic terms, some FRT members neverthe- 
less remained viable and acceptable to their clients. Deprived of author- 
itative supports in the form of fund limits and center program design 
characteristics, these FRT members tended to associate their role and 
function with that of the applicants. In urging the applicant to plan 
big and not possessing any effective means of limiting this planning. 
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some FRT members tended to be more attracted to the local planning effort 
than to the exercise of any limiting function on that effort.  Thus, 
while many felt squeezed and uncomfortable in their dual role, caught 
between the anticipated yet unpredictable shortcomings of federal response 
and the local expectations they helped to create, others developed a com- 
mitment to this new downward orientation for federal field officials. 

It might be concluded then, that the absence of funding and concep- 
tual guidelines, while contrary to the traditional situation, in some 
cases actually enhanced the FRTs' commitment to the community and its 
problems. Had the FRTs been armed with an array of planning parameters, 
it is doubtful that some of their members would have pursued such a deep 
involvement in community problem-solving activity. 

Personnel Assignments for Intera^ency Mechanisms 

The concept of NCPP management system contains the implicit assumption 
that participating agencies would adopt patterns of personnel assignments 
that would build reliable interagency mechanisms.  In practice the patterns 
of personnel assignment frequently detracted from, rather than enhanced, 
the development of effective teams. The variability in the personnel 
factor was extremely important in accounting for both the successes and 
the failures of FRTs. The variety of personal attributes that affected 
performance in this setting are illustrated by what some of the partici- 
pants found relevant to say about one FRT chairman who spent full time on 
two city projects: 

He was credited by local officials and one team member 
with having done an exceptional job, being almost singly 
responsible for any successes to date.  The team member 
said the chairman has not overstepped his authority, has 
been open, has not tried to pull any deals without notify- 
ing the team, understands bureaucracies, grasps the variety 
of programs, and can deal effectively with community people. 
Local officials said he always knew what he could do; and 
noted that they were never encouraged to go around him. 
They too said he was good at handling touchy issues in the 
community. 

On the basis of our investigation, we reached the following conclusions: 
First, in view of the fact that the program was innovative in concept, 
involved multi-agency goals, and must be implemented by an ad hoc collabo- 
rative interagency mechanism rather than command and control structure, too 
little attempt was made to develop a procedure for selecting representatives 
(a) who already had or were likely to quickly develop philosophic commitment 
to the goals of the program; and (b) who had relatively high interpersonal 
and liaison skills. 

Second, because it was important for representatives of agencies to 
develop high commitment to the multi-agency goals of the program, it would 
have been highly desirable:  (a) to make this particular liaison responsi- 
bility the most important part of his job and require 50% or slightly more 
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of his time; (b) to Insist that the same person or persons always attend 
interagency meetings; (c) to ensure that liaison assignments be for a 
sustained period of time; (d) to plan for other conditions that strengthen 

or tTlllTi'TJ  "i^r3* rCh aS 8chedulin8 J°int trips to Washinfton (or to the field) and informal gatherings of team members. 

Where the above conditions were met to a greater degree, the inter- 
agency teams tended to be more effective. We believe that had WIRC given 
more attention to this personnel aspect of the management system, even at 
the expense of time devoted to developing guidance ior the field or 
ttrarlll  T eW.in8 of ProP08als fvom  the field, they could have had more 
strategic impact on the quality of the management system and its outputs. 

nn!,, K^.^i11? 0f P6"01"161 ^ a  management system is influenced not 
only by the design of liaison roles, and by the selection of persons for 
tSelr TatS>    T  ?ls° ^the orientation to and training of persons for 
bv NrPP     W« *"md that the concepts Involved in and skills required 
by NCPP warranted considerably more formal training effort than was 

^onaf y r^lrtt'    MOSt FRT memberS readily "needed a lack of prepara- 
tion for the NCPP assignment. They admitted a poor grasp of the NCPP 
purposes and how to achieve them; of problems and methods of intergovern- 
mental and interagency and intra-agency leadership, collaboration and 
conflict resolution; of providing technical assistance to communities; 
on itTZ  Pr0fram linka8es5 of utilizing consulting resources, and so 
n^nol!     inferences in May and July, 1967. which had training as one 
lulls  to  meet th T*      0n *laborati°n ^ «omal program guidelines and 
rules to meet the above training needs. Moreover, the structured format 

lltlll  nrn rr"? ^ ^ ^^ B±Z* 0f: the meetinSs  meant ^  there was little provision for working involvement of FRT participants. The 
conferences provided little opportunity for federal regional officials to 
™«?M^ W0J ..0n their Particular training needs and overlooked the 
possibility of "peer training," that is, the idea that FRTs could be 
valuable learning resources for each other. 

System Monitoring. Evaluation and Other BOB Roles 

unnI,?6 BUd!r Bureau,s role in this interagency management system was 
unlike any other agency in the NCPP and also a departure from its customary 
roie. This role deserves some assessment here. The premises of BOB's 
involvement were that an evaluation role was the most appropriate basis 

i^ll ! ln!olVeinef in  NCPP and that  B0B,S Provision for "city watchers" 
"e NCp'p^SerLnce6?"'6 8yStem ^ COntinUOUS monltorin8 a^ evaluating 

in th^NrPP^K^ T1  a? evaluative role wa« ™  appropriate one for BOB 
in the NCPP; but that given the other needs of the management system 
which were not and. perhaps, could not otherwise be met by other partici- 
pating agencies, the system simply could not afford the luxury of having 
BOB play a purely evaluative role. WHY? Given the fact that none of 
the other agencies really felt ownership in the interagency NCPP concept, 
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BOB had both to play the role of protector of that concept and to 
reassert Presidential priority if the program were to continue with 
the necessary steam. Given the paucity of authority in the Convenor 
Order, the system needed BOB's clout to get agency participation and 
funding commitments.  Given the inadequacy of the field-Washington 
mechanism and the personnel assignments, BOB's more active participa- 
tion in the FRTs was required to supplement the communication network 
and complement the skills in FRTs.  BOB helped some in each of these 
respects, but not as much as it could have or should have in order to 
move the probability of success of the NCPP into the range of risk 
reasonable for the federal government to assume in a project of such 
potential significance. 

BOB's participation via city watchers and at other levels suffered 
from most of the same problems characteristic of the other agencies' 
participation. Compared with other agencies which are the focus of 
attention elsewhere in this report, we find that BOB's participation 
was similarly uneven and prone to declines, interrupted by spams of 
Cüticern; BOB's representatives, too, sometimes had particular axe? to 
grind, particular concepts to advocate, etc.; BOB's representatives, 
also, were frequently less than enthusiastic about HUD's lead role 
and some would have preferred to have the operational lead assumed by 
BOB; BOB, too, was internally ambivalent and unclear about the goals 
of NCPP; BOB, like the other agencies, could not and/or did not spring 
loose the necessary manpower to ensure that it performed its role; 
BOB personnel assignments reflected no more systematic attention to 
the match between individual personal and professional skills and the 
particular requirements of the roles to be performed. 

As one Bureau official put it, "BOB has played a spotty, in-and-out 
role." Nevertheless, it must be acknowledged that BOB did invest an 
atypically high amount of staff time on this particular human resource 
program and that the Birep    make atypically varied and significant 
contributions to the suu^tance and operations of such a program. 

Neither individually nor in combination did the BOB city watchers 
perform anything like a systematic monitoring and evaluation function; 
a fact which limited the ability of the BOB representative to WIRC to 
continuously make inputs in the WIRC process. 

However, this form of BOB involvement and presence, as varied and 
sporadic as it was, performed at least one valuable warning and problem 
identification function. The products of this evaluation system helped 
trigger the White House-convened Cabinet group meeting in April 1967 
which forced a reconstitution of the HUD leadership effort and a general 
commitment from the other agencies to the program.  Even mor^ fundamen- 
tally BOB's third-party intervention preserved the interagency charac- 
ter of the program when momentum was building to parcel out the centers 
to the individual agencies.  The action component of this example 
illustrates monitoring and trouble-shooting rather than evaluation 

"■- ■-■-.'.-^,i.^,.;,,. 
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functions. However, BOB did not continuously or thoroughly assess the 
adequacy of elements of the management system, such as the Convenor 
Order, the field-Washington mechanism, personnel assignments. Incentives 
and mechanisms for Involving clti.es, states and neighborhood residents, 
compatibility of various stated goals, etc. It could have performed a 
valuable function by doing so. 

Conflict in the Interagency Processes 

It was necessary for the success of this integratlve effort that 
agencies collaborate and work toward common goals through their represen- 
tatives in Washington and in the field. Inasmuch as the quality of the 
emergent Interagency processes are a function of the formal elements of 
the management system discussed above, we have already offered observa- 
tions on the sub.lect of interagency conflict and collaboration. Among 
the major issues of NCPP subject to competitive agency demands were the 
assertion of priorities among multiple goals and the functions of inter- 
agenc- teams. This section will focus on those sub-issues which are not 
dealt with extensively above. 

Priorities 
——^^—————— i 

The determination of priorities among multiple goals or among 
competing models for the NCPP was never worked out. The issue was posed 
by the competition of two models for primacy--was model was a quick 
impact, integrated service center negotiated primarily by existing service 
agencies and attracted by add-on bait money as an incentive to deploy and 
link services at the neighborhood level subject to a locally defined mode 
of resident influence (the instant supermarket center); the second model 
was a neighborhood service system designed largely by a resident organi- 
zation with the technical and financial assistance of public and private 
agencies at a pace and on a scale heavily influenced by the capacity and 
desires of the resident organization (the building block center). In 
general, the first model was espoused by BOB and HUD officials while the 
latter model was favored by 0E0. HEW waveted between the two, and Labor 
learned toward the first, 

* 
The lack of agreement on goals resulted in both models in various 

forms, being tested, although the program doctrine did not recognize such 
a dichotomy. Some participants were satisfied with the value of conduct- 
ing both tests, but regretted that the duality was not formally acknowledged 
and provided for operationally.  Others were disappointed that one or the 
other model did not clearly prevail. 

In the field, the ambiguity afflicted the operation of the FRTs.  The 
early operational guidance tended to reflect the premise of the instant 
supermarket model which then could not be effectively applied to the second 
model, particularly as the latter was mani st in the neighborhood corpora- 
tion.  FRTs found that they could not operate in the same way with pilot 
cities utilizing different models, yet the formal role expectations were 
apparently the same. 
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The existence of the two models is attributable to the Influence 
which 0E0 gained over the NCPP as a concomitant of Its heavy and neces- 
sary financial contribution to the program, and as a result of Its 
strong Ideological commitment which was not matched in strength or 
unity by the other participating agencies. As it happened, the accept- 
ance of both 0E0 money and influence came at a time when the NCPP was 
faltering badly and when a major organizational change for the program 
was occurring. When the new WIRC machinery was activated, the 0E0 role 
and model had become a fait accompli—to the chagrin of other agency 
representatives and to the surprise of some 0E0 officials. 

Funding 

The funding principle for the NCPP was established in two Urban 
Cabinet meetings which produced general agreement that agency funding 
actions would be heavily conditioned by interagency determirations 
(WIRC and FRTs) and further, that agencies would identify funding 
resources and make advanced funding reservations for the NCPP. This 
priniciple was established only after earlier frustrations on the part 
of HUD to secure funding commitments to the NCPP and after a tentative 
agreement had been made to "parcel out" the pilot cities to one or 
another of the participating agencies for primary funding. The latter 
agreement was negotiated at the infer secretary level and was "undone" 
only upon Intervention of BOB with the White House to convene the Urban 
Cabinet. At this meeting it was directed that the funding for each 
center would be shared by each federal agency participating and that 
planning and core service funding would be assumed primarily by 0E0. 
Despite subsequent protests from 0E0 to the White House, the principle 
was established that the Executive Office could direct that agency funds 
would be allocated to non-programmed interapency undertakings. Thus, 
this issue was effectively resolved at the highest level and in conform- 
ity with Presidential requrements over agency demands.  It was subsequently 
reinforced at a second Urban Cabinet meeting several months later, 
convened by the White House, to insure agency funding for NSP component 
programs. 

HUD Leadership Actions 

The nature of the leadership role of HUD--both in Washington and 
in the field—was a continuing issue in the interagency management 
system.  The issue vas stimulated by HUD officials through several of 
their actions which were considered by other agencies to be unilateral 
and independent of interagency influence.  On its part HUD spokesmen 
concede  that "in some instances FRT chairmen did move out on actions 
without unanimity on some things, at some times, in order to meet WIRC 
deadlines." On the other hand, a former WIRC chairman reported that he 
scrupulously adhered to the principle of full FRT agreement on team and 
leadership actions.  It should be noted that some of these resented HUD 
actions occurred before interagency mechanisms had-been firmly estab- 
lished. However, the subsequent HUD commitment to interagency consensus 
was somewhat compromised by these earlier aberrations. 
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For example, independent HUD discussions wli.h mayors and city 
officials about the NCPP began, and continued, in some communities both 
before and after the establishment of FRTs.  In most cases, these dis- 
cussions were focused on the HUD 703 facility program which was to be a 
cornerstone for the NCPP. This action was resented, however, both 
because it gave an undesirable Initial emphasis on bricks and mortar 
for the NCPP and because it appeared that the major HUD program in the 
NCPP was to be Immune from interag'ency Influence. 

A second HUD action resented by other agencies was the sending of 
program guidance to the field which had not been approved by participating 
agencies. 

A third HUD action which produced resentment was the changing of 
pilot neighborhood boundaries to conform to Secretary Weaver's directive 
that whenever possible these target areas should conform to or fall within 
prospective Model Cities areas. These changes occurred in some cities 
without consultation with the FRT and after FRT agreement had been secured 
on the original area. For example, in St. Louis, the boundary changes 
were presented to the FRT as a fait accompli on the part of the city. 
The suspicion continued, however, that HUD had initialed the change 
without discussion with the FRT. 

Finally, at least one former member of WIRC resented the fact that 
the HUD chairman had an independent and direct channel to the White House 
in his role as the HUD Secretary's agent for the NCPP. This WIRC member 
observed that he had no knowledge of the contents of reports to the White 
House and had no opportunity to influence these reports.  It was held 
that this system was a serious violation of the vaunted principle of 
unanimity on all WIRC actions and effectively compromised the spirit of 
collaboration on that body. 

The above illustrations simply suggest some of the difficulties 
inherent in the multiple roles of one agency as an interagency chaii-man, 
as an agency project manager, and as a Presidential agent. They demon- 
strate that actions taken in one role may be perceived by colleagues as 
breaches in understanding about other roles.  It suggests, further, that 
the reconciliation of these roles were variously integrated by different 
HUD officials with varying degrees of sensitivity to the impact on and 
perceptions of other participants.  It does not appear that the complexity 
of the HUD role was uniformly recognized or that its definition was 
clearly established and accepted by all parcicipants. 

Interagency reams 

The function of interagem/ teams was also an item of continuing 
discussion for the NCPP.  The initial Washington interagency group 
(pre-WIRC) assumed the responsibility for both the confrontation and 
resolution of Interagency conflict as well as the development of opera- 
tional policy. As suggested elsewhere, its incapacity to perfonr the 
former effectively destroyed its capability to accomplish the latter. 
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With the establishment of WIRC and its subconunittee. these two 
responsibilities were as a matter of practice.  separated aUhough it 
is not always clear that participant, recognized these socializations 
WIRC came to be operated as a mechanism for reaching sufficient 

mechanism for reaching pragmatic operating agreements. 

bv .f .e(.
subco™n±ttee. however, was not operated and was not perceived 

and interLr? T " ' 'T*™™1  body- lt  Was here then *iJt program and interagency issues and conflicts were constantly confronted and 

w^rStiaSr;^:« a1' r herthat the truiy ^i8ive ^«.Ic. 
By thJs finctLnir^ ^   f ^'^ l0W leVel of ««««odatlon reached. 
«L^^f   u    / Vlsl0n of resPonsibilitie8. however, the WIRC was 
spared from heavy involvement in fundamental conflicts which correspond- 
ingly enhanced its capacity to reach operational agreements  Without the 

haveTef l" ^7  ^ ^ 0f Sharp confl^ts. the WIRC w^uld undoub edly 
have been less effective in reaching working agreements. y 

divlJo/l^T8"?8' however» that the e«ects of this functional 
division was not fully appreciated by the immediate particinants  A 
former WIRC chairman was apparently troubled by the con £? conflicts 
on the subcommittee and wondered why the subcommittee could not agree 

thelr^r y,-,aS.th? ^"^ b0dy dld- Subcoamltf. members reported that 
their WIRC principals frequently asked them to be more "cooperative" in 

h^R ""^Tw8' LlkeWiSe' SOme subc^"ee members believed 
tough ones!"     q      8UPPreS8 iS8UeS and unwilling to "take on the 

rathprVr"18^6^ 'hRrefore' that the division of functions arrived at 
ltl7<fr \by  the WIRC and its subcommittee accounted heavily for 
the differences in performance between WIRC and its predecessor inter- 

conmcrhad'. ^^ WIf "'r'^ t0Ward —nation and consensus" 
in^^ K!  ,     confronted somewhere and the subcommittee became the 
inevitable r.lace. In these circustances. however, it was unrealistic 
to expect ooth WIRC and the subcommittee to "act" In the sa^e way 

*u    olo6 WI?C had 0ther Problems with its own subcommittee, varticularlv 
the 0E0 members. The latter reportedly often failed to co^ly"ith 

he 0E0 SlRC601^0118/^' W.hiC' thSy dld n0t a«ree and falled'to keep the OEO/WIRC member informed of certain actions in the field which they 
preferred not to have monitored by WIRC. These organizational pattern! 
are predictable on the basis of two factors in combination. FiJst 
whereas 0E0 had relatively less political power than ml in  rL"ving 
philosophical or funding issues in its favor if they went to (or 

thT^P^ !0J« t0) the "^ HoU8e' 0E0,S "sources were so crucial to 
HUD ollr f Pers0nnel had "latively greater effective power than 
To fZL      *  ^^r"! matterS at the "Sional-city level. Second, the 
0E0 field personnel and substaff tended to be more responsive to the goaL 

/ 
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of the agency as they understood them, than loyal to the bureaucratic 
hierarchy of the agency. The result was that 0E0 substaff "got good 
at not getting caught," according to one WIRC member. These 0E0 
officials were characterised as playing their own game, often with 
detrimental effects on the overall NSP program. 

Assessments of the Results of NCPP 

Systematic and objective measurements of the accomplishment of the 
goals of NCPP were not undertaken as a part of the study reported here. 
However, we can make some qualitative observations on the extent to which 
after two years the actual achievements were congruent with the hopes of 
NCPP participants.  This assessment will show that as of late summer 
1968 there were some positive achievements, but also some substantial 
deficiencies. 

Accomplishments of Primary Goals 

Integrated Service Delivery System.  The NCPP design called for an 
integrated service delivery system. First, core services, at least in 
the form of staff resources, wore operating in most centers. However, 
core services, in their fullest Implication as central intake, diagnosis, 
referral, case management and follow-up, were not fully developed in any 
centers.  Second, the paucity of service programs initially installed in 
the neighborhood centers did not constitute a mobilization of services 
qualifying as a^ extensive system.  Federal funding of programs requested 
had been slow as had been local program formulation efforts. There were 
difficulties in attracting and articulating existing services into the 
center systems.  Thus, the results at the time of the investigation were 
a far cry from the. desired system of comprehensive servicefj designed to 
meet a wide range of local needs. There was, however, the creation of 
various embryonic systems whoch would clearly require major reinforcement 
and support if they were to develop into full-scale integrated service 
delivery systems.  Third, there had been little or no progress in linkiniz 
different programs; a concept which had proved «lifficult to operationalize 
and implement. 

Citizen Participation. The degree of citizen participation, in plan- 
ning and operating the neighborhood service program ranged from tokenism 
to virtual full citizen initiative. 

In Dallas, there was to'en citizen participate n. Both Dallas city 
officials and a  majority of VRT  members believed lederal requirements in 
this area were inappropriate for the Dallas Pilot Program. The extent of 
involvement achieved there was due to OEO/Washington insistence upon 
enforcing their citizen involvement guideline, backed by OEO's control of 
planning funds.  To have accomplished more genuine citizen involvement 
would have required more support for the idea on the part of FRT and city 
officials.  To generate this type of support in Dallas, where the disposi- 
tions ire not as favorable as they are in other parts of the country, 
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would have required a federal strategy of education, attitude change 
and greater Incentives.  Essential to such a strategy would have been 
frank and open-ended dialogue between responsible and sensitive 
Washington officials, key regional federal officials and Dallas city 
officials.  The Washington-field communlcaclon system did not provide 
for such dialogue. 

In Boston inhere was a great commitment to citizen Involvement.  This 
was due In an Important way to three factors:  First, the city could 
Identify a group In an appropriate neighborhood who had funds to meet thf^ 
local share for the facilities. The group, the Ecumenical Council, did 
not appear to be an especially threatening one politically. Therefore, 
the city had an Incentive and little to fear from quickly passing control 
to the CAA as sponsor and the Ecumenical Council as delegate agency. 
Second, the FRT chairman chose a pattern of open meetings In the neighbor- 
hood that was designed to maximize citizen participation. He was willing 
to make both the time and energy conmitment personally and to pursue that 
meeting strategy without the full support or commitment of other FRT 
members. Third, the political climate In Boston Is probably more ready 
for high citizen Involvement than many other cities In the pilot program. 
One qualifying comment Is In order. While the Boston strategy was to 
maximize citizen Involvement starting with the Ecumenical Council as a 
delegate agency, there was considerable sentiment in the CAA and 0E0/ 
Washington that the EC was not the most representative group which could 
have been identified in the North Dorchester-Roxbury ghetto. To the 
extent that this is true, the NCPP was built around the less representa- 
tive group because of the early overemphasis on the facilities aspect of 
the pilot program (an overemphasis ascribed to HUD's eagerness, its own 
Initially narrow conception of NCPP, and its failure to pursue a strategy 
of explicit and early negotiations with its collaborators). 

In general, however, the citizen participation was more intensive in 
the 207 cities, but active citizen Involvement was secured in several 
non-corporation cities.  It has been suggested that the least citizen 
participation was effected in those cities where the CAA was closely 
related to the city government and where the corporation device was not 
utilized. 

The adequacy of citizen participation depended particularly on the 
criteria of the judge. As a rule of thumb FRTs relied on the 0E0 member 
to judge whether the citizen participation requirement had been adequately 
met. These members, however, did not utilize a consistent measure in this 
respect—even though all NSP-IIs were approved as having provided for 
citizen participation, they did not signify a uniform standard in all 
communities. 0E0 field officials generally adopted a situational standard 
which was attributable in part to the conditioning effect of membership 
In the FRT and in part to an awareness of environmental and structural 
differences among the communities. The measure of citizen participation 
in planning was judged by some as dysfunctional and excessive, a burden 
to be borne. This attitude was pronounced among certain FRT members and 
local officials in the 207 cities.  It seems clear that all participants 
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will never agree full, on the appropriate measure and form of citizen 
involvement. As one observer noted, "If you have about as many 
complaints that there was too much participation as complaints that 
there was too little,  you probably had 'bout enough participation," 

Neighborhood Center Facility, ihe HUD grant for the neighborhood 
center facility was deemed to be a. catalyst for the creation of the 
service system.  It also served as the basic lure to attract cities into 
participation in the NCPP. At the same time, the eirly primacy of the 
facility detracted from the objectives of the integrated service system 
and citizen involvement. As the initiative clearly shifted from the mayor, 
the facility became less important and the planning for the service system 
became more so.  In several cities, the question of the facility again 
surfaced in the wake of initially modest service programs for the centers 
and great uncertainties surrounding the prospects of continuing and expand- 
ing federal support for the centers.  These cities expressed reluctance 
toward building a facility when the future support and expansion of the 
Neighborhood Service program is apparently problematic. 

There were, however, plans to build center facilities in all fourteen 
cities.  Only preliminary work toward construction had been accomplished 
in several cities.  For most participants in the NCPP, this lack of 
accomplishment is gratifying evidence that major program goals were 
appropriately ordered.  For some few, however, the irony must be apparent  
the contribution of the top manager of the NCPP—-HUD's facility—would 
be among the last components to materialize. 

Other Payoffs - Learning and Reinforcement from NCPP 

As a result of the NCPP experience, lessons were learned, skills 
sharpened, attitudes shifted, philosophies shared more broadly, organiza- 
tional changes made, and procedural changes initiated. 

Greater Knowledge of Other Agencies' Programs.  Clearly, the NCPP 
process broadened many officials' kaowledge of other agencies' programs. 
Many persons inverviewed commented on the fact that they could see future 
value in this familiarity with other agencies' programs, e.g., the 0E0 
representatives in one region could see the possibility of joining forces 
with HUD, especially where the latter had planning funds not being fully 
utilized.  Other participants suggested that this learning could be used 
tc develop ad hoc program linkages in the Interest of better problem 
solving. Likewise, greater shared knowledge forced a more open relation- 
ship among agency representatives—by reducing the protective mystique 
and private knowledge which are barriers to interagency cooperation. 

Improved Techniques and Skills in Interagency and Intergovernmental 
Negotiations.  Others, especially HUD officials, commented on having 
learned techniques and developed skills in working with interagency groups. 
lor  example, one commented on the delicacy of the task of manipulating the 
array of forces present in an intergovernmental program in order to achieve 
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progress and to reach consensus. He described a complex map of infuence 
relationships among the actors which he used to guide his leadership 
initiatives.  Some believe they better understood how to mobilize other 
federal officials and the techniques of cutting .red tape. 

A center project director discussed the impact which team membership 
has on the behavior of an official. He concluded that a federal team 
approach had increased substantially the responsiveness of each team 
member to the team's client. Our observations, as well,  lead Us to 
conclude that HEW and Labor and their state counterparts learned some- 
thing of how to deal with CAAs and neighborhood groups; specifically, 
these bureaucrats learned that extreme patience is required and that a 
more elaborate type of technical assistance is required. 

For their part, community people learned more about government 
through NCCP.  For example, community people learned to differentiate 
among levels of government, getting away from an undifferentiated 
perception of "they." In some cases, community residents were discour- 
aged by what they learned.  In these instances, familiarity bred contempt. 

More Sharing of Philosophies.  Still others pointed to their own 
.or some other individual's or group's attitude change. The HUD captain 
for two cities said, "I became enamored with citizen participation." Many 
believed that HUD representatives had become permanently less oriented to 
bricks and mortar and more social-service oriented. There is also a 
belief that many HEW, HUD, Labor and BOB officials have a newer apprecia- 
tion for the need of citizen involvement and, therefore, share more of the 

0E0 philosophy. 

Changes Within Participating Organizations. The development of 
regional organizations in Labor and HEW have been encouraged by the NCPP. 
The pilot project provided the city of Dallas with the impetus for creat- 
ing an intergovernmental liaison position.  One FRT member believes that 
the NCPP forced the New York City government to increase its own internal 
coordination.  A New York City official commented that the NCPP "flushed 
out" many state government people concerned with urban problems who 
became plugged into the local situation for the first time. The Center 
for Community Planning in HEW derived from the interagency dimension of 
NCPP much of its leverage for achieving internal changes—increased focus 
of resource allocations, more effective regional organization, and a 
philosophy more responsive to the changing demands of the urban crisis. 

Procedural Streamlining. The NCPP stimulated a study of the applica- 
tion procedures and processing which led to a new awareness of both the 
cumbersome nature of existing requirements and efforts to simplify these 

procedures. 
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The success of the NCPP application processing study led to the 
extension of its methodology to other major grant programs.  These inter- 
agency studies undertaken by the Joint Administration Task Force (an 
interagency group of assistant secretaries of administration) produced 
recommendations for shortening processing time by an average of 50% for 
all programs studied. Tnese recommendations were ordered implemented 
by the President. 

The NCPP also spawned a major effort to consolidate and simolify the 
application forms and requirements for NSP grant programs. Despite the 
limited test of the consolidated applications for the NCPP, the accomplish- 
ment or an interagency agreement on the use of a unified application and 
the intra-agency agreements designed to implement a consolidated applica- 
tion are regarded as important pioneering steps in bringing more flexibility 
and responsiveness to the categorical grant system. 

Utilizing the Learnings in Model Cities. A senior 0E0 official 
suggested that a major learning value of the NCPP experience was 
the early identification of crucial interagency issues in Model 
Cities and a recognition of the need to resolve these issues 
quickly at the appropriate levels of authority. A senior HUD official 
also implied that the lessons of the NCPP had been learned and 
acted upon by HUD in Model Cities by pointing out that Model Cities 
had not had tne launching difficulties experienced by NCPP. On 
the other hand, many NCPP participants complained that the Important 
lessons of their programs were not being translated to Model Cities 
in such areas as federal field organization for Model Cities, the 
integration of state government role, and staff development for 
Model Cities. 

Reinforcement. Participation in the NCPP reinforced the interest in 
such programs on the part of various federal participants. Whi^e some 
nave subsequently become profitably involved in the Model Cities program 
and other intergroup efforts, others are frustrated that their NCPP 
experience has not been more fully utilized.  Others were interested in 
participating in multi-agency programs with shared leadership, but would 
not be satisfied to participate in Model Cities (because of the stronger 
HUD leadership role). 

Many local participants were interested in further association with 
programs of the NCPP sort, holding that this form of interagency inter- 
governmental action provided the greatest opportunity to make the federal 
government more responsive to complex urban problems and to mobilize 
multiple resources in the attack on these problems. However, all favored 
greater delegation of program decision authority to the Interagency manage- 
ment mechanism and greater decentralization of authority to the field arms 
of the interagency management system. 

The above general comments should not mask the great range of reactions 
to the different NCPP experiences. This range is illustrated by the 
comments below on different cities. 

^it^'miWmt^tfmmmauaBm 
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In both the New York City FRT and the Chicago-based FRTs, the 
experience was relatively positive for all teams interviewed. In retro- 
spect, the experience of New York City officials was generally good, 
although it had been distinctly negative at several stages along the 
way. For New York State officials, the experience was generally 
positive despite the difficulty in developing a role for the state. 
Community leaders in New York City ranked the program a very positive 
experience overall.  Likewise, for city officials in Chicago and 
Cincinnati, the NCPP was positively reinforcing. 

In Dallas, the experience tended to be positive for 0E0 and Labor 
and to a lesser extent for the HEW official. It was negatively reinforc- 
ing for several higher level city officials, who said that they "kept 
getting burned," and for the two HUD representatives, who had been 
terribly frustrated. 

The Boston experience was a good one for the HUD team captain, the 
state representative to the larger FRT meetings and to a lesser extent, 
the 0E0 official. For many others it had a negative impact: The CAA 
officials were generally very disappointed in the federal government's 
contributions. A key Ecumenical Council official interviewed felt that 
he and the Council had been "had" by the federal povernment — they would 
not participate if they had it to do over again. The neighborhood group 
which tried and failed to become influentially involved was bitter toward 
the CAA, the Ecumenical Council and the federal establishment — they would 
probably not try again to join up with the federal establishment. The 
Labor and HEW Representatives were not positively reinforced. 

In Oakland, the early history was very stormy, conflict-laden, and 
probably discouraging to many participants. 

Summary and Conclusions 

Flow Model • 

Starting with an assessment of primary goals, we concludf; that the 
accomplishments were limited. The program ad been marked by delays in 
program and funding guidance, program approval, and facility planning. 
The quality of the neighborhood service programs and citizen participa- 
tion mechanism fell below the expectation of many participants. 

These two deficiencies were partly explained by the conflictful 
processes of the interagency management system.  (See Figure 8.2.) The 
conflict issues and friction included the following:  (a) Philosophic 
differences regarding -the concept of citizen participation or at least 
the priority to be given it.  (b) Funding questions such as how much 
each apency should contribute and for what purposes,  (c) Disagreement 
and jealousy regarding the choice of HUD for the lead i,rle.  (d) Disagree- 
ment about the importance of involving state governments and methods for 

—--—;—"■-■-  ■ ;    -       , i       ■ 
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Figure 8.2.  - Flow Model Summary of NCPP Integratlve Effort 
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doing so.  (e) Rese.itment toward 0E0 officials for th*lr  aff ^ 

couidn t or wouldn't speak for their respective agencies- tnwarA  -„ 
representatives, frequently Labor offlei-l. „K jf^ I  ' toward a8ency 

the philosophic dlfLr^Lf LardL    UllS'o "y1'"»?»''  '»^"^"i 

occu/L^rc^iritio'r^^d^s^i^^Lj-f"™ ""*-' 
sLiiiL-rLofi5^^L7fv;^LL"""- <">-- 
of the type retired bvtl n"" f ^^erehlp and collaborative .kill, 
(el iLifia requlre° hy the normal authority of the Convenor Order 

Similarlv mar,if  \ ^f  y   fleld-Washington communication, 
bimilarly. manifest conflict among FRT members and other evidence of 
offiM ?f co°rfnation among federal agencies discouraged 1^^ 

-nagemtt^f IZTc^ ^^ ^ ^   ^^  *~t's 

of In^LrnM" P0Sitive notc' the analysis acknowledged a large number 
Jn^l? consequences of the NCPP experience:  interagency rel" 

be^^e ^rrwid:?renfherd' fillS Were UP8raded' Philosophic p're^ises became more widely shared, and so on. Through feedback processes these 

narMculL Tl  eff0rt ^^^ t0 m0dity  the f?eld of forces in this 
future InLr^6"861107 COimnUnity and as^^  «f the design of NCPP and ruture Interagency programs. 

For purposes of achieving clarity in this summary, we have traced 
through the consequences, forms and causes of conflict  However the 

hunn Pn r" f'80 Contalned some impressive examples of effor s to 
build collaboration. Most notable was the effort of the first chairman 

1 a 
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of WIRC. He would reschedule meetings until all agency representatives 
could attend, he worked toward stabilized membership, used' informal 
encounters to build interpersonal commitment among members, and brought 
enormous patience and persistence to the group processes. He typically 
avoided Imposing the views of the lead agency, although he did as a 
measure of last resort escalate unresloved matters to the White House. 
Similarly, a few FRTs developed candid, responsive and cooperative 
intc «-1 relationships that included at least three members of the team. 
Thet > .elationships appeared to have developed because of some combina- 
tion wf the following favorable conditions: stable memberships, good 
leadership, compatible personalities, mutual commitment to the concepts 
of NCPP, and above average individual competence such that mutual 
professional respect was readily established. 

The above is a broad analysis of the relationships among various 
aspects of the interagency effort. The chapter has indicated many more 
specific and complicated relationships; for example, hypothesizing 
interactions between particular structural features and certain 
contextual forces. A causal chain resulting from low formal authority 
and value conflict presents an illustrative detailed analysis. 

Low formal authority of the lead agency increased its reliance on 
other forms of power (which usually were not available to HUD in this 
case) or decision making by consensus.  (See Figure 8.3.) The fact 
that consensus decision procedures in WIRC were accompanied by goal or 
value conflict made the decision process extraordinarily consuming of 
time and energy. The time required to reach decisions delayed guide- 
lines and approvals, which in turn antagonized local participants and 
had a depressing effect on the quality of the neighborhood service 
proposals. WIRC's preoccupation with its own internal relations tended 
to reduce its sensitivity as a group to its interfaces with FRTs in the 
fields and the sensitivity of individual members to other groups in 
their own agencies. Not communicating with the field limited under- 
standing of vital developments in various projects. Losing contact 
with agency colleagues sometimes created suspicion toward the WIRC 
members and tended to reduce their ability to secure compliance with 
the interagency decisions. 

Interaction Dynamics and Third Party Roles 

The NCPP required a great deal of joint decision making and involved 
significant identity interactions. 

Because the program was an innovative one, both in the conception of 
the program and in the interagency and intergovernmental complexity of 
its management system, a high order of creative problem solving was 
called for. Also, because the pilot program was not based on newly 
appropriated funds, imaginative processes would be required to determine 
the existing funds in each agency which could be reallocated to support 
the program in order to achieve a combination of complementary agency 
resources (e.g., funds for planning, consultation, training, core services, 
service programs, etc.). 

 ■"" "»y 
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Our conclusion is that the program generally was marked by an 
absence of probxom solving as we have defined the process in Chapter 2. 
Instead of problem Solving which would lead to integrative solutions 
that would reasonably.satisfy the needs and preferences of all parties, 
issues tended to be bargained until they wejre compromised, often in a 
way that failed to satisfy any party. Our explanation for this failure 
to produce Integrative solutions can be framed in terms of the way 
bargaining and identify conflict interfered with problem solving. 

We have stressed that conflicting philosophier and scarce rrsources 
led to bargaining over goals, policies and contributions. The main 
difficulty is that these major issues were left unresolved so long. 
Therefore, they tended to be implicated by every decision that came 
before an interagency group; many oi the decisions otherwise could have 
involved minor options for implementation. With ambiguity continuing 
about the relative size of each agency's contribution, a representative 
could prejudice his agency's bargaining position by certain problem- 
solving behaviors, e.g., spontaneous references to the types of funds 
in his agency that might be tapped for the program. With ambiguity 
continuing about the priority of maximizing citizen participation 
versus rationalization of the delivery system,there was a strong 
incentive for agency representatives to act unilaterally and sometimes 
deceptively in the interest of serving one goal to the exclusion of 
the other; the result was an improvement in that particular agency's 
bargaining position, but a deterioration of trust and in turn problem 
solving. 

One way to have minimized the effect of the bargaining (which was 
inevitable in some amount) on problem solving would have been to have 
conducted interagency negotiations at the highest levels to reach early 
agreement on program goals, roles and contributions. Thus, the two 
processes would have been separated by time ?.nd place with the relative 
shares roughly determined n advance by agency heads (with or without 
White House pressure). The program managers would have been better able 
to use problem solving processas to define program guidelines for the 
field and to put together the various types of required funds. Inci- 
dentally this point ties back to the earlier analysis; early high-level 
negotiation would have diminished the demoralizing chain of consequences 
we identified with low Jead authority and significant value conflict. 

Expressive needs as well as more instrumental ones were at stake in 
this program. Several dimensions of identity typically became salient 
in the Interagency (and also Intergovernmental) transactions: Leader- 
ship-subordinacy, conceptual competence, constituency orientation, and 
Style.   - 

Consider the leadershlp-subordlnacy issue. Those Bureau of the 
Budget officials who played important roles in the early development of 
the concept of the program endeavored to continue to play a central role 
in the substantive discussions of the procedures and guidelines to the 
field. The HUD chairmen were eager to establish their centrallty in 

I 
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general and their leadership role in particular. Thus, the identity 
demands of the BOB and HUD officials were competitive. And even 
greater rivalry for leadership status existed between 0E0 and HUD. 
For their part, Labor and HEW resented and resisted any definition 
of the situation which implied their subordinacy--and both the formal 
lead role of HUD and the high effective power of 0E0 tended to have 
such an implication. 

Interestingly a similar leadership-followship identity conflict 
complicated intergovernmental decision making. When Dallas officials 
and regional officials of the federal government were negotiating the 
city s participation in the NCPP, much of the behavior of the two 
groups in this intera tion setting was attuned to their respective 
identity claims. Each preferred to see itself and be recognized as 
having taken the initiative. The city was very sensitive about partic- 
ipating in federal programs. Federal officials, for their part, were 
not willing to be seen as merely reactive.  Each tended to violate 
the other's preferred identity. 

In one way or another officials of all of the agencies were 
sometimes treated by the others in ways that tended to question their 
conceptual capabilities.  For example, HUD was seen as ill-equipped 
conceptually in both delivery systems for social services and citizen 
participation. 

/ 
Typically officials of each agency wanted to preserve and reinforce 

the agency s dominant identification with a particular constituency or 
group.  0E0 was identified with the poor and anti-establishment groups, 
HUD with city hall. Labor with state level groups, such as the State 
Employment Service, and HEW with the established Education and Welfare 
offices at the state level. Thus, frequently a member of the Federal 
Regional Teams would make a competitive effort to have the collective 
identity of the team reflect his preferred identity. 

In some cases, an agency official would prefer to change his own 
current identity. In Boston the regional team representing four federal 
agencies held its meetings with neighborhood leaders and officials of 
local agencies In the ghetto neighborhood. Discussions with local leaders 
were carriec on under conditions more familiar to the neighborhhod 
residents and 0E0 than to the other federal officials. Meetings were 
held in the evenings, in uncomfortable surroundings, and were loosely 
structured.  The ghetto meeting proces was time-consuming and incon- 
venient for federal officials. It is true that the unfamiliar format 
tended to deny the federal executives their normal identity, a situation 
which the Labor and HEW officials resented.  In this case, the HUD chair- 
man of the federal team preferred to establish a new image more identified 
with the local community. Thus, he preferred to establish and reinforce 
a new identity rather than to reinforce a prior identity. His was the 
exception rather than the rule. 

.',       ,fc      - ■ , I; 
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Operating style was another dimension along which the preferred 
images of agency representatives caused conflict. 0E0 officials 
typically wanted to be seen as purposive, risk-taking, and innovative. 
Instead of confirming OEO's preferred identity, other agency officials 
sometimes regarded them as irresponsible and unethical (not playing 
according to the rules of the bureaucratic games). 

A HUD official wanted to be seen as careful, responsible, working 
for social improvement over the long haul and through the establish- 
ment; instead, the other members of the FRT treated the HUD chairman 
as an "old maid." 

The above are only illustrativ of the identity conflicts which 
complicated interagency bargaining ar.d interfered with problem solving. 
The substantive decisions not only suffered in quality, but were 
delayed in a way that greatly affected the program adversely. 

There was abundant need for the full range of third party inter- 
ventions—to help build cooperative interagency groups, to directly 
influence the resolution of differences among participating agencies, 
to modify elements of the management system, such as personnel 
assignments, to facilitate conflict management progess, etc.  Two 
agencies—HUD and BOB—had both a high level of interest in effec- 
tive management of the interagency conflict and attributes that 
enabled them to make one or more types of intervention. Their 
interventions will be systematically reviewed in Part III 
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CHAPTER 9 

ESTABLISHMENT OF REGIONAL COUNCILS OF FEDERAL URBAN AFFAIRS AGENCIES 

Introduction 

This chapter treats the efforts of the Office of Executive 
Management (OEM) within the Bureau of the Budget to promote interagency 
collaboration among regional directors in four federal departments con- 
cerned with urban matters, namely, HUD, 0E0, HEW, and Labor. With OEM's 
initiative and assistance, four regional councils were established dur- 
ing the second half of 1968 on a trial basis. One focal activity for 
this study was a conference held at Airlie House near Washington, D. C. 
in July, 1968, which convened the directors representing the four agencies 
in four regions for the purposes of introducing the Regional Council 
concept and considering its F^rits. 

The conference was chaired by OEM. The management of this 
conference as well as the preliminary and follow-up activities repre- 
sented an experimental effort by OEM to establish for itself an institu- 
tional role as a facilitator in the federal bureaucracy. This report 
will attempt to document and assess the efficacy of OEM's third-party 
efforts. 

Development of an OEM Strategy 

Background on OhA 

The OEM had been in existence a year when it embarked on the 
Regional Council Project. Early in 1967 the Director of the Bureau of 
the Budget had initiated an evalution of the Bureau and had enlisted 
the counsel of a group which included knowledgeable individuals from 
outside the Bureau. The evaluation had been prompted by a recognition 
that "major social legislation of the past two years has yielded many 
program, funding and management problems—in particular, (a) growing 
interrelationships between federal programs, and (b) the growing im- 
portance of federal fielü operations."2 

:LThe chapter is based on field observations and interviews conducted at 
various stages in the evolution of the OEM project from July to October 
1968. I am grateful to Michael Dean, Research Assistant at Harvard 
Graduate School of Business Administration, for his assistance in con- 

ducting this study. 

2"The Work of the Steering Group on Evaluation of the Bureau of the 

Budget," (38), p. i of preface. 
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Among other recommendations, the group proposed the establish- 
ment of a new Office of Executive Management within the Bureau.  The pro- 
posal, which was essentially Implemented as recommended, specified five 
major Immediate responsibilities: 

1. Government Organlzatrlon.  This activity Involves analypls and 
Improvement of the executive branch organizational structure. 
Activities to be ndertaken include: development of concepts 
based on emerging problems and actual experience in meeting 
those problems; organization planning; analysis of organization 
strategies; establishing new departments; maintaining an insti- 
tutional memory; and providing the technicjil capability required 
to handle Presidential reorganization plans and legislation, 
including backup testimony on the technical aspects and manage- 
ment concepts Involved. 

2. Systems Design.  OEM will Initially emphasize finding solutions 
to Great Society management problems and will have the flexibil- 
ity to concentrate on Issues of Presi lential importance.  It will 
build—and help agencies to build—management systems to enable 
effective management of interagency and intergovernmental pro- 
grams—for example, grant simplification, grant consolidation, 
and evaluation and realignment of federal field organization as 
promised in the President's Quality of Government Message.  It 
will review the development of new Presidential programs from a 
management: systems standpoint. 

3. Operational Coordination.  Operational coordination will involve 
ad hoc problem solving and the exercise of immediate coordinating 
authority. This function involves doing better those activities 
in which the Bureau now participates and building instifitional 
continuity into these functions in the form of a small staff. 
The Bureau's role is to deal with specific problems and seek to 
solve them in short tlie frames within the present system. The 
activities are all on an exception basis, and include: 

- Anticipating problems; 
- Coordination of related federal domestic pro- 

grams with State and local activity; 
- Expediting of action on domestic social pro- 

grams; 
- Communicating and defending Presidential 

DOSitions; and 
- Identification of coordination problems re- 

quiring study and systems changes on the 
basis of the above experience. 

j 

/ 
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4.  Financial Management and Accounting.  This unit will develop 
accounting standards and policies needed to govern executive 
branch relationships with state and local governments, univer- 
sities, and contractors; oversee agency efforts to develop ÜA0- 
approved accounting systems; and represent the Bureau's finan- 
cial management and accounting interests with GAO, Treasury, 
CSC, and Congress. 

5>  Special Projects.  This is the analysis of important government- 
wide management problems—e.g., the management of the construc- 
tion of public buildings, compensation systems and practices of 
government contractors.3 

The OEM was comprised of eight professional staff members in- 
cluding the directors of two staff groups within the Office. The OEM 
staff generally conceived of themselves as Internal consultants within 

the federal bureaucracy. More particularly, their client community 
was that part of the federal bureaucracy which was concerned with urban 
affairs. Many members of OEM had an organizational development orienta- 
tion—they perceived their work as providing the client with organiza- 
tional diagnosis, educational experiences, and counsel regarding organi- 
zation and management. More generally, however, they all viewed them- 
selves as catalysts for change and were willing to draw upon a wide 
range of approaches.  The OEM had not been assigned responsibility for 
any programs or routlnized services.  Establishing the OEM had created 
a capability for which there was a perceived need but no effective and 
articulated demand from groups within the relevant interagency community. 

Therefore OEM had both the opportunity and the burden to define its 
role and to develop its projects. One of OEM's early projects was to conceive, 
contract, and monitor two outside evaluation studies on the Neighborhood 
Centers Pilot Program—one on the effectiveness of the Neighborhood center 
Programs. These studies brought a few members of the OEM staff into working 
contact with HUD, 0E0, HEW and Labor officials in Washington and in the field; 
however, most of the contact with these agencies was made by members of the 
outside organizations contracted to conduct the studies. OEM's portfolio of 
potential projects also included (a) Civil disorders—Identifying the key 
inputs of federal assistance needed in dealing with civil disorders; (b) 
Washington, D.C. as a Laboratory—playing a role in an experimental program 
to improve the delivery of social services in the capital; (c) Model Cities— 
role of friend in court to HUD in pressuring other participating agencies to 
develop procedures for directing resources to the Model Cities neighborhoods. 

The Regional Council Project, including some preliminary work with 
the Atlanta regional directors, epitomized the type of change which the OEM 
staff wanted to promote and the type of institutional role which they wanted 
to establish. 

3Ibid. 
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Preliminary Work In Atlanta 

Early In 1968, the OEM leadership became Interested In focusing 
on the regional level In promoting Integration among the urban agencies. 
Significantly, only at the regional director level does an official (below 
the secretary) have general responsibility for all types of programs within 
an agenoy. For example, in the Washington organization of HEW, there are 
separate assistant secretaries for Health, Education, Welfare^ etc. These 
program-oriented subdivisions reappear again in the regional organizations 
below the regional director. The regional director positions with responsi- 
bility for achieving coordination among program subdivisions had been created 
only recently in two of the departments—HEW and Labor. Therefore, the 
nature of these positions might be less bound by tradition. Both NCPP and 
Model Cities had placed new demands on the regional organizations of these 
four agencies and had signaled the need for more decentralization of decision 
making into the field organizations. 

A major obstacle to coordination at the regional level was that 
the regional boundaries of HUD, HEW, OEO, and Labor do not coincide. However, 
in New York, Chicago, San Francisco, and Atlanta all four agencies have 
regional headquarters. So even though there existed other regions with serious 
urban ills, the most convenient locations for collaborative experiments were 
in the regions represented by these four cities. Atlanta was chosen for the 
initial attempts to work with the regional directors from the four departments. 

OEM sought support for the Atlanta experiment from the Joint Admin- 
istrative Task Force (JATF) composed of the Assistant Secretaries for Admin- 
istration from the four urban agencies. This group, which deserves to be 
studied itself, had been created by a Presidential mandate to shorten the 
lead time for grant-ln-aid delivery to urban areas. JATF members had worked 
well together and had developed a great deal of camaraderie. They argued to 
sponsor similar initiatives on a regional level. 

OEM approached the Atlanta regional directors late in March, 1968, 
and offered to provide two OEM staff members who would work under supervision 
of the regional directors, first to investigate the problems of collaboiating 
across interagency lines in Atlanta and then to develop mechanisms for solv- 
ing them. The Atlanta directors approved and two OEM staff members met with 
them on April 4, 1968 to present the concept of regional councils. 

The Atlanta directors were sufficiently interested to proceed. The 
OEM representatives then interviewed 50 senior members of the four agencies in 
Atlanta concerning the problems of Interagency, intergovernmental, and intra- 
agency collaboration. The findings were summarized and presented to the direc- 
tors. The OEM staff members offered to help evolve appropriate Interagency 
mechanisms whenever the regional directors were ready to proceed. The OEM 
representatives returned to Washington, leaving the Initiative with the 
Atlanta officials. 

When the Atlanta directors didn't pursue OEM's offer to help facili- 
tate cooperation, BOB people, Including many within OEM, began saying that the 

-.  .,:,.    ■  ;,  . l 
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Atlanta project had been a failure. However, OEM leadership concluded 
that this experience helped them define the kind of "contract" which they 
should make with other regions.  The experiment increased their understand- 
ing of the power relationships among the four directors in Atlanta.  The 
regional directors for HUD and HEW were both very strong personalities. 
OEM expected that conflicts generated within an Atlanta regional council 
would center around the relationship of these two men. 

Oakland Task Force Report 

In the meantime OEM officials were considering pursuing another 
specific lead that would bear on the regional council idea. They had re- 
ceived a draft of a report from the Oakland Task Force--and lnteraj<ency 
group (HUD, Labor, HEW, 0E0, Small Business and Economic Development Admin- 
istration) which had investigated organizational and procedural factors which 
limited the federal establishment's ability to help solve the very severe 
problems of Oakland. The Oakland Task Force Report (OTFR) might provide 
the occasion for positive action in which OEM could play a facilitative role. 
But OEM was uncertain about how to try to utilize the Report.  Therefore, in 
late June two OEM officials went to San Francisco to see the regional official 
of EDA who had played a key, role in the development of the report.  During 
this visit, the OEM group confirmed that the general recommendations of the 
OTFR were congruent with their own ideas.  For example, both the OTFR and 
OEM were arguing for greater delegation to regions and an information sys- 
tem that enabled mrre rational planning. 

OEM officials found varying degrees of commitment to the OTFR among 
the six regional administrators on the Task Force. A consultant and regional 
official with whom they met had played dominant roles in the OTF and now were 
trying to get approval of the final draft through meeting with individual 
regional administrators. OEM tried unsuccessfully to prevail upon the key 
authors to set up a day long meeting with regional administrators as a group. 
Then OEM offered to assist the Task Force leaders to translate their recom- 
mei ation into actionable form. OEM knew that a document which did not make 
specific recommendations could be ignored by Washington and end up in someone's 
file. The Task Force authors were receptive to OEM's interest and offer of 
assistance. 

Crystallizing OEM's Approach 

After the OEM directors returned from San Francisco, they met with 
their respective staffs for three days in early July to decide what they should 
try to accomplish before January 1969, when a new administration would assume 
power; for example, should they devote effort to preparing transition documents 
or to trying new organizational devices? They also assessed the prospects for 
entry into the situations they would like to influence. The list of considered 
projects included working with the OTFR. 

As a summary of this strategy session and its conclusions, part of a 
July 11 memo written by two key OEM officials, is reprinted below: 

*~' 
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We began by agreeing that the principal negative characteristics 
of the present federal-state-local delivery systems in urban areas 
were a dispersal of authorities among agencies, a fragmented clutter 
of categorical grants and other programs, and a wide range of pat- 
terns of federal-state-local relations. In dealing with thee« prob- 
lems, the accumulated and perhaps too conventional wisdom seems to be 
pressing us in the direction of a world of greater flexibility for 
funding at the local level, greater emphasis on technical assistance 
for cities in putting together responsive packages of developmental 
programs, and finally the creation of better mechansims for coordinat- 
ing, integrating, and managing federal urban programs.... 

In the short run our strategy ought to be to achieve a greater inter- 
action among the principal federal agencies with major urban develop- 
ment resources so that at the local level a more functional integration 
of effort is achieved. Based on experience so far, it appeared to us 
that the most logical and available point of entry into the system 
would be at the regional level.... 

Such functional coordination mechanisms at the regional level will re- 
quire some sort of Washington counterpart to deal with problems which 
cannot be solved at the regional level and to grant authorities in some 
orderly fashion. This suggested a second major element in our strategy, 
namely the structuring of the Economic Opportunity Council, or alter- 
natively perhaps the Under Secretaries Group, so that a limited number 
of Cabinet level or Subcabinet level, program-oriented generalista can 
address the problems of interagency coordination at the regional level. 
We agreed that experience with assistant secretaries for administration 
in the JATF or the Washington CUP group has shown that this representa- 
tion is incapable of coping with the substantive program issues involving 
coordination.... 

The third major element in this strategy would be the projection down- 
ward from the regional office complex to the city level of some kind 
of city action teams composed of generellst representatives from each 
of the principal «igencies.... 

We agreed that this strategy for the present would have to take as its 
goal not so much the establishment of a smooth running machine to 
accomplish interagency programmatic coordination, but rather the setting 
up of tensions in the system which would press us toward an in-depth 
reorganization, the detailed organization of which we could not very 
well define at this point. 

In sketching this strategy for change, with its implications for 
OEM, the above report also noted, 
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Most of us had a , retty fair notion of the advantages of being 
associated with an institution as prestigious as the Bureau, 
but the Bureau's preoccupation with budgetary issues, its pre- 
disposition in favor of observation and evaluation as opposed 
iL^.  ^Jr intfventlonism, its permissive and nonauthoritar- 
b^esslngs directions were regarded as not unmixed 

„f th* n    The 0Eu  directors then met with their superior, the Deputy Director 
of the Burean, who stressed another consideration of the OEM in selectl« It« 

TslocTZ.    IT"1  8eVerdl m0nthS- He Ur«ed 0EM not to become too closefy 
thatlEM would hr"": ^ P0liu

tically -nsitive positions for it is possible 
shon^ H  ?    fept OUt With the Chan8e ln ^ministration; rather it " 
is^atlfr 2P ^ ^^u^ C' ,npetenCe and be -ailable for th^ new admin- 
istration.  He agreed that the OTFR was a good vehicle for OEM to get involved 
in important organizational issues. 8  lnvoJ-ved 

mitted  Th*T T/ü Si?8ie Washin8ton 8rouP to whom the OTFR could be sub- 
ZIT f  ^K M  

al ffcderal Executive Board (FEB) had sponsored the OTF.  As 

fell a DSr.
N!tl0n:Vederal EXeCUtiVe B0ard' the HÜD Snd" Secretary apparently 

slbll ^vT3^ ntereSt in the 0TFR- ^^ HUD accePted some primary Jespon- 
the JJeLdeL-r? ^^T?  lssues »>««"»« of its lead role legitWed by 
hJ  n!!J  f 8 Convenor Order of 1966. Therefore, the HUD Under Secretary 
had contemplated taking some action on the OTFR  Another official with .n 

o^^h:; 1° th.e 0T.FR WaS the Chairman of the Civil Se^ice Co^issJn Te 
wer; sure'that th. ^ ^le ln,Creatin8 the ^EBs. But the authors of he OTF 
.ere sure that the civil service agency wouldn't do anything with their report. 

r<^ .u      Jnj
mid-July. the two OEM directors and Deputy Director of BOB met 

Se the6 Ar«?.?; ^  ^^ COinmi8Si0n ab0U' aether OEM Zuld taKe the lead in getting regional consideration of the report  AccorHina i-n 

one OEM spokesman, "The outcome was that no one said no7 T^ follo'ing^:- 

the 0awLrTO tT  the BUreaU attended a meetin8 in "hich several m^rlof 
the Oakland Task Force expected to make a presentation to the senior agency 

tfries forPIdmien?%Wh f ln.ClU.ded ^ Under secret-^s and assistant secre- 
taries for administration of the four principal agencies, a representative of 

SHnd« Secret: "UD H1^^01 0f1
MOdel CitieS  Pr08ram- As thr^eting deveLped HUD Unaer Secretary made some preliminary remarks and the OTF made a brief renort 

tharthe'HUn nhH T" 0f ^ PerSOn at thiS meetin8' wh- it became appfreS 
shin" bufT  K

6
' 

Secrrary wanted to congratulate the OTF for their "scholar- 

agency gro^n ^EeT^ y ralUate the 8UbStanCe 0f tbe report with - inter- agency group, the Deputy director of BOB disagreed sharply saying "let's not 
evaluate the recommendations of the OTFR, let's Implement them "None of the 

T^VilZlVl? STC  the COnfllCt-  ^orted.y^the^D Un^rs r ^ 
Director if^??'.^ yOU ^ a plan for gettin8 at this?" The Deputy 
»£    ol        BOB confirmed that OEM could come up with a plan.  Someone asked 
When? Tomorrow?" The BOB reply was "yes." The fact was thlt OEM had Treaty 

developed a plan, which they could now touch up and submit. already 

*"*. m 11 ii i   

■ 
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Under Secretaries' Approval to Proceed > « 

The Under secretaries group, chaired by the HUD Under Secretary, 
met on July 24 to consider the OEM proposal contained in a document entitled, 
"Structure for Implementation of the OTFR." OEM requested approval for the 
establishment of regional councils in San Francisco, Atlanta, New York and 
Chicago, which would be encouraged to address a range of the region-wide, 
programmatic problems already identified by the OTF, the JATF, and others. 
The document also requested that the following Washington-field structure 
be recognized to facilitate the work of the regional councils (albo see 
Figure 9.1): 

Under Secretaries Group 

Key to the rapid settling of policy problems is easy access of the 
field and Washington staff level participation in this effort to 
the generalist policy level of the principal departments and agencies 
involved. This will require the convening from time to time of the 
under secretaries group, which will be chaired by the Under Secretary 
of HUD. 

JATF 

The first problems which must be addressed are essentially management 
in nature, and it is therttfore appropriate that the administrative 
assistant secretaries should act in ccncert as the more frequent 
Washington level interagency review mechanism for settling issues 
which emerge from staff level consultation with the incipient regional 
councils.  The already existing JATF is perfectly suited to perform 
this function and would refer to the under secretaries policy and pro- 
grammatic problems which cannot be resolved by the JATF. 

Secretariat 

The Office of Executive Management (OEM) in the Bureau of the Budget 
will let as a secretariat to both the under secretaries and the JATF 
as well as the channel for communication between the regional direc- 
tors and the Washington agencies acting in concert.  In addition, OEM 
would work closely with the regional directors, closely involved with 
the staffs of the administrative assistant secretaries, to work out the 
implementation of the field structure,/the Washington participation 
pattern, and the programmatic and management problems which should be 
addressed. 

More definitive action by the under secretaries1 group approving 
the four councils and the recommended structure did not come until later- 
after the Airlie House Conference. However, July 24 meeting did result in 
a decision to further consider the idea of regional Cornells and an under- 
standing about the next steps: (1) each under secretary would advise his 
four directors about the outcome of the July 24 meeting regarding the idea 
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Figure 9.. 1 

The Temporary V^ashington-field Structure Proposed b> OEM 
to Establish the Regional Councils 
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of regional councils; (2) a two-day conference of all regional directors 
from the four cities would be held to consider establishing regional coun- 
cils; OEM would organize the conference. 

OEM developed specific plans for the conference and sent them to 
the HUD Under Secretary for approval.  Then In a phone conversation with 
him, a Budget Bureau official obtained what he thought was approval to pro- 
ceed. Later It became clear that BOB didn't have HUD's approval. 

However by this time OEM had Invited 16 regional administrators. 
As It happened, a new housing act had Just been signed and HUD had planned 
to bring In their own regional directors for the same two days which OEM 
had designated on the conference Invitations.  The Invitations were not 
withdrawn by BOB, rather the matter was allowed to continue ambiguously. 

Then the HUD meeting of regional directors was cancelled. When 
HUD still did not give the okay on OEM's conference, OEM officials Inferred 
that there was additional resistance by HUD. HUD management was consider- 
ing a reorganization that would require convening the same regional directors 
in the Fall. HUD officials were concerned that their regional officials 
would be overloaded. 

OEM met with the HUD's director of Model Cities.  The latter 
gave a variety of arguments against OEM's proposed meeting of regional 
directors in August.  After the OEM officials probed for the more compelling 
considerations Involved, the HUD official said that there were a lot of 
people who saw BOB as making a bid to take over interagency programs in a 
way suggested by an earlier high level task force report. 

Then the directors of OEM decided to get their boss and the 
Under Secretary of HUD together. Meanwhile the conference invitations were 
still out, as HUD and BOB were playing a waiting game. A week before the 
conference a group of top level HUD and BOB officials met.  It is reported 
that the Deputy Director of BOB led off, "We think this is the right thing 
to do.  If we wait until November, we won't get it done. However, we will 
not do it without HUD's enthusiastic cooperation.  It's up to you," Finally, 
HUD agreed to proceed as planned. 

Then the OEM directors talked individually to all under secretaries, 
all agency representatives on the Model Cities working group and all JATF mem- 
bers.  These meetings were designed to enlist as much support and to allay as 
much fear as possible relative to OEM's conference and the role it was assum- 
ing. 

Against this background, OEM was pleasantly surprised that the 
Under Secretary of HUD spoke as positively as he did on the first night of 
the conference; and that there was generous participation by under secretar- 
ies in the conference. 
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The Alrlle House Conference 

All but one of the sixteen regional directors from the four 
regions involved attended the mid-August Airlie House Conference.  The 
San Francisco group was missing the Labor official, but did include addi- 
tional regional representation from the Small Business Administration 
(SüA) and Economic Development Administration,<EDA) because of their par- 
ticipation on the Oakland Task Force.  The two OEM directors served as 
co-chainuen. They viewed the two-day conference as potentially important 
not only in determining whether the regional council idea would get off the 
ground, but also in influencing how OEM would be regarded.  Therefore, the 
account of this conference will focus on the activities of OEM as a third 
party trying to promote (a) a positive dyr.amic among directors of the same 
region in general, (b) the regional council concept In particular, and (c) 
its own involvement ^nd facilitative role. 

The schedule of the activities which occurred during the two-day 
conference is presented here to give the reader a quick overview: 

Tuesday Evening: 

Talk by Under Secretaries of HLD and HE'»,' 

Wednesday Morning: 

Regional council model - OEM 

San Francisco - Oakland Task Force report 
Atlanta - Experience with the Atlanta Project 
Chicago - Report on interagency coordination 
New York - Report on interagency coordination 

Wednesday Afternoon: 

Caucuses by agencies - impact of regional councils on 
agency field structures 

Panel discussion with The Washington Interagency Committee 
for the Model Cities Program. 

Wednesday Evening: 

Plenary - Dialogue with under secretaries, agency consensus report 

Thursday Morning and Afternoon: 

Plenary - Review of progress and objectives 

Regional causes - Construction of action plans for each 
regional council 

Plenary - Review action plans and prepare recommendations to 
under secretaries, etc. 

i " ■■ -• 
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Opening Session Tuesday Evening 

At the opening session there "as an Impressive representation of 
under secretaries and assistant secretaries for administration.  One OEM 
director started the conference by Identifying OEM and Its purpose. His 
remarks Included the following: 

■ 

We represent ehe Office of Executive Management. We try to work 
with you to Improve the management of the Great Society...Although 
we are on speaking terms with the money side of BOB, we are pre- 
pared to take testimony In confidence...We In OKM see the need to 
relate people at regional level more. Whereas there has been Inter-  '- 
agency relation at the Washington level, there Is too little at a   , 
regional administrative level. 

In keynotlng the conference, the Under Secretary of hUD explained the history 
of problems of interagency collaboration among the Great Society agencies and 
identified lessons learned from the Oakland Task Force, the JATF, Model Cities, 
NCPP, FEBs, etc. He reported that the under secretaries had agreed to meet 
and deal with divergent philosophies, different regional boundaries, and dif- 
ferent administrative practices. The regional directors were Invited to decide 
how far the Oakland experiences can be generalized, to identify the philo- 
sophical differences .mong agencies as agenda for the under secretaries, and 
to point out areas of "headquarters malfunction." Finally, he challenged 
the. conferees by noting that the upcoming presidential campaign would debate 
alternatives to federalism, a debate that would reflect gnawing impatience 
with current institutions. He concluded that their institutions must changel 
The Under Secretary of HEW also addressed the conference, supporting the pre- 
vious speaker's remarks. 

Following these formal remarks, the session was more or less thrown 
open to the group.  Interestingly, the co-chairmen repeatedly primed the group 
for discussion but then didn't allow it to occur.  It was as if they were so 
afraid they wouldn't get the lively Interchange they wanned, that they felt 
that one of them personally had to respond to each participant; for example, 
one of them reassured the HEW Atlanta director that his critical remarks were 
consistent, with the purpose of the conference, rather than allowing another 
to pick up on the point.  A procedural announcement served to end the even- 
ing's discussion while there was still considerable Interest on the part of 
Individual partlcip<ints in making a new point or rebutting one that had 
already been made.  The session broke up and participants engaged in coversa- 
tlon around the bar. 

One oo'-chalrman conferred with three consultants about the session 
planned for the following day in which they were to report on their respec- 
tlve experiences with Interagency collaboration.  The consultants included 
one associated with the OTFR, one who had previously consulted with two of 
the urban agencies and the author of this volume because of his role in eval- 
uating the NCPP.  It was decided that It was more Important for the partici- 
pants to have discussion time than to provide more input from outside the 
participant group. 
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Wednesday Morning Session 

One OEM official presented a framework for viewing the concerns 
of the conferees. He distinguished among interagency mechanisms at the 
Washington, regional and local-state-city levels.  He also dirtinguished 
among the activities of program planning, program execution and program 
evaluation, suggesting that the concepts give the group a common way of 
talking. Putting the two sets of distinctions into a matrix, he suggested 
that each cell represented a possible fccus for the conference's agenda over 
the next two days. His remarks helped to summarize the current situation, 
thereby placing the group's task in perspective. It also provided a cogni- 
tive map for working on the substance of the participants' interdependence. 

He went on to elaborate many barriers to greater collaboration, 
listing them under the heading of "'Minus Factors." The list consisted of: 
limitations of time; lack of authority at the regional level; inadequate 
staff; an absence of agreed-upon objectives; inconsistent organizational 
patterns (different geographic boundaries, headquarter locations, and 
degrees of authority vested in regional offices); different constituencies; 
risk resulting from lack of organizational rewards for collaboration and 
multiple signals from agency superiors. The manner in which he portrayed 
these barriers indicated th it he took them seriously. In addition to di'.rectly 
sharpening issues for the principals to these Interagency relationships, his 
comments contained two other messages: first, he was establishing that OEM 
was knowledgeable, not naive regarding the constraints within which the prin- 
cipals had to function; second, he was suggtjting to the principals that 
perhaps they didn't need to go through a process of ventilation about those 
factors that keep them apart. 

He next turned to the "Plus Factors," showing a nearly blank page 
of newsprint and remarking, "I haven't heard a' much on this side, maybe we 
can get more on this today and tomorrow. I ha\ i  heard just one plus factor 
for collaboration, ramely that you can't really do the job alone." Against 
the backdrop of more comprehensive treatment of the minus factors, this 
abbreviated but pregnant reference to plus factors appeared to be a third- 
party attempt to induce the principals to enter into integratlve work as 
early as possible. 

His treatment of his next topic illustrates an interesting aspect 
of the structure of this situation. He posed, "What is the task?" and then 
said, "We want to test regional councils. If it doesn't make sense to you, 
this is the time to say so, because otherwise you'll be..." Regardless of 
how he finished this sentence, the implication was that if the regional groups 
didn't take some initiative in their own way, a structure would be Imposed 
upon them. This intervention not only stated an agenda in action terms, but 
also created a new cost to inaction, namely another instance of solutions 
devised in Washington being imposed upon the field. Given a conference of 
limited duration the OEM third party vas providing a sort of deadline for 
the four directors of a region to organize themselves. 

■ 



y '/ 

- 190 - 

As if to underscore Che above point, the OEM official then said 
"What do you as embryo regional councils want to go to work on? For example. 
Is there Interest In the recommendations of the O'lfv namely creating a data 
system and rationalization of the field orpanlzatiorx?" Thus, the third party 
not only asserted a common Identity for the principals but he did it in a way 
that alluded to de facto regional councils almost as a fait accompli. 

/ 
Having delivered the mild threat o£ a U/hilaterally Imposed regional 

structure on the field, he offered some positive,incentive. He spelled out how 
OEM could help regional directors who wanted to Increase their collaboration 
with each other, by contributing staff, by serving as their lobby in WasMngton, 
by playing an Intermediary role wherever appropriate. 

The OEM official tried to enhance the credibility of the current 
opportunity b.\d,  therefore, the principals' perceptions of the probability of 
being successful in developing more initiative in the field by reassuring 
them that the under secretaries were now more prepared than in the past to lis- 
ten and to help.  Then as if to repeat the warning that "this offer is good for 
a limited time only," he added that "the under secretaries are going to be on 
our backs" for evidence of progress. The meeting recessed briefly for coffee. 

We have viewed his talk for its tactical elements, of which there 
were many. Including some rather subtle ones. How effective wera they? We 
will return to many of these tactical interventions as subsequent events have 
a bearing or. them. However, in general terms the author believes that many of 
them did not realize their potential impact for two reasons, both of a timing 
character.  First, these types of 'hird-party interventions probably have rela- 
tively little Impact unless the principals have been angaged in some dialogue 
with each other and with the third party.  Second, a large number of distinct 
and different Interventions tend to be less effective when delivered as a pack- 
age rather than inserted individually into a stream of Interchanges between the 
principals.  Here we are referring to those interventions which described the 
current field of forces impinging upon the regional direct.ors.  It would have 
provided a more nearly optimum amount of stimulation if the speaker had con- 
cluded with his bid for integrative work in specifying the pluses of collabora- 
tion. Also, while it was important to establish OEM's relevant expertise as 
early as possible, it was probably less necessary to indicate its potential 
power over the fate of the participants at this point. 

Following coffee, the regional groups met separately to decide, what 
they would report to the total conference regarding the current status of 
interagency collaboration in their respective regions. 

When the conference reconvened in plenary session, the San Francisco 
group was asked to lead off. A spokesman related the his Lory behind the OTF; 
for example, he told how the mayor of Oakland helped them realize the way in 
which their fractionated, diffuse and complex structure made it impossible for 
him to do broad planning that involved federal money. The OEO-San Francisco 
representative described the difficulty of the negotiations among agencies. 
He referred to pricking the conscience of other agencies. He posed and 
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answered several questions:  "Do we need to have an integrated federal 
response? Yes!  Should it be flexible? Yes!  But ca^ wfdevelon a 
structure in two days? No! Therefore, I hope that before wldevelop a 
new structure, we will negotiate our variousroles and SssIonsT ?he 

vance of Z "^ 'T ?* San Fra^*™ region  spoke confi J^g the rele- 

;ai^ in ^Tz^riTr^i0'mlnus factors' iiiu8t"ti- -- 
The structure and process of putting the task force together 
involved surmounting all of these problems.     Other agencies 
did not share our  päÄ's]   enthusiasm for coordination!    We had 
iU.. of our national resources  in Oakland.     Regarding  time    some 
agencies could attend meetings, others couldnV    The dl^fer- 

R^f1 Wef 8ettin8 different signals from their superiors. 
Regarding rewards, we had no assurance that we could get  the 
attention required to take actions beyond  the study.     Regarding 
staff,  some agencies had staff,  but others didn't have it  and 
for example.  HEW would have to negotiate, with constituent 
agencxes      We had to buy outside staff.     But  regional  directors 

Pi cÄr No^f f0rCe With 800d meinberS'  ^ '   tWO ^^ 
citv after Mrv'     T™ T **** ^^     But  they Cant do  this for 
tnl^l    ee    ?'  A0*" * StreSS enou8h how important staff is 
help here significant it is  that OEM can give us 

tcToti^T8^^6611 Washington and our region were also relevant 
listen to'tSn^ "' ^     ^ dldn,t knOW Who ±n Washington would Ixsten to  the OTF report.     We were lucky to get OEM to  take an 
interest  in this...We have had lots of LsteL.    We ^d too many 

flnH n- /^ the consult:ant  to the OTF described the process of the studv 
frl J    1 the recommendations of the OTFR.     Immediately,  the HEW director 

eg      to L'cus ro'wrr'1 ^ SeVeral 0f the ^ncJlons of the report, 
ve ed 1^    "d ZltlTtJlTll SSdt ^S Z^^T 
t^LT     I 8r0UP l8 '°™™4"   Ms lnterve„tion headed off^aTJr^U 

«:pn^^nt,      ^"/f1 FrariCisco group had gone on at considerable length pre- 
thTr^l    n ^±ai "0t immediately ^levant  to the  task at hand.     It was  clear 

nofr spond dSe 'if/"06 member^ **** '^ 0n thelr own agenda"nd    o"ld 
ration Jn^f.7  ^r" "^^ for a report on current interagency collabo- 
iected that in'hL       .   ^ ^ VT*  ^ behavi0"l ^ience consultant inter- 
jected that in his opinion much of the San Francisco group's presentation had 
vanJTf fT

POnSive to the a8enda.     A discussion followed regarding the reJe- 
Igain    that t^^I    ™'^**"™*lon of  an unstaged vfrietTshowed 
S!nH    thf/here was considerable energy available for engagement if the agenda and format would allow for it. »•»«*«»« ix cne 
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»ado the p™.S«L^" 5^° 51Ven " ^ Atlan';a «""P-    ^ HEW man 
agency cJl™ ^hlch TiT.lut", ^'^"l^"'    ^ the 1"t"- 
aonal-soclal InUrmtloi- tW S Atlanta did not Involve much per- 

intoragenov colUh^o"^;'th't'tho e^a^'uc.lf''1'6"10" ln^CateS f0r 

of their reopoctlvo „orldi „ere hold 1^00^      0f ^""^ °l "hat '•«• 

at AtlantaTJStUterd',bvrtOEM0n «J "Ce'": ^eTCUe in "Haboratlvo behavior 
deacrlbed earHer ll thla p^pe"^ ITäT    * ^ ^^ ^ " " ™ 

!ur^lCioaed "?„!"? n0t read5' " f,roceed. "" sh°nld meet among 
ZZ"   v.'*.^ /   *• we sald t0 B0B "to"'* "11 us, we'll call 

aa^d th    ^    a'nloga m'to* l^ It " °M NCPP '"""•   "« 

.-«d^o-^^roi'r.p':: ris^"'; ~a"°°= ^«. 
how to do it? 0therS dan8lln8- 0"r major problem is. 

in. .e was^t^^r^n^^rra more —- —• "- 

get together and aimably a«r^ to diL;* r      "^ help US t0 

tives" as the No.  1 barrier to hi tUfi"'.  I WOuld 1±8t "ohi**' 
that question, you don't need to .Hr86"^5  " yOU answer no ^ 
•••If there had ^ot been a BOB wifh ff^ ^ 0ther barri«8. 
not be here.     If there is nor        l<  SUffic:Lent clo^> we would 
that says do It.  uTJl happen!' ' ^^ ^ ^^ ^^ 

asked whethe^ SÄ d'isa^femen^ S^f' t0 SharPen ^ ^^•    He 
Before anyone else JSd Jesp^nd    he tool f ^.^T" ^ ^ Primary ^«^a 
with the OEO-Atlanta rapr^ÄvÜ    ?he Ä« Sr^*"..10 dlsa8ree-^ 
disagreed with the OEO-Atlanta affin*!      TU    ^    Francisco director also 
also seemed to disagree    in effect    bv^ ^    "S^ York reP«sentative 
directives  from healqua^ters    then'w^n ^    ^ need i8  to have ^er 
to our regional probJems'" ^ 8et to8eth« and be responsive 

a -tructurfL^^ ^^ officials should create 

have in common.    The debate^s^de" by^he^cHal^ho^Sd? 0bJeCtiVe8 ^ 

■ 
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What forces bring agencies together, apart from BOB clout? I 
assume you have personal commitments to make the city a better 
place to live.  If that is not a correct assumption, let's hear 
from you...but later.     (laughter) We should move on to hear 
from Chicago. 

The 0E0 representative reported for the Chicago region. He related 
SOIfnrneuifiC ±ntera8ency experiences, noting (a) that planning funds of HUD 
and 0E0 had been allocated by some joint decision processes; (b) that 0E0 was 
trying to use HEW and HUD staff as members of evaluation teams; (c) that 0E0 
had delegated the Social Rehabilitation ^lui.dstration of HEW to be OEO's 
representative at the local level, thereby ensuring program coordination, 
he reported that 0E0 and HEW funded a work program on a proposal just a page 
and half long, noting that this represented "a risk we were willing to assume." 
He said.  In 0E0 our flexibility has enabled us to better link with other 
agencies. We have taken some risks by determining our goals at the regional 
level and then negotiating with other agencies at this level." 

At this point the  OEO-San Francisco representative asked the 
Chicago group for perticulars on joint funding.  The HEW and 0E0 Chicagoans 
joined in the response, both showing their pride in this venture. The OEO" 
Chicago representative continued. 

We are working on the same wave length in many cities: Dayton, 
Cincinnati, East St. Louis, etc.  During the Detroit riots HEW 
and 0E0 pulled together to attack the problems.  Our problem has 
been to get Washington and local level people to do what we agree 
at regional level... We asked HEW to act as convenor for health 
problems. 

He concluded his report by confirming that "It would help us to have 
staff assistance, consultant time, and to have some form! structure or author- 

l'j    "he Cha:Lrman» in an attempt to derive implications for other regions, 
asked. Looking back, what pulled you guys together? You have somehow managed 
to crystallize some cooperative pattern." The  HEW-Chicago representative said, 

mm   a Personal thin8-  I know ^  my own office, when you get a request from 
HUD, you do it, even at expense of some of your own work." The HUD director 
added. There are interchanges among our staffs. We learn that we can help 
each other.  Labor, however, represented a special problem, which the Labor- 
Chicago director described: "We are so preoccupied with serious internal 
departmental problems and several new high priority programs. This prevents 
me from becoming more involved in the regional consortium." He also stressed 
the need for a statutory requirement for collaboration and for "someone to 
crack the whip." He said pointedly, "You can't depend upon personal relations." 

rt- , 4    ^  0E0-Atla"ta official again expressed his skepticism about 
the regional council idea: 

Maybe I am just by nature an anti-organization man; however, I 
believe this is also confirmed by the Chicago experience. The 
Chicago people were innovative not imitative. Maybe our objec- 
tive should be to engage in program collaboration over the next 
four years, and not to specify a structure now. 



The chair turned to the New York representatives, and asked for 
their report. Labor-NY  representative reported: 

We do some things with 0E0, less with HUD, and almost none with HEW, 
and not because of personal factors. We would support the idea of 
a regular council ordained from above. The 0E0 programs require 
collaboration. The NCPP and Model Cities programs have driven us 
into the clutches if not the arms of HUD (laughter)...Also I don't 
even know the magnitude of the federal money which goes into NYC. 
Our major problems in being effective would require help from BOB. 
We need more decentralization. Clearly we need more staff. 

After the HEW director reiterated some of the abo-e points, the 
0E0 director said: 

We have not ever met; we need to. I'd like to see a spontaneous 
process. I'm fearful of organization structure, guidelines; these 
always turn out to be constricting rather than -nabling. We in 
0E0 are afraid of structure. The real need is to think of innova- 
tive ways to reinforce each others' efforts. 

The OEO-San Francisco official picked up on the theme; saying, 
I think we can learn something from Chicago and perhaps vice versa. 

Our efforts should be pointed to in operating program like those men- 
tioned by the Chicago people. While we in San Francisco have been 
pointed toward a study or structure, they have been nutting interaeencv 
collaboration to work." 

At this point, the OEM official presiding felt it necessary to 
respond to the many expressions of sentiment against a structure, senti- 
ments that seemed aimed at OEM. "I can't say that there won't be struc- 
ture imposed, but this is not our bag in OEM." 

The meeting broke for lunch shortly. Let us review the effect 
of the pattern of the morning's work after coffee. Regional groups were 
asked to prepare some comments that might capture their experience in a 
way that could be understood by others. Tho San Francisco group had 
revealed its internal divisions. The Chicago group had expressed pride 
and commitment. The Atlanta group was conscious it had received the 
most outside help, but had made little progress. New York reflected 
their absence of any history of work as regional directors and seemed 
resolved to do something about it, reflecting the most dependence upon 
structure and BOB initiative. The sharing of diverse regional experiences 
tended to strengthen regional identification and promote friendly competi- 
tion among regions, there were,as well, expressions of envy or congratula- 
tions among regional groups. 

Wednesday Afternoon Session 

The first hour of the afternoon was devoted to regional meetings 
to allow groups to react to what they had learned. Each was attended by 
an OEM staff member. The author learned little of what occurred in these 
meetings, except that the Atlanta group was somewhat demoralized. 



- 195 - 

For the second hour, participants met by agencies to r^-««., .-K . 
common problems and what issues they should raise w^h^L Ü        ir 

secretaries, whc were to attend the^onfelnce thaf 1^: re8PeCtlVe Under 

concerns*anä point of'vi^' ?hey acLo^edLI17^T^'  "^ articu^"ng his 
on an issue which they we^ goJng  to  takJ to  the Shit^H    ^ V*^ f iffiPaS8e 

namely,   the question of h™ m..^      ^    . ,    ^:Lte House for settlement; 

and ^ ^Tl^^ZeZLlCT7 W0Uld reSlde ^ the Clty 80Vernment 

of the ModefJltlefco^M^8 ^  th±.S f6"118 ^ notewo«hy.     The HEW member 
directors th^hl      coranl«ee seemed intent upon reassuring his regional 
directors  that he was working for their -Inf-o-root-o    ~ „      J J 
authority and regional staff      In ^llv,^ T       '       ^  lncreas±n8 regional 

gested  that he personally didn't see how BOR rm.-M h- „„    * J 8 

^str^rJ iatT ^-" ^ ^ s^co^.s.rr' uw New York official made an impassioned plea for avoiding the recuirement 

o0n thTp^tTrL^tf1^811: ^^ "^ "^ ^ -ÄtS 
direct ^indirect h^r f"31011 erUpted int0 Several ^stances of 
and^Ly^tinc^ oÄs" inStanCe ^ ^ 0f ^^-d speechmaking 

Model CitiS^anir6 Sr^f^'0"^ effeCtS 0f the di8C^sion involving the 
dramati Jihrbäc pMl    o" i^^ ^trbe^erth^ ^ may?ral COllCU"ei-e 

that the Washington interaeencv nl^^: J :etwee" these agencies,    rne fact 
ent genuine attempts on In sidesTffJnH reaChe? ^ impaSSe  (desPite aPPar- 
and was now taking it to the ^ite Souse foH ZTl^   iatlsfactory «solution) 
frustrations and limitations of d^M«? L    declsion' were reminders of the 
postures of members of tirLLlCitiesinS8 ^ *** *S**ci**-    ™* P^ical 
front of  the room signalled  f^l.-^ interagency connrittee at  the table in 
tives also inustrat^Ü^tl^ i^h.       alienation-    ™'- majority of representa- 
scorn and low in erest on'Se parrof^e^Him^^n'^^  the   •leld'  **?*^y> 
nnt-  t-u •••«i. u"  cne part or  the HUD and 0E0 reoresenfaMvoo      TV,Q„„ not the messages one wnni^ ^i ^«  ^ ■, icpre&encauives.     These are 

to experimenting "th"ole liSr^rSnl^M11'1 di.reCt0rS Wh08e c^tment 0U8. interagency collaborative mechanisms was already tenu- 

Wednesday Evening Session 

ance;   the ^.T^^'Ä^^"^ n011^08 t0p 0ffiClalS in attend- 
retary for Atonlm.SLV^      N^LS^ «^T1''  ^ the ^tnt Sec- HUU.    No senior official was present from HEW. 



- 196 - 

The HUD regional directors led off with several of the field's 
grievances with Washington:  "Not enough staff has been transferred to the 
field along with the increased responsibilities.  It is hard for headquarters 
to keep hands off field «tails. Washington needs to focus on policy, policy 
clarification...    "There are not enough signals from Washington about com- 
mitment of resources...   Washington is "preoccupied with legislation. 
Before we had categorical programs; now we are packaging them.  That's'one 

"Sn.«««**!^ 85fff/nd/le^billty-" A senior agency official answered. 
The reason that Washington is reluctant to let go is that it  can't describe 

in measurable units what it is that the field is supposed to do.  If they could, 
they would be able to let field personnel demonstrate their abilities." 

The previous comment elicited the following exasperated response: 
^ ;[OH doiLj. know wt^ ^cu want, why don't you turn the field loose and synthe- 
size the reports that come in?" The answer, provided by the senior official of 
the last speaker agency was, "We will have to keep our hand on things as long 
as we have to fight our battles with Congress." 

An 0E0 regional director introduced another theme.  "Let's not struc- 
ture. We can create a monster. Also I need to work with the Department of 
Agriculture which is not represented here.  I don't want to have to get BOB per- 
mission.  Another 0E0 director endorsed the sentiment. "I dont want much BOB 
involvement.  An OEM official explained, "We don't intend to enforce a common 
on Rn^' ^.v.  v?  T*" 0f the M0del Cities "m^ttee added t0 the pre8sure 
T    ?!: 1        a bit 0f SCOrn he 8aid' l  don,t Verstand what the field would 
do with the structure being discussed." This remark-perhaps because of its 
tone-elicited angry responses from the HEW and HUD directors from Atlanta. 

f. i^ u  B^ n0W ^ WaS a donnybrook.  A Washington official asked, "Could the 
field have done the NCPP any better than we did?" The OEO-Atlanta official 
was quick to reply, "Yes, we wouldn't have selected a city for a pilot project 
where the CAA was falling apart." The OEO-Washington official argued "Well, 
fn^« kn^ab0Ut,t|:at-  I reca11 that we «at around my desk and elected the 
re^nn ? 'f^^  th ^ crlterla bein8 th" there be a good CAA." Another 
Sf^fi Jfw!  ^'f4 Wlth 80me 8arca8m. "Washington never asked me about 
the suitability of the fourteen cities for NCPP, the nlns cities for the con- 
ro r^6"  Pl0y,nent Pro8ram' and ^e seven cities selected for the Model Cities 

T-K -. * HUD ^ 0E0 re8ional officials had had their turns at bat; now it was 
Labor s turn. One regional director of the Labor Department reported on the 

irÄ ^ 1 8taff; th! faCt that he dldn,t 8et commitment from other agencies 
SL^SJ!! r 5af .that the DePartment didn,t have the discretionary money which 
the other Great Society agencies did and the reluctance of many Washington officials 
"^rr^ J neVtrufure in the field. The Under Secretary for Labo? answered. 
The most important factor is that Congress specifies intent for money. When we 
try to use money flexibly, we get burned. We ought to be talking about the legis- 
lative packages we need."  (He was in effect soundly booed because he seemed too 
mm ^.  ar8etJ?     Purpose of the conference.) In a heated interchange the 
HUD-Chicago  director addressed the Labor Under Secretary and asserted that 
f^r/i f6 ^T under8taffed department at the regional level. Later the Labor 

official from Atlanta cited this as an example of how regional directors can help 



no^H M, ^When ^J HEW ^"tingent was called upon to report, one HEW director 

protes the^nL0! ^ ^^  "" f""^ and ^ouncd'that as an act of protest the HEW regional directors would decline the opportunity to report 
After some evidence of amusement by many participants, and a signal oftll'lt 
ZuZ\J  ^ i;Mt the ü™-m      offici^. one senior departmentalo^iciai 

tiÜlhefdiS ^0r"
tiC' "^^ ^ ^^^ ^ the POint  The HEW "P-8-- 

h. ru<        Ihe co"5uslon level of the meeting had reached a moderately high level 
by this point  The OEO-San Francisco  offlcial asserted what he ^Lghfwas 

T^n^h^T^K  the
K
evenin8 meetin8. to which the presiding OEM officia! disagreed 

ba" ^f thf roor H" f the.M^del CltieS C0«muni"-. -ho was sitting at the 
conference said-"^   ^t  t0 dePreclate what he »aw as the theme of the 
r^M^T     I        0U Can^ have a structure without content. NCFP and Model 

test let" nu the" L"11^0" T'     " We Want t0 PUt re«ional councils "o a 
dencine irrl^Lnn ^ TuS* ^^  Pro8rains-  ^  the meeting chairman, evi- 
IZIZ8  ilrJtat±°" at not being understood, anserted that the Model Cities visitors 

k"ow wharthrcon 1CialS ZV^ Panel that eVenin8 Could not assume t^ttZy 
their crltic^rT6.^ discus8ed before they came, implying that therefore 

Se^mee^^^de^Thrtl^'0" ^ ^^ ™* ^ 0n lnade^ate formation. 

between ft^T^A*J^t^T^ SeSSl0n had i^ Produced a productive interchange 
had presfnted and"a8hin8ton representatives.    First,  the field representatives 
fMl^r a "»onotonous chorus regarding the. need for more staff, but had 
fnablf ah ^^^ ^'^"^""ons of the interagency activities that ^ould be 
enabled by added staff,  and neglected to indicate why they perceived Washington 

ed To ZTflZT* t0 .ther needS-    SeCOnd'   the spokLmen^L the field haTtend- 

^l^X^^^Z£mcy cooperatlon reported by ^ 
nut frnm rtl  .th! enu 0f Wednesday it appeared to this observer that too much in- 
Sunned for tie L'f"^ Vit\^0^s  out8ide ^he regional participants had been 
ItZ *        t  conference.  It was apparent that the primary and preliminary 
in* thf f" the dl"Ctors in a ««ion to come to terms with each other? explor- 
ing the pluses and minuses of more collaboration, the forms it might take etc 
Once members of the regional group had done this they could takeadvantage of* 
an opportunity to meet with the senior Washington officials. This Jpreciselv 

had a?S
Prd if0™ally after the meetln8 ln the ca8e of the Chicago grouj which 

one s^iol'offtn "  COllaborative 8Pirit- They reported that thfy had approached 
one sanior official on some matter and secured from him a promise of action 

Thursday Morning Session 

hl.hH»»,,. ^t It  the ?£M 0ffic±al8 opened the morning session by reviewing the 
caiidlhatlhe Lr r611" t0 'fe' ^ hiS 0Wn per80nal "actions. He're-   : 

tti Jim JiSj and'th ^^H 'L0' T had 80Unded a 800d and Promising keynote 
dav «««J«. K-5\   , ftt the diver8±ty of regional experience reported Wednes- 
Cities' an5 T^ T  in8tr"Ctfve **  Potentially useful, but that the Model 
rJcks " ^n lltll %""?*?    PanelS had brOU8ht thin88 "«ashing down on the 
fiMd*haH  

P^;  f' he de8Paired at the fact that both Washington and the 
field had conditioned responses to each other, and did not engage in dlaWu! 
He expressed his own frustration with the situation. dialogue. 

-MtftWtfiWlIiiiÜW WWWMini—■ — -  ■         ■ , „.„„„in,       .lu „i ._,J„,.1L,l.JM,J,i.J ^ 
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Then he reviewed the Issues surfaced during the proceedings thus 
far. He pointed out that participants differed on the following:  (a)  Some 
wanted to negotiate explicit roles first, others to identify common goals 
first, others to get some structure first,  (b)  Some preferred a city-by- 
city approach, others a program or project approach, still others a client- 
by-client approach. Then he said:  "Some seem to ask, why collaborate? 
This concerns me because I don't want to play games.  If there is just toler- 
ance, I don't want to invest my energe. We don't see a mechanistic solution, 
but an organic one, We in OEM can accept and work on a variety of approaches." 

The HEW-Chicago representative stated "I don't see why this business 
of collaboration is so difficult.  I need information from them, I need to 
give a little bit. We have to do this if it's for the general good of the 
conununity.  I want to raise a question:  What is the reaction in Washington 
to us giving a little bit? The fact is that bureau chiefs will not like 
it." An OEM official acknowledged the point, "Yes, you are seen as a traitor 
by both superiors e.nd subordinates," but then he quickly committed OEM to do 
battle for the regional people.  Others picked up the theme. 

A period of miscellaneous discussion ensued. Then the Labor Director 
for New York said, "After an unstructured day and a half, we have to get 
structured.  I don't think we havt to go through a lot of apologetics.  It 
has been important to express our frustrations and problems." The HEW-Atlanta 
official agreed with the need now to take some constructive steps, noting 
that he had "enjoyed the gripe session as much as the next guy." Others 
too were ready to work on some particular Issues. 

One of the OEM directors (who were co-chairing this session) then 
reaffirmed the purpose of the conference; namely, to facilitate separate 
efforts in each region to decide how to proceed and to determine whether 
and how OEM could be of assistance. 

One OEM official suggested hat the conference take the six recom- 
mendations of the OTFR report and decide what would be needed to  implement 
them. But the HEW-San Francisco official objected, saying, "The problems 
in each agency are different.  Therefore, we need to work as agencies." 
Then the HEW-Atlanta official said, "Wait, if we work as four regional 
directors from the southeast area, then we can accomplish more changes 
within an agency." 

The level of desire to accomplisi. something was mounting and the 
Labor-New York representative appealed to the chairmen to decide wbit to do. 
The OEO-New York representative proposed that they divide into regional 
groupings, "where the work needs to be done!" 

The confusion became almost complete. One OEM chairman recessed 
the group for coffee. The co-chairman arrangement had made it difficult for 
the conference leadership to respond to the several suggested strategies for 
proceeding with the conference work. Only one returned to the front of 
the room after coffee. 

The chairman announced that he and the other OEM director would 
meet with Atlanta and New York respectively inasmuch as these groups had the least 
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formulated plans for how they wanted to proceed. This released the other 
two groups for an hour. 

Apparently the Atlanta and New York groups made substantial progress. 
Tne Atlanta group especially coalesced.  Significantly, the HUD regional direc- 
tor had to leave the conference aid gave his deputy several interagency items 
he believed they should work on.  rhe 0E0 representative agreed to participate 
dropping the several objections he had voiced earlier in the conference and in* 
the Atlanta group meetings. He did secure an agreement that they would call 
themselves the no-name group," which somehow helped meet his objections to a 
structure. J 

n v, -,  Apparently the frustration had led to the need to get something accom- 

v Ü  ;u   ? JeCame aCted on in the sma11 8rouP meetings of Atlanta and New 
York. There had been a great deal of differentiation from each other, and ventiJ- 
ation regarding their common difficulties. 

.u    ru<      The ParticiPants met again in plenary session at 11:30 a.m. and heard 
the Chicago and San Francisco reports.  The Chxcago group presented a report to 
be submitted to the under secretaries group listing a dozen recommendations. 
The list was readily adopted by the entire conference. 

A    ^    Aft!r 1UnCh, the HEW-Atlanta  representative reported that they had 
decided to undertake work in six different areas. They would meet on a regular 
basis twice a month.  OEM would be invited after the first session. The Alrlie 
House would be reported to their state counterparts.  In general the speaker re- 
flected pride in Atlanta's past cocperrtion and present product. 

The NY representative reported that they had decided to meet regularly 
and invited BOB to provide immediate assistance. 

Airlie House Outcomes 

.   ,   Unfreezing of Unfavorable Attidues. A variety of attitudes underlay 
uhe skepticism with which the regional directors viewed the regional council 
idea and the Airlie House meeting at the outset of the conference.  If OEM's 
project was to have any chance of success, its initial work with regions, in 
general, and the Airlie House experience, in particular, should have the effect 
of unfreezing certain existing attitudes and perceptions which were barriers to 
collaboration. 

1. The indifference, antagonism, or suspicion with which many regional 
directors viewed their counterparts in other agencies needed to be unfrozen 
giving way to an openness to new experiences and new impressions, so that 

^rHEi Vm^^rn^8^ mi8ht deVel0p-  Chlca80» °f wur... was an exception: 
The HEW, HUD, and OEO directors especially already reflected high mutual regard. 

2. The preliminary confusion and mild suspicion toward OEM/BOB needed to 

f nM        t  '        eally re8ional directors would develop clearer perceptions 
of 0m s role, come to truet its motives, have confidence in its expertise. 
STL  Atlan^' where 0EM h5d done its preliminary work, OEM had not estab- 
HSiad a satisfactory working relationship with the regional group. 
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3. The regional directors' attitudes toward Washington were frequently 
marked by rebelliousness and passive resistance. Regional directors were 
skeptical that in the future they could expect more support and less inter- 
fereuce from Washington. Also, in this particular context, they feared that 
Washington could Impose a regional council structure, including organization 
roles procedures and agenda. These regional attitudes of resignation had to 
be challenged, somehow disconfirmed, if they were to give way to (a) belief 
that the terms of the Washington-field  organizational relationships could 
be renegotiated; (b) active, assertive, articulate attempts by regional direc- 
tors to influence these terms; and (c) the confidence that the council frame- 

prlate0to them"860 ^ regi0n8  t0 ^ ^ lllitiat±ve' loosing emphases appro- 

Alrlie House appeared to be a productive interv3ntion in unfreezing 
the negative interagency attitudes and the doubt and mildly suspicious views 
toward OEM. Not that there were any genuine "conversion" phenomena. It was 
merely that regional directors tentatively repappraised the relative costs 
and benefits of investing more of their own energy in the interagency aetworl 
and of accepting OEM assistance. The Airlie House Conference had mixed effect* 
on the field s skepticism toward Washington. On the one hand, the abortive 
panel discussions with the Model Cities committee Wednesday afternoon and the 
under secretaries and assistant secretaries Wednesday evening undoubtedly 
served to reinforce existing attitudes. On the other hand, the HUD Under Sec- 
retary had sounded a positive note in his opening talk, other under secretaries 
and assistant secretaries had participated positively. Moreover, OEM promised 
to help articulate and amplify the regional messages to other Washington officials 
and then to follow up with selective lobbying in behalf of the regional directors. 

Diagnostic exclusions. Airlie House discussions reached certain 
diagnostic conclusions regarding the problems of interagency collaboration at 
the regional level.  It underscored the ne~d to improve field-Washington com- 
munication as a precondition for other steps toward interagency Integretion: 

WashinRton/regional communications. A tendency was noted on the part 
of some in Washington to suggest that we pretty much already know what 
th« problems of interagency field coordination are, so let's get on 
with...It was clear from our discussions, and particularly the exchange 
Wednesday night between the regional directors and representatives of 
the agencies from Washington, that many of the regional directors did 
not feel that Washington has a perfect understanding of all the prob- 
lems. The excitement, not to say hostility, of the regional directors 
was pretty apparent in that exchange, and even more so tV -  following 
morning. Significant improvement ir. interagency collaboration at the 
field level probably requires, first of all, better communication 
between Washington and the regions. Including a lot more listening by 
Washington. The system of regional councils relating to the under- 
secretaries group, the JAFT, the Model Cities Working Group, offers 
a new opportunity for opening up these communication channels.4 

4  ~ ■ — — 
Report to the under secretaries group on Airlie House Conference on regional 
councils, August 13 - 15, 1968" (35), p. 2. 8-i-onax 
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The Airlle House participants emphasized and gave some (but not 
enough) definition to the need for more delegation to the regional level: 

Delegation of authority. Everyone, of course, supports the principle 
of delegation of authority (except one conference visitor, who whimsi- 
cally suggested that he prefers to hang on to the power to make the 
mistakes rather than give it to the field because it's more fun for 
him that way), but it was apparent that none •«f the regional directors 
felt they had been granted enough authority by their Washington offices. 
Notwithstanding, discussion at the conference on this subject tended to 
be more an undifferentiated catalog of gripes thau an orderly plan for 
action. 

The regional councils should provide a vehicle for forcing regional 
directors to get specific in requesting delegations from their Washing- 
ton agencies. There was common agreement that collaboration among 
regional directors will be a pretty nebulous business until, among 
other things, they are peers in the sense that they have something 
nearer to like powers on the basis of which they can make parallel 
commitments and indulge in tradeoffs. 

Special problems of the Manpower Administration.  The Manpower Admin- 
istration (of the Department of Labor) is probably least prepared to 
participate in the kind of interagency collaboration proposed because 
the regional manpower administrators are typically newer on the job , 
have fewer specific powers, are masters of a smaller slice of the 
resources of their department, and finally are more impoverished 
staffwise than any of the other regional directors. A major effort 
must be made to strengthen the regional manpower administrators if 
they are to be anything like equals in the marketplace for urban 
ghetto programs.  This view was widely shared by the regional direc- 
tors of other agencies. 

Special problems of HEW participation.  To a man the HEW regional 
directors agreed that the word "director" in their title was some- 
thing of a euphemism,  iney all felt that too often they stood in 
relation to the regional people from 0E (Office of Education) and- 
PHS (Public Health Service), for example, as unwelcome intruders. 

The conference highlighted and clarified several other miscellaneous 
factors,  (a) Interagency collaboration would require that regional directors 
be given additional generellst staff capable of looking at problems of ghettos 
and the cities, rather than just health, education, jobs, housing, or any 
other specialized program.  It was assumed that some missionary work by OEM 
with the Civil Service Commission may also be needed, because the Commission 
has taken a dim view of the legitimacy of generalist positions,  (b) Regional 
directors had stressed the need for "glue money," funds which are not cate- 
gorical and which therefore can be used to fill the gaps between categorical 
programs from one agency to another,  (c) The irregular pattern of regional 
boundaries was Identified as a major obstruction to Interagency coordination. 
In three of the regions at the conference there were five states in common, 
but the New York regional directors had in common only the State of New York. 

Ibid., pp. 2-3. 

'. 

•"•-»»'-  .^ , 
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(d) Finally, the side discusblons, especially, revealed the conflict of 
interests and apathy which mitigated against collaboration among regional 
directors: 

Regiona1 administrators support programs that serve groups, some of 
which are antagonistic to one another.  Furthermore, the constituent 
elements of the different agencies are fostering programs that com- 
pete for the same clientele. 

Regional administrators are getting mixed signals from Washington 
about interagency emphases. Greatly increased grant appropriations 
and more complicated legislative guidance with no increase in field 
personnel have required that one work harder to do one's own thing. 
From certain heights, there are demands to participate in Model 
Cities, CAMPS, NSP, CEP, and other interagency efforts; but from 
other peaks, there are sotto voce qualifiers "but not in ways that 
subordinate our uandate to theirs." 

Regional administrators have experienced some unpleasant consequences 
from their participation in interagency effort.  Constituent elements 
of their departments or Washington superiors have been reluctant or 
evea unwilling to support commitments to interagency efforts which 
regional administrators have made.  Funds tend to get committed for 
traditional single agency efforts without consideration of multi-agency 
projects. Prescribed responsibilities burden constituent element staffs 
to the point where they are  only minimally available for interagency 
efforts.  The always inadequate travel funds are unavailable for inter- 
agency activities.  Positiuns focused on interagency functions are irost 
susceptible to pruning. 

Different constituencies, both internal and external, different programs 
and different guidance lead to different objectives. The constituent 
elements under the regional administrators often set regional office 
objectives.6 

Areas of Agreement about Proceeding.  The above conclusions were 
implicit in the conference discussions — in- and outside of the regular meetings, 
They were summarized by OEM staff immediately after the conference.  Also, the 
conference reached common agreement on the following: 

1. To establish 4 regional councils.  (Atlanta preferred not to attach 
a title to its group.) 

2. To accept assistance fron OEM on terms to be agreed to between each 
region and OEM.  However, in effect there was at least tentative 
acceptance of the several roles for OEM—as secretariat to the 
under secretary group and JAFT, as liaison between the field and 
Washington, and as potential staff assistance to the regional 
councils. 

3. To request generalist staff support ranging initially from 2 to 9 
positions per agency in each region, depending on the readiness of 
the various regions to move ahead immediately. 

"The Regional Council Model" (35), pp. 2-3. 

,' 
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4. To adopt as the consensus of the conference the recommendations 
of he Chicago region.  (The consensus was not Intended to 
reflect word-by-word agreemtnt but rather a general field 
position.) 

5. To hold a follow-up conference In early Detember to compare 
progress In each of the regions. 

Thus at the start of the conference the regional directors had been duly 
skeptical that any useful purpose would be served by the meeting: 
however,  according to the OEM, "two days later, the overwhelming majority 
considered the experience to have been of considerable value In contri- 
buting co their understanding of the problems of interagency coordination, 
and they agree we should do a follow-up conference...to compare progress 
in each of the regions." R*».» 

Follow-up Acclvities 

The OEM staff was pleased with the outcome of the conference 
Over the next several weeks they received many communications from parti- 
cipants who supported the regional council concept and elaborated upon 
or added to the list of changes that must be made in Washington to facili- 
tate interagency collaboration at the regional level.  During this 
period, OEM was also developing its report on the conference to be sun- 
mitted to a meeting of the under secretaries on August 30, 

The report reviewed the activities of Alrlle House, and ana- 
lyzed several of its recurring themes. While OEM staff had not had an 
opportunity to do the necessary staff work to make recommendations of all 
of the Issues raised by the regional directors which appeared to need 
consideration, they had prepared five recommendations. The three main 
recommendations, along with the action of the under secretaries, will be 
discussed. 

1. Staff for the regional council. The report to the under 
secretaries recommended staff for the regional councils consisting of 
one assistant for each regional director for regional council matters 
and a staff of four to serve as a secretariat to the regional council, 
all positions at the level of GS 13-15. The  staff secretariat would 
be expected to define Interagency program problems, to develop alter- 
native courses of action for council consideration, and to assure exe- 
cution of council decision. The under secretaries agreed to provide in staff 
two stages: staff for the regional directors would be provided immediately 

M? h ?!l ■•"•t;rUt 'or the councils would be provided only after each coun- 
cil had developed a work plan which justified the need for such a sectetariaf . 
Meanwhile the OEM staff would work with each regional council in development of 
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a work, plan which then would be submit ted for consideration by the under 
secretaries. These staff positions would be provided for on a formula of 
one-half from within available agency positions and the other half new slots 
to be made available by the Budget Bureau without regard Lo the strictures 
of current personnel limitations. 

2. Upgrading regional directors.  The report stated, "the range of 
grades among the regional directors is probably greater than it should be 
if the four members of the councils are, in fact, to be regarded as peers. 
0E0 and HUD regional directors are commonly GS-17s and 18s whereas Labor 
and HEW regional director« are more often GS-15s and 16s....It is recommended 
that HEW and. Labor fake whatever actions are possible within existing author- 
ity." The under secretaries concurred. 

3. Organizational status regional councils. The under secretaries con- 
curred in the recommendation that regional councils should be considered to 
be subordinate to the under secretaries group and not in the orbit of the 
Federal Executive Board. 

In addition, the under secretaries group requested OEM Co present 
a formal evaluation of the OTFR and to help ensure that the councils support 
the coordination required in Model Cities. They agreed to meet after two 
months and review the work plans of the councils. They also approved the 
field-Washington  structure which OEM had earlier proposed. This included 
the roles OEM had defined for itsalf. 

One hitch soon developed. OEM had drafted a standard letter for 
the under secretary group to approve and then to be sent by each under secre- 
tary to his four regional directors. The Under Secretary of HUD wanted to 
make some minor revisions, which the group approved. He was to provide each 
of them with a new draft, but through an oversight there was a delay of near- 
ly a month in the official communication about the Under Secretary's actions. 

Meanwhile, OEM was supplying the field with key documents. OEM's 
report on Airlie House was sent out to the field directors at about the same 
time it was submitted to the under secretaries. The draft of the highlights 
of the meeting of the Under Secretaries group, August 30, was also distributed 
to the field. OEM staffers made visits to each city early in September. OEM 
effectively short circuited the time consuming Washington-field  communica- 
tion. However, there was a "flare up" when the Under Secretary of HUD dis- 
covered that the councils were already in business before his letter had gone 
out. 

By late October, 1968 OEM could report progress in each ol the regiors. 
Each had set about developing work plans, meeting approximately bi-weekly. Most 
of the regional directors had detailed a senior staff member to work in support 
of council efforts. The following is illustrative of activities for the councils 
which OEM eitel in a report outlining the regional council concept. 

(a) Pilot evaluation of integration of federal delivery systems in a 
key city (Chicago Regional Council proposal for Detroit). 
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(b) 

(e) 

(f) 

7,,, 

Pilot effort to develop a strategy for dealing with cities havina 
critical unmet needs but lacking the capability to initiate pSs 

£r rTn8 ff I6'"31 ald (NeW York Re«ion^ Council P-P-" for a small city in or near the New York City metropolitan area). 

(c) Utilize an interagency working team to identify shortcomings of 
existing CAMPS planning and develop specific sLps which regional 
offices can take individually or collectively to improve CAMPS 
process for FY 1970 (Atlanta Regional Council). 

(d) Provide a top level forum for assigning priorities and resolving 

SilTS!^  rr f1C? remain unresolved with Federal Regional 
Teams (NSP) and Regional Interagency Committee on Model Cities 
(Atlanta Regional Council). 

Develop Interagency training programs for supervisory and field 
personnel as Atlanta is starting with initial priority given to 
"Resident Participation" (Atlanta Regional Council). 

llTH^J0.1^  suPPort for state-wide Urban Affairs Conferences 
designed to improve- state and local government capacity to deter- 
r^nM! ?    S/?d deVel0p ini:e8rated programs (Atlanta Regional 
Council is participating with funds and staff in a pilot effort 
with State of Georgia in mid-November). 

ültSl  JSinJ ev*lu
r
ation  of Pro8^ impact on target communities. 

(Atlanta Regional Council * developing project as a pilot effort 

LtLn ^^r S PartiCipatln8 in -aluat:tng a Community 

Develop more systematic method for exchanging management and pro- 
gram information among agencies.  (Atlanta Regional Council has 
assigned an initial project to an information task force to 
determine sources and amounts of federal funds now being utilized 

applied™    0tflCe8 ^ ^ funCtion8 to which the8e f^ds are 

(1) Specific proposals for delegation of supervisory and program 
review and sign-off authority to regional directors.  (OTF report) 

(j) Clarification of departmental missions and functional areas of 
concern (OTF report). 

(k)  Improvement of application processing and routing systems (OTF 
report). 

(1) Development of a pilot interagency management information system 
for a specific locality (OTF report). 

Strengthen a city's capability to identify problems, establish 
priorities, review federal programs, and develop innovative pro- 
posals with a planning grant to the mayor (OTF report) 7 

(8) 

(h) 

On) 

The Regional Council Model" (34). 
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OEM had assigned one 8taff menDer to work with each council. The 
f STE   aCtiVT involve!nent 0^ 0EM gaffers In the four councils co^red 

es^ciallv'Li^ Z  M81^^8
 fM 8taff member Wa8 re8arded a8 -••ntial, especially during the time when the region was still building its own staff 

the86^/68 M r1C?med Perl0d:LC consult*"on. A third seeLd to t^leratf' 
effect^ir^xcS:"011-  ^ thC f0Urth re8i0n' the 0EM —"^ was 

In mid-October the OEM decided to take stock of its own role and 
siudv H r6 a,Ctivitlr in suPPort °f ^e regional councils. Although this 
study does not extend into the future to trace what OEM actually did. it is 
of interest to summarize the issues they were considering.  First, it was 

Zlut'l™  ^f 0EM C0Uld C0Unt 0n SU^ort from within the Bureau for its 
Irrt]      .    tJ0^-     S2C0nd' there Were ^estions about how OEM could best 
accelerate the maturation of the councils-by helping develop work plans 
a'twoT3" ? ^-f1 di""ors and their newly assigned staff to schedule 
a two-day retreat" with OEM serving as process facilitators, by hastening 
in thp^l 0? 0L!taff•..by Personally spending as much tim^ as possibl^ 
in the regional offices, "by keeping the under secretaries off the  backs 
tLlLT    /'    by capitalizing on natural local pressure within a region 
that is already pushing the directors toward collabo tion, by working in 
Washington to hasten the delegation of authority to the regions? The OEM 
group was working in unchartered waters and it was feeling its way. 

Summary and Conclusions 

fnM fo  In ^f18 °f the P^Pose of this volume, there are two compelling 
f?hl. ? ^ ralriS 0f the establi^ment of regional councils. One pos- 
sible focus is the regional council itself-how it functioned, what types 

wari ^«S eVS1Ved' ^S intera8ency w-k ^  undertook, and Tal  res'u ts 
to Lit It eVer* When the fleld Work wa8 inducted it was too early 
inteSatlvrLrSe?SmStS- ^ COUld 0nly proP08e that the prospects for integratlve federal efforts at the regional level were enhanced by the activi- 

tJe OEM  It" Thf,Se"nd fOCUS f0r analy8i8-the one we undertake here-is 
the OEM. It was itself an organizational innovation and its task was to 
innovate in facilitating interagency integration. OEM's project to establish 

P^se^edTc^tf^ ^ rJT11 ln ^^ 0f b0th theoretical frinSoS. presented in Chapter 2, but with greater emphasis placed on third-party roles. 
Flow >bdel 

«.„    A4       lue contextual forces which shaped the predisposition of officials 
lTaot

nS    n   COOperation amon8 ^ban agencies in the N?PP  (Chapter 8) were 
livni^y    K^r68611' ln the effort rePorted here-    The same agencies were 
Involved in both cases.    However,   the cases involved quite different types 

deveLpLlt^f SfT'*    ^ "^ 0f the NCPP Wa8 a broad assess^t of he 
oroerT    r^ M      management system for conceiving and implementing a pilot 
as weU as inte^ period covered two years.    The system was intergoverLntal 
as well as interagency,   there were fourteen separate prelects reaulrim* a J™ 

had^beT^ireTT''  ^ ^^^^^ toSg^Stlr^ylfcJ. o" had been required.     In contrast,  the efforts to launch the regional councils 
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covered only several months, directly involved only about three dozen partici- 
pants all from the federal bureaucracy, and the interagency decision had not 
involved irrevocable actions. These differences suggest that different types 
of design or structural elements of the effort would be salient. For example, 
the total funds and the relative size of the agencies' commitment of funds to 
the interagency effort was an important matter in the Neighborhood Centers 
Program but not in the Regional Council Project. 

Turning to the processes involved in the interagency effort, this 
chapter presents a relatively detailed blow-by-blow account of interactions 
between OEM and the under secretaries group, between OEM and the regional 
directors, and among regional (directors during Airlie House. The NCPP account 
merely summarized the patterns of such interactions. Therefore, whereas the 
NCPP study presented a relatively fruitful vehicle for analyzing the impact 
of structural factors, the regional council study is a good basis for analyz- 
ing the dynamics of interagency processes. These, too, will be analyzed within 
th i third party framework below. 

Regarding outcomes, OEM's specific objective was to create viable 
regional councils, bat its underlying purpose was to promote integrative struc- 
tures and processes at the regional level whatever form they took. During the 
period covered by the study, they had made a reasonably effective start. The 
under Secretaries group had been maneuvered by OEM into a sponsoring role for 
the regional councils.  The under secretaries group had blessed the councils, 
made itself available to them, allocated a senior staff position to each coun- 
cil in support of interagency activites, and promised secretariat staffs. The 
regional directors had been formed into groups to pressure for action on their 
organizational needs.  They were meeting in earnest efforts to determine their 
potentiality.  Still, the viability and value of the councils were yet to be 
demonstrated. 

Interaction Dynamics 

The interactions framework is especially useful in understanding the 
negotiations between HUD and BOB. The HUD official with overall responsibility 
for Model Cities and the Under Secretary of HUD showed reluctance to agree with 
OEM on the Airlie House conference. The author concluded that the reluctance 
stemmed less from an objective assessment of the merits of the regional council 
idea itself, than it did from the fact that OEM's leadership in this project 
was felt to be a challenge to HUD's identity as the lead agency in urban affairs 
area. 

During Airlie House, 0E0 officials repeatedly asserted their anti- 
organization preferences; these assertions seemed to be intended to claim a 
particular identity that differentiated them from the other agencies as well 
as to influence the decisions about the way the regional council idea would 
take form. Only when this identity preference was acknowledged by others did 
some of the more outspoken 0E0 officials support the regional council project. 

At the level of personal identities, rivalry had prevented the San 
Francisco directors from achieving consensus regarding the Oakland Task Force 
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and other steps toward integration.  Interpersonal rivalry also was a problem 
In Atlanta; progress in that group came at Airlie House when the HUD director 
left the conference (for business reasons) and his deputy represented HUD in 
the Atlanta group.  The past progress of the Chicago p-oup appeared to have 
been both a cause and effect of the mutual reinforcement which marked the per- 
sonal relations among the 0E0, HEW and HUD directors. 

Third -Party Roles 

Establishing Appropriate Role Relationships.  There were two impor- 
tant organizational axes to  which OEM had to relate itself appropriately: 
The interagency axis .ud the field-Washington axis. How did OEM staffers influ- 
ence the type of motives, the degree of power, and the extent of neutrality that 
would be attributed to them? 

Generally to other bureaucrats, the Bureau of the Budget is prestigious, 
attributed with competence, integrity and power. However the particular type of 
competence. Integrity and power assigned to BOB is somewhat threatening to other 
agencies. The Bureau of the Budget is seen as a watchdog agency whose monitoring 
is accompanied by an \biiity to influence the allocation of resources. More 
recently, the Bureau also had been seen as able to influence the allocation and 
definition of lead agency assignments.  There was even the possibility that BOB 
would try to claim a lead role assignment for itself, a.g., in Model Cities. 
Thus, other agencies preferred to carefully manage the image they presented to 
the Bureau—to be seen by the Bureau as effective and cooperative and to impress 
upon the Bureau their need for particular types of assistance. 

OEM officials wanted to share in the prestige and in the competence, 
integrity, and power generally attributed to BOB. But the work they wanted to 
do—the third-party facilitation of interagency processes—required them to 
claim a different type of expertise'(with less overtones of evaluation) and a 
different type of power (with control ever process but with less control over 
the fates of agencies). 

In an effort to be seen as nonthreatening, they differentiated them- 
b?lvep from the financial side of BOB at the outset of the conference.  Regard- 
ing motives and power, OEM wanted to be seen as having both the desire and 
wherewithal to help, but not hurt the principals. OEM presented itself as 
possessing small but strategic staff resources which it could make available 
and as having access to the principals' own superiors.  Over and over again OEM 
officials asserted their desire to help the field get what they needed to allow 
them to better coordinate with each other at the regional level.  In the dis- 
cussion the OEM directors held with the HUD director of Model Cities before the 
conference, they had to give him assurances that they didn't want OEM to take 
over the lead in program management. However, as evidence that OEM was using 
BOB clout, the regional directors noted that the conference had been in limbo 
for awhile after it vas first scheduled, but nevertheless it was held. 

The more relevant demonstration of OEM's influence came in the ability 
of OEM to (a) arrange important hearings for the OTF report; (b) obtain extra 
staff assistance for regional directors as a singular exception to a general 
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freeze on personnel budgets; (c) secure action upgrading the regional direc- 
tors of HEW and Labor In order to put them on a par with the other directors- 
and (d) provide timely Information regarding OEM's reports to the Under sec- 
retaries group and the letter's actions.  In addition, OEM helped the regional 

? f^Ü. Te      .  uthe±r d±a«no8is of the constraints on interagency work and 
laid this record before the under secretaries group In a forceful and candid 
way. 

How did OEM handle the question of neutrality? On the Interagency 
dimension, OEM tried to preserve Its neutrality. There was considerable ten- 
sion between BOB and HUD officials both before and after Alrlle House. HUD 
was a participant In the tension-laden Interchanges with BOB because of Its 
role as convenor of the under secretaries' group, but this tension didn't gen- 
eralize to other aspects of OEM's work with the regions themselves. 

n^ u   Durln« Alrlle House, OEM did find Itself more In disagreement with 
0E0 than the other agencies.  The fact J.s that the OEM staff did have some 
ideas of their own. The BOB proposed the development of regional councils 
for each of the four regions.  0E0 directors, especially questioned the 
creation of a structure as a starting point. What was the effect of OEM's 
proposal? It tended to encourage many participants to assume that BOB was 
really wedded to that particular step toward more coordination, so It may 
have produced expressions of resistance and opposition to a formal structure 
which were unnecessary.  (But BOB really started to play down regional coun- 
cils only after these repeated expressions.) On the other hand, because BOB 
members subsequently showed that they could accept the regions at whatever 
point they were and avoided invidious comparlsons-they created neither heroes 
nor scapegoats—the group could draw their own conclusions from the reports of 
the other regional groups. 

n™ u A      V*Jattd Problem was OEM's relations to the OTF report at the outset. 
OEM had used the report as a major reason for convenin£ the conference.  On the 
one hand, the OEH conference leader became too closely identified with the OTF 
report by inadvertently referring to it as "the bible" for the conference. 
This elicited many remarks attacking the validity and universality of the 
report s recommendations. Also, this remark probably was one factor which 
encouraged participants to persist in attributing to the OEM directors stronger 
commitment to a regional council structure per se than these men actually felt. 
On the other hand, OEM may have most disappointed the OTF principals, by not 
devoting more direct attention to the report. 

O„TX ,   0EMl8 handlin8 of two types of requests from the Under Secretary of 
HUD also reflects OEM's intention to preserve their own interagency neutrality 
and the Interagency balance of the regional councils.  The under secretary re- 
quested OEM to evaluate the OTF report for the under secretaries' group. Al- 
though OEM eventually did comply with the request, it appeared to delay as long 
as it could as if the OEM directors wanted (a) to avoid the evaluative role in 
general, and (b) to avoid becoming embroiled In the emotionally laden contro- 
versies among agencies in the San Francisco region. 

OEM also declined to promote the close and special linkage between 
the regional councils and the Model Cities program hich HUD/Washington officials 
requested.  These HUD^ officials urged and needed more regional support for Model 

1 
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Cities; but for OEM to give this special attention would provide unique focus 
on a program In which the HUD regional director would have the lead role and 
would provide a prop to him as the key man on the council.  OEM continued to 
regard Model Cities as Just one of many areas of concern for the councils, 
OEM officials apparently realized that councils would not be viable unless each 
was allowed to create Its own agenda and unless the councils developed agendae 
that were balanced In terms of projects and programs of special Interest to 
Individual agencies.  Similarly, OEM avoided trying to develop a standard solu- 
tion for providing leadership or chalrmansMp In the regional councils. Effec- 
tive leadership was provided by different agencies In different regions. 

The field-Washington dimension was marked by tension, and with respect 
to this, OEM made less effort to preserve a neutral role.  It was clear to this 
observer that OEM was Identifying more with the regional officials than with the 
Washington officials. OEM articulated the grievances of the reelonal directors 
and supported their demands for more authority. Thus, OEM helped offset the 
Inherent power disadvantage of regional directors in their relations with their 
under secretaries. 

Illustrative of the concern with which they tried to maintain the 
tru»=L of regional directors, was the response of the four OEM staff officials 
when it was suggested that they appear at the October meeting of the under sec- 
retaries group and personally report on the status of each of the four regional 
councils.  They feared that they might compromise OEM's consultative relationship 
with the regional council if they happened to disclose information which the 
regional directors themselves would have chosen not to disclose. While this 
reporting role could enhance the status of the OEM staff person, it could reduce 
the regional director's candor in the future.  Eventually, the OEM staffers de- 
cided to ask the regional councils to instruct them on what should be reported. 
The care with which this matter was handled contrasts with OEM's practice of 
communicating to regional councils the under ^ecretaries' actions even at the 
stage of draft reports. 

Strategies. Many strategical aspects of OEM's efforts to establish 
regional councils have been discussed in various places above and need only be 
reviewed here: 

First, we have just pointed out that OEM was able to use BOB auspices 
to advantage and yet approach the type of role relationship (in terms of power, 
motives, neutrality) suitable for its work. 

. 
i 

Second, OEM officials negotiated a field-Washington structure in which— 
as secretariat—they were an Important communication link between the regional 
groups and the under Secretaries group and, further, they were able to influ- 
ence the phrasing and timing of communications emanating from both ends of this 
relationship. 

Third, OEM employed the two-day conference to unfreeze negative attitudes 
of participants, develop a persuasive diagnosis of interagency relations at the 
regional level, and get general agreement among the 16 regional participants 
for next steps. 

/-' 
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Fourth, OEM was able to reinforce the guarded optimism produced by 
Airlie House by getting prompt action from the under secretaries group 
on a couple of the key constraints to interagency collaboration identified 
by the regional directors. 

Tactics.  The account of Airlie House not only described OEM's 
activities, but also analyzed many of them as third-party tactics. Thus 
we tried to understand the tactical significance of OEM's (a) conceptuali- 
zation, (b) presentation of a preliminary inventory of "pluses" and "minuses" 
for interagency collaboration, and (c) prediction that if regions didn't take 
initiative then the under secretaries would probably impose something.  We 
noted that (in this observer s opinion) these tactics were skillfully con- 
ceived, but did not realize their potential because of poor timing: they 
occurred before much dialogue had transpired among participants ^rd they 
were delivered as a package in a speech rather than inserted in a way that 
was tailored to the immediate content and dynamics of the session. Also, 
we observed that the arrangement whereby one session was co-chaired proved 
to be a disadvantage when the chair needed to make an on-the-spot decision 
about appropriate agenda and groupings. 

The general point is that the effectiveness of the conference (in 
its strategical role of attitude change, diagnosis, and securing agreement 
tor next steps) is greatly dependent upon its tactical implementation. Group 
dynamics often present organizers, chairmen, and participants with disappoint- 
ments. Many conferences fall flat, for example, because they either don't 
awiT/?r/nOU8h 0r all0W for t00 much emotional discharge.  The tactics of a 
skiliful facilitator in a group context involves knowing when to provide new 
input, when to allow conflicts to surface and when to cut them off. when to 
ask for commitment and when to protect ambiguity, how and when to regroup 
participants, and so on. Below we discuss several tactical issues in more 
detail. 

The Regional Composition of the Conference. The fact that there 
were four different regional groups was at the same time a liability and an 
asset (and more the latter, fortunately). 

First, OEM's efforts in the Airlie House Conference suffered from 
the fact that it was trying to simultaneously facilitate interagency relations 
in four regional systems which are very different in character- -at different 
points, with different needs and concerns and attitudes toward OEM. Although 
it was totally fortuitous, the four regi ns' attributes also made very interest- 
ing and complementary contributions to the Airlie House stage of this change 
effort. Atlanta had served as a site for OEM to get intimately acquainted 
with a regional group and to try a soft-sell strategy of "show and tell." 
The oan Francisco group had contributed the OTF report which was the official 
occasion for the conference and was a satisfactory background substantive docu- 
ment to promote relevant discussion. Chicago provided an excellent example of 
a collaborative interagency group; a model for the others. Finally, it was 
important to OEM's confinriation of its own usefulness to have the New York 
group express such high dependence on OEM to provide counsel and assistance. 
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Second, having four regional groups meet simultaneously helped 
indicate without active interventions by anyone which aspects of a regional 
director's stance toward interagency collaboration were largely determined 
by his institutional role and which were influenced more by his own personal 
style. When there were institutional factoid limiting a iirector's action, 
he could feel support from the presence and verbal assistance of his agency 
colleagues. When the individual's view was not shared by all of his agency 
colleagues, be could be induced to review his own style. Also, he could 
learn of these differences indirectly, by listening do his agency colleagues 
deocribe their involvement in interagency activities rather than by being 
confronted with alleged deficiencies on nis part. 

Third, the juxtaposition of these four regional groups created 
some healthy rivalry among them; e.g., the Labor-Chicago official asserted 
that Chicago was the most important region as a way of increasing and sig- 
nalling the regional solidarity he was feeling. Representatives from both 
New York and San Francisco challenged his assertion and numbered the large 
cities in their respective regions. 

Fourth, the composition of the conference allowed for several 
regional directors from the same agency to meet by themselves and in some 
instances with their agency superiors to promote internal agency changes. 
The experience tended to increase the assertiveness on part of field in deal- 
ing with Washington.  For example, when OEM talked with them in San Francisco, 
several directors were a-fensive, and worried about whether to take some risks 
with Washington.  At Airlie House they became more positive. 

Providing an Optimum Level of Input from Outside. The conference 
as planned provided for too much stimulation:  keynote by an under secretary, 
introductory remarks and orientation by the OEM directors, and the several 
panel disc iss^ons by the three consultants scheduled for late Wednesday morn- 
ing, by the Model Cities committee for late Wednesday afternoon, and by the 
under sec .etaries Wednesday evening.  Only the consultants' input could be 
(and was' scratched without repercussions. As noted above, the other two 
panels njt only took time and energy that could have been used by the par- 
ticipants engaging each other, but added to the tension level and were dis- 
couraging factors relative to the theme of the conference. 

Surfacing and Mam Ring the Conference Process Issues.  How did 
OLM manage the process issues that developed during the Airlie House Con- 
ference? It's ironic that on the one hand, San Francisco officials (a sub- 
group of the contingent) could not get support for their several OTF report 
recommendations when they so explicitly asked for such support; and that on 
the other hand, the Chicago group received virtually unanimous acclaim for 
their dozen recommendations which they only «itt>.rltted to -he other members 
of the conference as if they were merely fo? information p.nposes.  Why were 
the interested San Francisco officials so notably unsuccessful in influencing 
the conference? Perhaps in part it was because the report vts so contro- 
versial within the San Francisco group and in part because t ..y had already 
had their "air time" with Washington even before the conference started and 
there was determination on the part of other regions not to let them monopo- 
lize the conference.  For their part, the authors of the Oakland Task Force 
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report were repeatedly disappointed; they had been billed in advance as the 
starn of the show and yet it was difficult for them to tell their story, to 
say mthing of achieving a direct discussion of their recommendations.  As 
it turned out, their report had served as an important stimulus to, and pre- 
text for the conference, but it didn't represent the moft  productive agenda 
for the other regione. Thus, those involved in the OTF report may have felt 
used  Their anger might discourage them somewhat from relying upon OEM -is a 
facilitator in the future and from participating in similar inter-region ex- 
changes. The OEM conference leaders probably could have minimized the OTF's 
disappointment if they had explicitly recognized and sympathized with that 
group's expectations, and described the dilemmas posed by the needs of the 
other three groups, especially Atlanta and New York. Perhaps the OEM offic- 
ials in fact did have a side conversation to this very point.  From the very 
first evening they were aware of the problem of managing or coping with the 
OTF's violated expectations. They might have surfaced the issue in a con- 
ference session. One promising opportunity occurred Thursday morning. When 
the OEM chairman informed the conference they would meet with Atlanta and 
New York, they dismissed the other two groups.  The Chicago group might well 
have been willing to meet with the San Francisco group and react to the OTF 
proposals as well as vice versa. Had the OTF's needs and the fact that the 
conference was not meeting them been surfaced in the total group, this pair- 
ing of the two groups might have been raised and acted on in the group. A 
more general point is that the OEM officials did relatively little of this 
type of ^'process" analysis. 

In contrast with the above pattern, the OEM officials who opened 
the Thursday morning did talk personally and directly to the discouragement 
created by«the Model Citiee group and the under secretaries the previous day. 
In the opinion of this observar, his candor greatly facilitated the work which 
was accomplished on Thursday. 

Similarly, one of the behavioral science consultants also made sev- 
eral observations about group process, usually with the effect of stimulating 
some energetic discussion on the point, although for some reason these self- 
analytical processes quickly petered out. 

Stance regarding Intra-regional Conflicts. Manifest conflicts 
withi.i at least two of the regions threatened to effectively nullify all of 
the other efforts to establish regional councils.  OEM officials continued 
(before and after Alrlie House) to fret about the conflict between two regional 
directors in Atlanta, and yet they did not undertake to work directly on this 
relationship. Why not? Was it within their role conception as they viewed it? 
Did they believe it would be within their role conception as viewed by the 
principals? Did they have the skills to work on tht facilitation of inter- 
personal relations as contrasted with interagency re.ations?  (They assumed 
that there was a high proportion of personal rivalry '.n the Atlanta conflict.) 
Perhaps the answers to all of the above were "yes," and they simply believed 
that thus far an intervention would have more risks than gains.  It is signifi- 
cant that OEM tried to convene the directors in the San Francisco region to 
review the report as a group, but were unable to pull this off.  Also, they con- 
tinued to have trouble getting intimately involved with this group after Airlie 
House—probably because of the deep conflicts between some participants.  Iron- 
ically, OEM was not being allowed to participate in the face-to-face meetings 
in that region where it might have made some key process interventions to work 
through interpersonal antagonism. 
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CHAPTER 10 
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research program-Special Technical Report #3. dated June, 1969 
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individual agencies and the collective impact on the community.  Increased 
coherence could be enhanced in any or all of a variety of areas: 

1. Interagency exchange of information regarding respective goals, 
assessments, programs, implementing techniques and contacts 
with the host country (in foreign affairs) and the cities or 
states (in urban affairs). 

2. Interagency policy influence: agencies explore their respective 
policies for inconsistencies and allow for mutual influence. 

3. Policy-program consistency: for example, in foreign affairs, 
AID and Military dollar programs were major instruments of 
foreign ,' jlicy while state supposedly fashioned and articu- 
lated policy.  Therefora consistency would only result from 
collaboration between those responsible for program documents 
and these responsible for policy documents. 

4. Comprehensive multl-agency policy planning and program planning. 

5. Interagency program collaboration; i.e., programs which require 
either joint or interdependent implementation. 

6. Optimum allocation of resources among agencies. 

7  Joint reliance upon common resources, administrative machinery, 
extra-federal liaiesoa, etc. 

That the need of increased interagency integration existed did not 
Insure that there would be a substantial effort to achieve it. Agency 
officials who initiate or actively cooperate with efforts to integrate the 
foreign affairs or urban affairs communities appear to be responding tc 
one or more of four basic incentives. 

Commitment to Superordinate Goals. Agency representatives share a 
basic commitment <o  larger U.S. goals. For example, most are responsive 
to the inherent meiit of a coordinated foreign affairs effort. They do 
accept that their own programs should relate to larger U.S. goals. Thus 
most intrinsic motivation is provided when an official has a strong and 
active commitment to U.S. goals that are broader than his own agency's 
mandate.  In recent years bureaucrats have experienced a growing awareness 
of our failures and an increasing sense of urgency in the situation. These 
factors have increased the predisposition for Interagency collaboration, but 
unfortunately at a ratt that would appear to be slower than the need for it. 

This type of motivation was a dominant one in the case of certain 
individual participants in NCPP, Topsy, the CASP cycle, and the regional 
councils, but it did not generally characterize the attitudes of the 
participating bureaucrats. 

Deference to Authority of President or his Delegate.  The President 
is the superior to whom all of these agencies and their personnel are ultimately 
responsible.  If the President has associated himself with a particular 
interagency effort or has delegated some of his interagency authority to 

... 
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a specific position (such as the 4nbassador) or an agency (e.g., HUD In the 
case of the NCPP), then the. officials of other agencies feel more compulsion 
to comply with the relevant Interagency requests. The President's interest 
In the NCPP was the decisive factor for some agency participants and for some 
agency contributions to that Interagency effort.  The same point can be made 
with respect to much of the participation In the CASP cycle and the policy- 
planning group participants were responding to the delegated authority held 
by particular officials of the Department of State. Other agencies were 
somewhat accepting of the State Department's interagency initiatives, because 
State had been designated to lead agency in foreign affairs; a role also 
supported by tradition. Over the past decade the presidents, with increasing 
frequency, have identified their office with programs, exercises, and councils 
of an Interagency nature and have delegated some interagency authority to 
lead agencies. 

Anticipated Reciprocal Benefit. Apart from a direct concern with super- 
ordlnate goals, an official may recognize that just as he has information or 
technical expertise which a counterpart in another agency needs, that counter- 
part may be able to help him—by a program concession, by facilitating a 
contact with a city or a host country official, etc. One reason that agency 
representatives may value the opportunity for reciprocal influence and informa- 
tion exchange is that they get information on a more personal basis which also 
allows them to obtain nuance as well as basic content. 

Desire to Learn From and Influence Other Agencies. For some officials 
the opportunity to have exchanges with officials in other agencies working 
on related goals serves some significant professional and/or personal desires. 
These are opportunities to both learn (be influenced) and influence others. 
For example, agency representatives often enjoy contact with others who have 
similar geographic interests. 

These last two incentives were largely reft^onsible for participation in 
BIG and were factors in the regional councils and in some interagency groups 
within NCPP. 

Incentives for Conflict and Avoidance 

An absence of collaboration in the interagency network does not imply 
the presence of conflict, a fact which differentiates the interorganizational 
networks studied here from interdepartmental relationships within a single 
organization. Within a business organization, for example, the salient 
theoretical and practical questions usually focus ai the proportion of coopera- 
tion to conflict between departments that are functionally Interdependent. 
Their Interdependence, which is tä<en for granted, is usually required by the 
flow of product.  In contrast, in the interagency networks, to a much greater 
degree one is looking for collaboration among agency organizations that are 
currently relatively Independent in their functioning. To a very large extent, 
each agency has its own goals and its own resources to perform adequately 
without relating itself to other agencies. 

Independence (avoidance) is frequently a viable alternative in the inter- 
agency systems referred to here because of the type of interdependent poten- 
tial among the federal agencies involved.  First, in both the foreign affairs 
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and urban fields, agencies' goals are often interdependent only in the long 
run.  For example, if education and health of a population must be improved 
before unemployment patterns can be altered in a stable way, then the goal 
achievement of the Labor Department depends in part upon the success of HEW. 
However, understanding this longer-run interdependence does not appear to 
provide a compelling reason for interacting today. 

Second, while considerably integrative potential exists among instrumental 
activities of agencies in the field, there usually is no meaningful requirement 
to integrate or coordinate them.  For example, the activities of seveial agencies 
in the urban field are potentially interdependent in the sense that they could 
(a) eliminate duplicated administrative machinery and individually achieve 
their stated goals to a greater degree; (b) jointly gather and exchange in- 
formation that would enable each to plan better; (c) simplify tne federal govern- 
ment liaison with other governmental units such as city governments, allowing 
for more integrative planning within these other units; (d) combine comple- 
mentary types of expertise, e.g., in functional programs, in orientation 
toward citizen and institutional clientele, in contacts with different levels 
of government—making possible more comprehensive approaches to the solution 
of urban ills.  However, despite the integrative potential, there usually are 
few, if any, absolute costs associated with a failure to problem solve or 
bargain, (apart from the disapproval of bureaucratic superiors, a disapproval 
that is frequently more apparent than real). Failure to cooperate only in- 
volves opportunity costs, not regression from the status quo. 

The fact that where interdependencies exist they represent opportunities 
to improve the agencies' effectiveness, but are not absolutely essential to 
the basic performance of the agencies' programs, is important because it 
explains why any level of coordination might be regarded as satisfactory 
so long as there is not manifest conflict among agencies. An opportunity 
to collaborate foregone is quite different than a failure to fulfill an 
essential coordinative act:  the former can be easily overlooked; the latter 
demands attention. Thus, increases in interagency integration when they 
OC:-;T can replace either conflictful modes or patterns of independent opera- 
tion and typically both to some extent. Figure 10.1 shows the field of possi- 
bilities represented by the dimensions of lndependence-lT>terdependence  and 
competitive-cooperative, and the two arrows on this field show the typical 
change probiesm focal to the intraorganizatiönal relations (A*-B) and inter- 
agency relations (X->Y), respectively 

Although one can differentiate conceptually between forces toward conflict 
and toward avoidance, they frequently represent two possible implications 
of the same environmental factor. Below we discuss five groups of factors: 
competitive incentives, antagonistic stimuli, threats to agency autonomy and 
identity, overload conditions and barrier.- to synchronization. The effect 
of the first of the five groups is to promote conflict as a primary response 
and avoidance es a secondary and defensive mode. The effect of the last of 
the five groups—barriers to synchronization—is primarily avoidance and 
secondarily conflict. The other three provide relatively balanced incentives 
for both conflict and avoidance. We will discuss the dual implications of 
these contextual factors as we illustrate each of them in turn. 

Competitive Incentives. Agencies in the same general community are 
competitive with each other with respect to a number of issues. 

■   I 
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Figure 10.1 
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1. Conflict in goals, values, ideologies, or philosophies is the most 
fundamental source of conpetition. The many federal departments operating 
in the domestic and foreign affairs areas represent more than just function- 
ally differientiated tasks; they represent many unique ideologies and values. 
For example, consider the value differences among several foreign affairs 
agencips concerned with rural community development. In working with elements 
of the local community, the Military Assistance Group favored a strategy of 
influence based on high coercive power and low trust.  The AID favored a 
strategy employing high reward power. The Peace Corps pursued a philosophy 
of influence and change which involved high trust, low power, no extrinsic 
rewards and which relied upon expertise and personal example.  Similarly, 
fundamental philosophical differences exist between 0E0 and HUD and Depart- 
ment of Labor in the domestic field. Whereas 0E0 placed highest priority 
on the citizen involvement goals in ehe NCPP, HUD and other participating 
agencies valued that goal secondary to achieving a more integrated system 
for delivering social services to neighborhood residents. 

2. There is competition among agencies for status recognition and 
power in the interagency network. On one front. State and the Defense 
Department compete for dominance in foreign affairs. In the representational 
and influence processes between the U.S. mission and the host government the 
ATD and State Department organizations sometimes compete for preeminence. 
Another competition exists between AID and Peace Corps for recognition as 
the leader in the humanitarian side of our foreign affairs effort. When they 
were studied, 0E0 and HUD especially were making rival claims to leadership 
in urban affairs. However, Labor, HEW, HUD, and 0E0 were all competitive 
«j.th one or more of the others in some program areas. 

In both foreign and urban affairs communities, feelings of rivalry 
were heightened where two agencies had similar programs, including similar 
goals. Thus, just as conflict sometimes arose because of sharp differences— 
goal conflict—it sometimes occurred as a result of the similarities. 

3. Related to the issues of rivalry over status is the conflict over 
financial resources. Agencies fear that either as a result of cost effective- 
ness or trade-off analysis or as a consequence of poor public and congressional 
relations, they will lose appropriations to another agency. 

Antagonistic Stimuli. A variety of negative perceptions and resentments 
create tension between officials of different agencies in the same community. 

1. Stereotypes and parochialism. Where each group has its unique 
history, its own particular legitimating rationale and philosophy, its own 
style of operating, it is not surprising that stereotypes of agencies and 
their personnel have developed. For example, the follow!ig stereotypes 
were frequently encountered: 0E0 officials are irresponsible, revolutionary, 
and devious; Labor personnel are old-fashioned and limited :''. conceptual 
capacity; AID officials are the classic Ugly Americans; Military men, when in 
doubt, always want to resort to force; and so on. The holders of such stereo- 
types usually want to avoid contact with officials of the agency in question 
and, once in contact, tend to treat them according to their stereotype; and 
it is not surprising that this promotes conflict. 

, 
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2. Invidious comparisons at Che Individual le/el.  Each agency has 
It« own problem of attracting, retaining and motivating competent people In 
Its organization. And each agency has attempted to solve this problem with 
Its own unique set of Inducements—pay, allowances, privileges, status 
symbols and working conditions. Not surprisingly, many situations result 
which are experienced by one group or the other as Incongruous—producing 
feelings of envy and jealousy. 

In the U.S. mission In Brazil, AID officials were believed to be better 
rewarded and to carry more responsibility Lhan State officials in the same 
age and experleace brackets.  State officials resented this.  Similar in- 
vidious comparisons occurred between the military and other groups in the 
overseas mission. This type of issue was encountered only in a minor way in 
our studies in the urban affairs community. 

The resentment is sharpest where the differentials in privileges or 
rewards between groups are seen as significantly Incongruous with other 
status factors. For example, the resentment of State Department officials 
toward their better rewarded AID counterparts was heightened because they 
were members of the agency which presumably had the highest in the mission, 
toughest personnel selection standards and with the most tradition. Partici- 
pants claimed that it was an insult to have to respond to State initiatives: 

3. Agency status Incongruity. Just as at the personnel Ir.vel, incongruity 
among status factors at the institutional level can create resentment. For 
example. State had been designated as formal leader in foreign affairs, but 
it had no control over even a significant fraction of the financial resources 
wielded by AID and DOD, creating incongruity between legitimate leadership 
and informal power.  State Department resented this imbalance because it 
limited their effective Influence. AID and DOL officials often resented the 
deference they must show to State's formal leadership position because they 
knew that In reality, they managed much larger segments of the foreign affairs 
effort and did exercise significant effective power.  Similar incongruity 
existed among urban agencies, e.g., when Hin*—a relatively smaller and junior 
agency—was designated the lead role for an interagency program which involved 
predominantly HEW service programs. 

Another type of Incongruity exists when the participating agencies 
find the lead agency's personnel unable to provide a quality of either organ- 
izational or Intellectual leadership that is better than the capacities of 
the participating agencies. 

Threats to Agency Autonomy and Identity. Each of the agencies in the two 
communities studied here was keenly aw-re of its own unique mission, of its 
own particular legislativ* authorization, of its own constituency. Each valued 
its autonomy and separate identity, which could be threatened in various vays. 

1. Loss of program initiative.  In interagency efforts, initiative for 
defining an agency's programs and ordering priorities among several of its 
programs may shift to another agency or to an Interagency group. For example, 
the Peace Corps in Brazil placed highest priority on basic community develop- 
ment work, but under pressure fror AID and the Ambassador they entered into 
programs to eliminate production bottlenecks.  In NCPP, HEW and DOL had to 
modify their own prior programming strategies to fit the neighborhood center 
concept. 
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2. Loss of identity of agency and/or programs. Collaborative programs 
create the fear that an agency's program contribution won't be recognized. 
This fear creates a tendency to avoid collaborative programs; once agencies 
are into^a joint piogram, whether as a result of negotiation or a "shotgun 
wedding," this fear leads to conflict and maneuvering to ensure credit. 
In the collaborative Peace Corps and AID programs, each wanted the projects 
identified with its name.  In the NCPP there was considerable tension regarding 
whether OEO's neighborhood corporation demonstration program (after it was 
merged into the NCPP demonsteation program) was dominating the NCPP in the 
seven cities where it was operative or was being submerged by the NCPP. 

Interagency councils and exercises can elicit another type of fear, 
namely that mere participation will contaminate an agency's image.  In the 
foreign affairs community, the Peace Corps prefers to be dissociated from 
other agencies, especially the military and intelligence agencies.  In the 
domestic arena, many 0E0 officials believed they diluted their own image and 
acceptability to the ghetto by their association with DOL toward which there 
ofcen was great animosity. 

3. Unwanted visibility. With contact and interdependences goes exposure 
and vulnerability. One is not only more susceptible to friendly persuasion 
to reorder one's priorities or to make some concession, but one is more 
vulnerable to public criticism and formal controls. Dramatic examples are 
provided by thf; scandals Involving massive waste or incompetence in AID programs 
and the^congressional reactions to discoveries that Blacks witf* "criminal 
records" provided the local leadership for 0E0 programs.  In t'  NCPP, '-.he 
various participating agencies were variously criticized for lucompetence, 
self-serving behaviors and being hopelessly bound by red tape.  There are 
understandable fears that either additional controls will be imposed or 
that funds will be reallocated among agencies—as a result of the visibility. 

4. Amalgamation. Amalgamation of an agency or parts of an agency with 
one or more others is the ultimate forr. of the threat of loss of program 
initiative, loss of identity, and Visibility companied by control. This is, 
of course, how the giant department of Health, Education and Welfare and 
the new Department of Housing and Urban Development had been created. During 
the period in which the field work in the urban affairs community was conducted, 
there was active concern about the  prospect of 0E0 programs and their personnel 
being transferred to HEW and Labor. As another example, the part of the AID 
organization responsible for managing the AID programs in Latin America had 
been brought into the Latin American bureau of the State Department. Once 
amalgamation of these kinds has occurred, but has not erased the earlier agency 
identity, the personnel still resist the redistribution of duties and other 
steps of complete integration. 

Overload Conditions.  There are a variety of factors which discourage 
interagency collaboration not because they directly promote a competitive 
orientation or present a threat to agency autonomy or its Identity, but 
rather because they complicate life for the bureaucrats involved. 

1. Conceptual overload. When an agency official participates in some 
interagency effort, in theory he is usually expected not only to contribute 
his special expertise, but also to assimilate the knowledge contributed by 
other agencies and further to help develop assessments, policies, plans and 
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programs that synthesize the separate agency Interest, views, competencies and 
resources.  This Is essentially * generalist role and few officials below the 
secretarial levels can operate as competent generallsts when the situation 
really calls for it. This was clearly manifested in the policy-planning working 
group, in the CASP exercise, and in the NCFP. In the NCPP many members of the 
Federal Regional Teams refused to participate as generallsts, when that was 
the orientation obviously expected of the teams. One could almost observe the 
Increased sense of inadequacy on the part of agency officials when the problems 
of an underdeveloped country or a ghetto neighborhood were approached as an 
interrelated set of economic-social-political problems. The frustration be- 
tween expectations and capacities led to tension, conflict and withdrawal. 

2. Strangulation by red tape and meetings. Compared with unilateral 
agency efforts, interagency efforts take more bureaucratic time.  Bureaucratic 
time is enormous becaouse of different geographical locations of agency 
offices and liaison positions which are not comparable from agency to agency. 
In an interagency venture, often a second agency's red tape is merely layered 
on the first's. The combined areas of cautions of two agencies preclude more 
alternatives than the areas of caution of one agency. Actions have to be 
cleared through two agencies rather than one. Moreover, more types of actions 
have to be cleared by the implementor in an interagency program than is the 
case of normal agency programs.  The general point is that two sets of con- 
straints are more cumbersome than one. The meetings and written reports are 
often the types of work activities required by the interagency council or 
exercise, and the type of agency official who is involved is often one who 
already spends an enormous amount of time in these activities. He resists 
more of the same.  It is also typical that interagency programs are undermanned. 
Because other regular business is continued, a person may take on additional 
interagency without dropping any other duties. For example, in the NCPP, 
Labor's overload condition is this field organization madt. their people 
especially unresponsive to and antagonistic toward this interagency program. 

3. Failure--impotency psychology.  The likelihood of failure often 
looms so large that it overwhelms any positive interest in the. interagency 
effort. In part as a response to the many factors discussed above as well 
as in light of past experience, agency officials are typically pessimistic 
about the success of interagency efforts in which they have been asked to 
participate.  Even if an official believed in the need for the comprehensive 
program planning and contemplated in the CASP cycle, probably he would doubt 
either that good documents could be produced and if produced thai: they would 
be used. There is a self-fulfilling prophesy dynamic involved in the immediate 
interagency effort.  If they doubt the success, they tend to avoid or at 
least invest minimally in an effort with little or no chance of succeeding. 

Barriers to Synchronization. There are many asymmetries between agencies 
which tend to prevent them from synchronizing their efforts. 

1. Different geographic jurisdictions. The four urban affairs agencies 
Eüü, 0E0, HEW, and Labor each had different numbers of regions and different 
region boundaries. This presented a major practical obstacle to effective 
coordination in the NCPP. The creation of regional councils was initiated 
in four cases where regional headquarters were all co-located in the same 
city ^-Chicago, Atlanta, New York City, and San Francisco. This is less of 
a problem in foreign affairs, particularly in the field organization which 

■ ■ 
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is so heavily focused on the country. But the military, for example, has 
regional organizations not matched by other agencies, and these create some 
confusion.  In,the Washington organizations of the foreign affa rs communities, 
some follow geographic lines, and othars emphasize functional divisions. 

2. Asymmetries in agencies' participation. One problem is that groups 
composed of representatives from, many agencies typically involve the following 
di-Darities:  (a) some have more to gain and/or more to lose by decisions 
or kctions of the group; (b) some have more authority to speak for their group 
than others; (c) some have higher rank than others; (d) some have broader 
goals that Include the purposes of many other agencies, while others have narrow 
specific, limited goals; (e) some are newer, less legitimate than others, (f) 

some are more aggressive, risk-taking. 

These disparities and asymmetries lead to the following tendencies: 
(a) differential interest in meetings and different amounts of available 
energy (differences which are responsible for many group process issues); (b) 
preferences for the authority of the group; (c) bilateral negotiations outside 

multi-agency groups. 

If the motivation of one agency is high and the other low, this will 
be reflected in differences over how often to meet, how thoroughly to discuss 
matters, etc. These differences make it difficult to synchronize their 
efforts.  If the representative of one agency has high authority to commit 
his agency and another low, this creates impatience and antagonism toward an- 
ther person who can't act. These and other asymmetries in the NCPP manage- 
ment system inhibited serious engagement and created conflict in the inter- 

agency process. 

Summary 

The directional tendencies toward conflict, avoidance and integration 

hypothesized to result from each of these many contextual forces are depicted 
as vectors in summary Figure 10.2. 

Some Structural Features of Interagency Projects 

Behavior in interagency settings is not just a function of contextual 
forces. The way that the integrative project, exercise or council is structured 
is important, too. "Structure" refers to a large array of factors—authority, 
division of labor, reward system, personnel composition, information system, 

and others. 

The approach of this section is to show how behavior (in particular, conflict 
management behavior) is a function of the combination or interaction of 
various structural elements of the project (or exercise or council) and con- 
textual forces in the environment. 

In order to sharpen our understanding of the special organizational prob- 
lems which arise in the interagency settings, we will contrast them with 
those typically experienced in connection with a relevant management device 
used in industry. The device is referred to as "project management." 

     .t_ | 
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Figure 10.2. 

Field of Vectors Affecting Integrative Efforts in the Interagency Context 
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Project management methods have been used extensively in managing thfc 
large, complex undertakings of the aerospace industry. They have yielded 
impressive, even staggering results in both space exploration and military 
weaponry. Often particular projects required the skills and resources of 
many separate organizations.  In recent years project management methods 
have received considerable attention among those in the federal establish- 
ment who are searching for ways to harness the federal bureaucracy. Many 
now ask, "Why not learn from these experleaces and utilize temporary organ- 
izations to concert governmental resources in dealing with massive social 
problems?" 

The type of project management methods contemplated here is sometimes 
referred to as a "matrix organization" concept.^- Whereas a pure project 
organization involves giving full authority to the general manager and relative- 
ly independent division status to his organization, the matrix concept involves 
a sharing of authority between the project manager and functional managers. 
Under this concept, the project manager typically has initiative and authority 
over the design of the product, the strategy for prosecuting the work, and 
direct control of a limited staff temporarily assigned to help him. The line 
managers retain their immediate authority over most of the personnel performing 
work essential to the project and substantial influence over those aspects of 
the product design in which they have a high interest. 

At least in some limited sense most of the interagency efforts reported 
in Part III utilized project management methods.  Although the term project 
or program manager was usad only in connection with the Neighborhood Pilot 
Program, ether good examrles of project management methods are provided by 
the two planning exercises aud the Ambassador's task force in Operation Topsy. 
A brief review of three efforts in terms of the project management concept 
will make clearer their relevance to the analytic discussion below. 

The eventual products of NCPP were to be centers in ghetto neighborhoods. 
The immediate products of the Program were planning documents approved and 
futided by the federal government.  This required the integration of the re- 
sources and expertise of many federal agencies as well as the participation 
of state governments, city officials, neighborhood residents, and local 
social service agencies.  There were various project groups and design tasks: 
First, the Washington interagency policy group had to define the operational 
objectiveness of the program and the guidelines for the field.  Second, the 
Federal Regional Teams had to initiate, facilitate and approve the develop- 
ment of particular neighborhood center projects.  The third type of project 
group actually designed the center and social service delivery system for the 
neighborhood in question.  It was comprised of city officials, local poverty 
agency personnel, neighborhood representatives, State and federal field 
officials. Thus, there were three levels of project n^nagement teams. 

The Policy Planning Council used project management methods to develop 
long-term policy documents. The senior Foreign Service Officer who chaired 
the planning group was, in effect, a project manager. The design task of 
the group required that members pool and synthesize their specialized 

Tte have relied heavily upon two sources to check and supplement the author's 
observations of project management in the aerospace industry: Cleland and 
King (5), and Stelner and Ryan (19). 

. 
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information, examine their diverse interests and differing policy concerns, 
and then in the context of some understanding of broad U.S. goals vis-a-vis 
nations such as Country X, develop a long-term policy statenent which could 
be recommended ultimately to the top U.S. foreign policy makers 

Still a different type of interagency project was provided by Operation 
Topsy. An interajency task force of higher level Washington officials was 
employed to review the Ambassador's planä.  The Washington team spent several 
weeks in the field interviewing mission personnel and deliberating among 
themselves leading to their recommendations regarding the level of reduction 
in each agency staff consistent with overall U.S. interests. 

Thus, the three interagency projects reviewed above involve many different 
types of projects with particular products or outcomes: neighborhood service 
systems, planning documents and organization change.  In each case there 
were temporary project teams or task forces with both design tasks and other 
coordlnative responsibilities. 

One difference between the interagency programs and projects treated 
here, and those in the aerospace industry with which the literature on project 
management has dealt concerns the level of coordination echl«v«d without 
the project management system.  In the industrial case, with or without 
project management, a relatively high level of integration is typically 
achieved and reflected in the final product, which as a technical system 
must function according to some preestablished performance criteria.  In- 
dustrial project management is primarily a means for more efficiently ach^v- 
ing some given level of system integration (or improving it marginally).  In 
contrast, in most of the interagency projects studied, the prior state was one of 
little or no integration of the efforts of the respective agencies. Vor 
example, the Peace Corps, AID and U.S. Military Assistance Group could in- 
definitely pursue independent efforts at community development in the out- 
lying districts of a Latin American country.  These independent efforts 
could even pursue cross purposes.  Similarly, HUD and 0E0 might well be 
pursuing contradictory strategies in a given city. 

The ideas presented below are most applicable to tempor,? y project 
teams, but frequently they also have relevance to continuing councils with 
an interagency composition, such as the country team, BIG, and regional 
councils. 

In this section, we outline structural aspects of project management 
and their implications for conflict, avoidance, and integration:  (a) 
authority which does not match responsibility; (b) dual membership; (c) 
temporary life; (d) task uncertainties; (e) ambiguity and fluidity of 
structure; (f) interdependence and rewards; (g) whole products; and (h) 
territoriality.  For each element our first reference is to experience 
with project management in industrial settings, especially aerospace. Then 
we turn to the interagency setting and draw appropriate contrasts or comparisons. 

Generally the reader may anticipate the comparisons: Most of the features 
of project management which create conflict or avoidance in industrial settings 
have even stronger effects in interagency settings. The features which 
facilitate conflict management ani  integration in industrial settings have 
a weaker effect in interagency projects. 
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The greater propensity toward conflict Is hypothesized to result from 
the interaction of the above structural features of project management with 
certain of the contextual factors identified earlier, including value 
differences, parochialism and stereotypes, bureaucratic constraints, political 
risks associated with visibility, failure psychology.  Therefore, for each 
structural element, we will propose which factors in the interagency setting 
qualify the conflict potential and opportunities for conflict resolution 
typically associated with project management methods in industrial settings. 

Authority gap 

The project manager in industry has direct and complete responsibility 
for accomplishing the task, but limited authority over personnel, facilities, 
procedures and funds.  He has responsibility for obtaining services of the 
others and achieving coordination among them, by typically insufficient 
authority to require the necessary performance. As Cteiner and Ryan point 
out: 

Questions of priority arise. The project manager must 
frequently ask the functional manager of these shared 
resources to employ them in a fashion that is risky in 
the eyes of the functional manager, who is evaluated on 
his use of these T-esources.  What he considers optimum 
use of resources under his disposal may differ much from 
what the project manager wishes.^ 

The project managers need authority to resolve conflicts 
thai may jeopardize achieveu.-,>nt of project objectives. As 
one manager put it: "There is a ratural tendency for the 
functional managers to standardize their operations or 
efforts to perform to standards, or to build a standard model. 
A project manager must, through his influence, force his 
functional areas to depart from a standard and build some- 
thing that fits in with the other parts of the project. 
Someone has to force these people to take action when these 
actions increase a functional manager's risk or use his 
resources at a greater rate than he would otherwise. The 
project manager's role is to balance this risk over all 
portions of the project. Therefore, he must have authority 
to move quickly to balance his risk."-' 

The deficiency in the formal authority of the project manager requires 
that he rely upon other sources of influence.  If the functional managers 
whose cooperation he needs are made dependent in some way upon the project 
manager, the latter has some bargaining power to gain cooperation wiich 
involves sacrifices of other matters of priority for the functional managers. 
However, typically, the manager does not have either the formal authority 
or bargaining power to directly resolve differences in priorities. He must 
elicit collaboration by building positive relationships and by gaining more 
general commitment to project goals. While the latter statement applies 
in some degree to all interdepartmental relations, it is more crucial in 
project management.  Steiner and Ryan report: 

2 
Steiner and Ryan (19), p. 14. 

3Ibid., p. 29. 

- 
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The typical successful project manager gets things done 
through cooperation of others gained in many different ways 
This may be a combination of forces, such as his status and 
respect enjoyed both within and outside his organization, 
his persuasive abilities, his reputation and capability in 
resolving opposed views, the priority of his project within 
an organization, his specialized knowledge, and his rank in 
the organization.'* 

Cleland and King conclude as follows: 

The authors have taken the position that one of the project 
manager s greatest sources of authority involves the manner 
in which he builds alliances in his environment—with his 
peers, associates, superiors, subordinates, and other interested 
parties. The building of alliances supplements his legal 
authority; it is the process through which the project manager 
can translate disagreement and conflict into authority (or in- 
fluence power) to make his decisions stand.  Sometimes'the 
power and control of the project manager represent a subtle 
departure from this legal authority.5 

In industry, the project manager is usually given relatively direct 

risks'for tZ.^tT^' ^ hiS reC0Ur8e t0 thl8 Nanism contains two 
.!«!*:?! , i f Win8, he may unde™ine his ability for establishing 
a positive relationship with the functional manager; if he loses, the inci- 
JmnL-L^^V!;6 8enerai imPre88i°n of top management indifference, an 
impression which detracts from his ability to get commitment to project 

settin« ^^r °b8f ™t:Lon8 are ba8ed on project management in industrial 
settings.  The tendencies described appear to be, even stronger in inter- 

fvn^Lr i n88 !CaU!e the  8ap betWeen re8Pon5i;,ility and authority is 
III 21 *        8er ^ the CaSe 0f the lntera8ency project manager than for 
torh! ^V'/1^ mana8er-  Federal agencies have been extremely resistant 
to the idea of yielding authority to a project manager of a sister agency 
in part because of the value differences among them and in part because of 
n.™.r^?aU^^  re8ulation8 whlch constrain them.  The effect is that in- 
Z fnnJM  f"^"8 in Priorit±es ari" between the project manager and 
i™ ^nf ^f 1 "«^Sers.  Generally these conflicts are resolved at the 
immediate disadvantage of the project or are settled in favor of the project 
manager only by recourse to top management, a process which exacts its cost 

Jnvo!™d.      Pr0jeCt mana8er 8 "lationshlp with the functional manager 

nro-./r6^"' the f
J
eder^1  a8encies have not arranged for their respective 

a«n^ nrTTf^68 u(the 0fflCial Who "P^sents the agency on Ihm  inter- 
agency project team) to have sufficient authority to commit the agencies' 

IHZ1^'   /S8' r6? " the Pr0jeCt mana8er is able to build collaborative 
cannotT^11 ^ .lar8er J"^" '^  the ^^  representatives often 
cannot deliver on their promises.  In effect, this widens the authority gap. 

Cleland and King (5), p. 239. 
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The authority gap tor the lead agency was a significant handicap for 
HUD in the NCPP, requiring consensus decision procedures, which resulted in 
costly delays, and compromises.  Similarly, the Foreign Service Officer who 
chaired the working group for the Policy Planning Council lacked authority 
to influence the composition of his group--a factor with important influence 
on the productivity of the project.  In Operation Topsy, the Ambassador was 
able to mobilize effective power to ensure the success of one aspect of the 
projec. but the maneuvers required to fill the formal authority gap had other 
self-defeating side effects. 

Interestingly, the question of authority appears to be somewha1: less 
important in continuous councils not responsible for a specific project or 
program.  In the case of BIG, where there were no external requirements for 
decisions or action, the group could contribute to integration in an indirect 
way vttth little formal authority vested in the chairman and in the agency 
representatives. 

We have not exhausted the discussion of authority of lead agencies; it 
will be discussed further as it affects third-party intervention*. 

Dual Membership 

The personnel of a functional department assigned to the project have 
duel memberships, two bosses, and conflicting loyalt les.  The project manage- 
ment team must contend with contradictory expectations placed on team members 
and the- internal conflict that results.  If the team member chooses to identify 
strictly with the probet, he may alienate the functional personnel with whom 
he must deal (and whos.? company he will subsequently rejoin).  If he consistent- 
ly responds to the expectations of the functional department, he weakens the 
effectiveness of the projects for which he has an immediate and direct respon- 
sibility; and also weakens his relations with other project members. The 
internal conflict created by a man's dual loyalties often gets externalized 
and displaced into interpersonal or intergroup settings.  Thus, provisions 
fo^ conflict management must assist personnel in coping with the conflict 
inherent in dual membership. 

As stated, the problem of dual membership exists in both industrial 
and interagency settings, but several factors in the latter setting exacerbate 
the problem. First, philosophic and ideological differences among agencies 
magnify the usual problem of dual  membership in the functional department 
and project team. These value conflicts make it very difficult to show high 
loyalty to both; therefore few try.  Second, interagency projects' partici- 
pants have to work within a context of interinst.itutional rivalry and widely 
held stereotypes.  Third, the agencies' representatives to interagency projects 
i:ave relatively less interorganizational mobility than engineers and scientists 
in the aerospace industry, encouraging the former to take a parochial view of 
the issues at stake in the project ventures. The mobility of agency officials 
which does exist is typically based on bureaucratic expertise, rather than 
functional expertise:  the market: for the functional specialties of officials 
of the Labor Department or AID, etc. is relatively small.  The stereotypes 
and limited mobility reinforce the tendency to emphasize the differences that 
arise between one's own and another organization, making dual membership 
more awkward. 

. 
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The reasons just cited contributed to the fact that little loyalty 
was elicited from the members of the Policy Planning Council, most of the 
project teams in the NCPP and the CASP. Where dual loyalty did develop— 
as it did in BIG, a few of the NCPP teams, and in the Chicago regional 
council—the commitment to the teams is explained in terms of the con- 
sequence of philosophies of the particular membership, and in part in terms 
of the management of the teams (the subject of the next chapter).  In the 
Topsy task force, physical isolation and certain stresses helped promote 
project team loyalty. 

Temporary Life 

The limited life of a project management organization has several 
implications for conflict and conflict management.  It means that there will 
be a premium on the processes of forming a group out of a collection of indi- 
viduals.  In permanent work groups, members can enter and leave without 
necessarily affecting the more enduring structure, roles, norms and culture. 
In a temporary group, structure, roles, norms, and culture must be evolved 
by the charter members of the project themselves. Moreover, instead of a 
group getting acquainted with one new member at a time, all charter members 
are new and all are getting acquainted with each other at the same time. 
Conflict is integral to fhese processes of formation.  Conflict is an impor- 
tant part of negotiating the norms of a new work group and of establishing 
personal identities in new relationships. The project manager must be sensi- 
tive to these types of conflict and skilled in handling them or in providing 
for their management. 

The temporary nature of the management system offers two advantages in 
handling some of the conflicts which arise.  First, there is little need 
to worry about precedent.  In a permanent system any decision regarding 
personnel treatment, work procedures, facility allocation, etc. must consider 
the long-run viability of the precedents set  by the decision.  The absence 
of that constraint in a temporary system makes some differences easier to 
resolve.  Second, dysfunctional organizational syndromes (e.g., low morale, 
conflict, apathy, alienation) are easier to break and modify in temporary 
systems, because at any point in time the history of the syndrome is relatively 
limited and because it is typically easier to transfer personnel in and out 
of temporary jobs without significant implications for their careers. Of 
course, these two advantages are potential; the project manager must be able 
to recognize and act on them. 

The above analysis of project management is applicable in both industrial 
and interagency settings but the latter is complicated by certain factors : 
interagency and parochialism heighten the problems of forming a new group 
inherent in the temporary system concept. Also, the flexibility which tends 
to accrue because precedents are of less concern in a temporary system is 
partly denied by the strong adherence to bureaucratic rules. 

• * * 
By definition, the structural element—temporariness does not apply 

to the continuous coordinating mechanism—the country team, BIG, and regional 
councils. 

Task Uncertainties 

The tasks for which project management methods are utilized typically 
involve a large element of uncertainty.  In industry, uncertainty may be 
largely technical; 
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This may be called the uncertainty of innovation (i.e., 
new processes must be developed, the state of the art 
pushed beyond today's frontier, or inventions must be pro- 
duced on schedule) to distinguish it from the usual uncer- 
tainties of production. 

In addition, as the above authors report, the project manager must 
continuously face problems of trade-offs between time and cost, design and 
cost, and design and time. These trade-offs cannot be predicted in advance; 
they depend on the relative values of the individual involved.  In some 
cases, there is uncertainty regarding whether the project will produce a 
minimally successful product: and in others, whether if successful in its 
own terms, the product will ultimately be used. 

These abnormal uncertainties tend to create general tension and frustration 
among members as well as involve strategic managerial decisions about which 
there may be substantive disagreements.  The tension and frustration may con- 
tribute interpersonal friction and may overdetermine the conflict centering on 
managerial decisions, making the decislonal conflicts more difficult to resolve. 

In addition, any major uncertainty about the ultimate success of the 
project undermines the project teams's ability to obtain high commitment from 
project members (as well as cooperation from the functional departments). 
Low commitment or ambivalent commitment from a project member leads to conflict 
} jtween himself and the project manager and between himself and the more commited 
project members. 

Interpersonal rapport and group cohesiveness within the project team 
enable team members to provide each other with the social and emotional 
support to sustain the tension created by high uncertainty and to directlv 
express their irritations with each other rather than displace them onto 
substantive conflicts. 

Turning to the interagency setting, tasks are also characterized by 
high uncertainty, not only because of technical questions inherent in the 
task, but also because of political and psychological factors in the context 
as well. As pointed out above, by participating in an intecagenc/ increases 
its political and bureaucratic exposure. The additional visibility of the 
agency's personnel, procedures, and program goals increases the risk of criti- 
cism, followed by either closer supervisj-on of the agency's activities or 
reduced appropri^tlous. The effect is to inhibit participation and encourage 
caution in the project management team. 

There were many psychological strikes against each of the interagency 
projects studies.  In each case many project participants were basically 
opposed to the interagency program, in particular to the Neighborhood Centers 
Pilot Program as conceived; the idea that a new long-term paper for Country 
X was needed; and to the reduction in overseas personnel.  Other participants 
who did favor the program to which they were assigned were disappointed thtt 
their own top management was giving it too little support or expected tha«. 
in any event support for the program would gradually or abruptly subside. 
For example, in the NCPP, which lacked adequate fund commitment from the 

Steiner and Ryan (19), p. 4. 
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outset, participants feared that even less support would be torthatmin. 

ZlisU'l'^tL^r f"^ the JO,",SO,, **tofSKI». »Sen pr o^ty 
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of his subordinates may have most of his authority and 

'     and ^rJ ^ de8i8n-    He Wl11 al80 have oth« ^«•"' and perhaps some authority in other areas,  such as launch. 
quality  control,  or production.     It is meaningl—,  he 
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^ehfTP0^ant P"blem8 ln quality control,  he is expected 
to help  those directly responsible to solve them.     This 
project manager further observed:     "If you rigidly define 
authority,  all you do is leave holes in the organization 
through which the big problems fall.    However"8^ yo^g" 
along with a  'Gaussian'  distribution of authority/the 
overlaps insure that all problems are considered by some- 
one. 
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Ibid., p. 31. 
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Topsy.  The Ambassador was clear about this objective and knew how to maneuver 
In bureaucratic politics.  For example, the Ambassador bypassed the middle levels 
of the bureaucracies where he could expect to encounter opposition and he 
preserved the Initiative and control over timing and definition of the issue. 

Interdependence and Rewards 

The above aspects of project, management contain relatively high conflict 
potential and in some cases special opportunities for the constructive manage- 
ment of conflict. The factor discussed here and the two which follow represent 
collaborative features embodied in project management. 

Assuming participants accept the goals of the project, the task relation- 
ships among project members is marked by high interdependence; and the need 
for collaboration is usually Immediate and/or highly apparent to each member. 
In industrial settings project goals are seldom questioned.  But as we observed 
earlier, in interagency projects participants frequently are not strongly 
committed to the goals of the project; therefore recognition of interdependence 
is not as readily forthcoming. N 

It is generally true in both industrial and interagency settings that 
relationships within the project team are not undermined by a competitive 
system of personal rewards.  Salary increases and promotions are still handled 
by the functional department thus removing a type of competitive incentive 
which typically interferes with collaboration among members of face-to-face 
work groups. 

Whole Products 

Project management organizations have some advantages over strictly 
functional organizations in promoting members' identification and ego involve- 
ment with the work. 

One project manager reported that people In the functional 
areas frequently told him about things that were likely to 
happen in their areas before the event. Loyalties of people 
in the functional areas working for this man seamed to be 
stronger toward him than toward their supervisors in the func- 
tional areas.  In this case one of the reasons seemed to ba 
that the project manager helped the functional people to solve 
their problems.  He worked intimately and carefully with them. 
He was able to install in them a strong sense of participa- 
tion in a successful, important, and dramatic program.  He 
provided a mechanism by whi^h they could be identified with 
the object they worked on.  They could see the results of 
their work. He said:  "The functional (operating) divisions 
do not satisfy their needs.  Identification with our program 
does."8 

Project teams are symbolized by a product, rather than an aspect of 
a product. A project member has a larger piece of a particular product. 

8 
Ibid., p. 31. 

.. i. 



- 234 - 

and orients to s^lar^es ZtMiyäZl       J r ^ dTo    ski!^"^ 

These positive tendencies appear to ooeratP <« hot-K ■«,*.... , intaraepnrv nr-ni«««. *.      ■■ , «'»'«»«* LW operate m both industrial and 

bytLM^ ^SS8
£p:cLri£Soathd 1Bpr°drand"eKs"""i::ted 

differences cut HnJ! = sp^cla"sts from other agencies. However, value 

Territorialitv 

work naeu    «rol^ü      y Ph0ne> or ln 0I,e of ö" d«P«tMntal 

^rL^ri^^   j.ma?Hr::Pir^norT:"r rcupy;uni,ue "ork 8pa"- 

effects.   Practice' where ^ doe8 occur, it should have the same integrative 

Problem-Solving Orientation 

both ^t^^^8Li^S0^%rn;fe,B*?t/8 h0W diffe— are handled. 

Do they try to avoid L JLll? uT^ coinPromi8e of their differences? Lu«y cry to avoid or smooth over their real differences? 

Many aspects of project management either encouraae „r A 
problem solving. Fundamentally the very oreanl^nä T   ^ Pend Up0n 
ment is problem-oriented rather thtn 17 0,r^n±za^  theme of project manage- 
of project management depends uoon a 11 ^^  0rlented- ™*  effectiveness 
to integrate differing v^ews  Z !fl"

a neS8 t0 COnfr0n<: 0Penly and ^tempt 
pressures make InLrpLLnL support ba^r"^"68 ^ inten8i^ of work" 

Pants need to be ableP to -fr^^ne^t^n^^^X"?"; PartlCl- 

-Ir.-AS^'d^LT «o^^^  r0JeCt8' lnclud^ those avoidance.       "scourage problem confrontation and especially encourage 



- 235 - 

First, it should be noted that because of the shared authority between 
the project management teams and the functional departments, there is 
relatively little use of dominant-submission approaches. The approach was 
sometimes tried early in the interagency projects studied, but was soon 
abandoned as creating more problems than it solved.  Rather than submit to 
a decision clearly contrary to its interests, a party would appeal to the 
higher echelons; and as we pointed out earlier, costs are associated with 
winning as well as losing such appeals. This leaves as possibilities, 
compromise, avoidance, and problem confrontation. 

Factors that are favorable to direct problem confrontation include: 
(a) the lack of competition among members for rewards (promotions, salaries); 
(b) common commitment to the goals, when that condition obtair • (d) easy 
access to other team members when the project has its own office space; 
(e) the temporary nature of work associations which minimizes ;he long-run 
consequences of open disagreements that don't happen to get worked through. 

Factors that encourage avoidance include:  (a) participants often 
naturally procrastinate and avoid those issues which raise the personal 
salience of their dual loyalties; (b) representatives of agencies avoid the 
issues which Involve their value differences because of the discomfort 
created by such fundamental impasses; (c) the visibility and political 
vulnerability associated with projects provide an incentive to avoid taking 
a position; (d) doubt about the urobable succes of the project discourages 
the investment of energy; (e) fundamental doubt about the wisdom of, the 
interagency project leads some members to subvert the effort by avoidance 
tactics, such as nit-picking the issues, using representatives with no author- 
ity, and hiding behind red tape. 

Where avoidance is not possible, compromise tends to be the backup method 
of handling differences. 

Summary 

Several of the sources of conflict which accompany project management 
methods in industry are present "lu spades" in interagency projects: 

(1) Conflict in priority that result from an authority gap are frequent 
and difficult because the project managers have been housed in one of the 
sister agencies, 

(2) Conflicting loyalties that are inherent in dual membership are 
heightened by stereotypes and value differences and by the group formation 
problems of a newly formed temporary system. 

(3) The emotional and substantive differences that accompany uncertain- 
ties regarding successful completion of the task are exacerbated by the per- 
ceived political risks and a low expectation of success. 

(4) Conflict about responsibility that may arise under an ambigious 
and fluid role structure are loaded because of their potential political 
repercussions. 
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Of the forces toward collaboration and opportunities for conflict 
resolution that accompany project management In Industry, some"but not 
all. are less potent In the case of Interagency projects.  In particular: 

PI tS*    The possibility in temporary systems for resolving dlff««nca« 
It^trl T   Tith0Ut COnCern f0r Preced^t is nullified by ^"abnijy 
to get federal agencies to relax their respective rules.       ^liity 

(2) The relative ease with which personnel can be shifted in and out 
of a temporary system does increase the Interagency project's ability to 
break up relationships that have tended to create impasses'       * 

no. . ^../^•IIV*"" membershlP does increase an agency official's aware- 
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CHAPTER 11 

INTERUNIT DYNAMICS AND THIRD PARTY ROLES IN 

CONFLICT MANAGEMENT 

Manifest or potential interagency conflict is a fact of bureaucratic 
life! In Chapter 10 we identified many factors that promote conflict, 
avoidance, and integration in the interagency communities.  Now our 
interest shifts to process dynamics and the constructive management of 
conflict in particular. The greatest attention is focused on third party 
roles and interventions which are designed to assist (or have the effect 
of assisting) in the resolution or control of interagency conflict. Many 
of the interventions include tactics intended to overcome avoidance tenden- 
cies. Also different intervention strategies have different implications 
for the type of integration which results. 

The theory of interunit interactions and third-party interventions 
set forth in Chapter 2 proposed certain key conceptualizations of the 

phenomenon and several sets of propositions. 

Interunit Dynamics 

The initial conceptualisation distinguished four interaction processes: 
two instrumental processes, task cooperation (e.g., problem solving) and 
task competition (e.g., bargaining, and two expressive processes, identity 
reinforcement and identicy conflict. A set of propositions postulated the 
effect of each process on the other three processes. The conceptualization 
provided useful heuristics for understanding interagency dynamics in many 
of the cases, a point we have already attempted to demonstrate in the end 
of chapter summaries. Similarly these analytic summaries noted the anec- 
dotal support provided for specific propositions. 

In brief, we would emphasize the following confirmation of the theory: 
Total organizations in the interagency conmunity and their representatives 
are concerned about the image they project to others with whom they deal. 
Thus, joint ventures between these relatively separate organizations are 
likely to raise identity concerns on which the organizations often have 
the latitude to act. As expected, these identity concerns do complicate 
interorganizational decision making. Where the preferred identities of 
two organizaticns are compatible, the parties are more likaly to be able 
to fully exploit the collaborative potential which inheres in their respec- 
tive goals and resource pools. Where preferred identities are in conflict 
the parties are not only less effective at problem solving but also t' xr 
bargaining is more likely to result in miscalculations, impasses, and 

default outcomes. 

. 

i 
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The cases tended to support the above concepts and propositions, but 
they also reveled an important omission in the theory of interunlt inter- 
actions. 

It was assumed that even if participants to a joint decision-making 
situation are preoccupied with identity Issues, they nevertheless r^re also 
engaged in either problem solving, bargaining, or both. The empirical 
observations, however, indicate that they are often engaged in npither. 
The author was struck by the amount of behavior of agency participants 
that is not directed toward either problem solving or bargaining over their 
respective preferences regarding the substantive issues that divide them, 
but rather is devoted to defeating the interagency process and making the 
outcome as ambiguous or innocuous as possible. To recall a few examples: 

In the CASP cycles, some U.S. missions submitted planning 
documents that were merely "stapling jobs," i.e., each of 
the agencies in this mission had contributed a piece with 
little or no integration or synthesis of the assessments, 
objectives, plans or programs for that country. They had 
succeeded in avoiding engagement. 

* * * 

In the working group of the Policy Planning Council, the 
reluctance to engage issues and willingness to defeat the 
interagency process was manifested in many ways, including 
the uneven patterns of attendance and participation in dis- 
cussions, the reluctance to sharpen interagency differences, 
and the refusal to consider a range of contingencies in 
the planning process. 

* * * 

In the NCPP, the under secretaries of the HUD, 0E0, HEW 
and Labor had agreed to parcel out primary responsibility 
for the fourteen pilot centers before the Bureau of the 
Budget intervened with the White House to preserve the 
interagency conception of the program. In effect the 
agencies had reached a compromise that would enable them 
to avoid each other in the future. 

In the above Illustrations, agencies were working on the dimension of 
independence-interdependence,  and were responding to those forces identi- 
fied in Figure 10.2 which promote autonomy strivings. Our earlier dis- 
cussion examined the nature of the Interdependent potential, noting that 
failure to collaborate involved only opportunity costs, not regression from 
the status quo. These explain why avoidance was a viable alternative to 
problem solving and bargaining. We also examined the specific Incentives 
and rosts which discouraged Involvement. These explain why avoidance is 
frequently the preferred alternative in interagency relations. 
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Especially pertinent to the theoretical framework of interunit inter- 
actions is that at the heart of much of the independence maneuvering is 
the desire to preserve a particular identity or statup—even at the cost 
of on-Tgoing collaborative potential. For example, unfavorable stereotypes 
of the other agency lead to avoidance behavior as if contact would contaminate 
one's own identity.  Incongruity between the status of personnel represent- 
ing the two agencies or between the agencies themselves has a similar effect. 
Another strain derives from contact when one agency fears that its program's 
identity will be blurred. Also where two agencies have similar programs, 
contact increases the feeling of rivalry. Parties who have contact still 
will not necessarily engage each other over the issues in conflict. Often 
agency heads don't want to confront their substantive differences. Perhaps 
both participants to a conflict feel they will lose something they already 
have.  Controversy often brings unwanted visibility and control. Agencies 
often prefer to continue their own programs, even if they are contradictory 
to other programs. Live and let live! 

Even when an official knows an issue must be confronted and resolved, 
he may prefer to surface the issue outside interagency committees—typically 
in one or a series of bilateral discussions—in order to keep better control 
of the timing and framing of the issue and in order to minimize complicating 
the issue with the vested interests of other agencies.  Similar tactical 
considerations often underlie a preference by some participants not to have 
an issue explored by a subordinate group before it is submitted to the inter- 
agency group which probably will have to eventually resolve it. 

An example where an official avoided an issue in mechanisms designed 
to surface it was provided by the Ambassador to Brazil when he chose not to 
propose a review of the size of the U.S. mission to Brazil during the GASP 
cycle in late spring of 1967, but rather to propose a 50% reduction via 
an ad hoc procedure in early summer. 

In the face of these many inhibiting factors, the stimulus for any 
engagement must be strong, sustained and coupled with some monitoring pro- 
cedure if engagement is to result. This characteristic of interagency re- 
lations will be taken into account in our treatment of third-party inter- 
ventions. 

Third Parties 

The theoretical framework distinguished among five types of third-party 
"intervention:"  (1) the reduction or elimination of the conflict potential 
in a situation;  (2) the direct resolution of a substantive issue in dispute; 
(3) the facilitation of the parties' efforts to manage a particular conflict; 
(4) the facilitation of a change in the parties' conflict-prone relationship 
via task activities; and, (5) the parties' modification of their relation- 
ship via diagnostic insight and working through procedures.  Each interven- 
tion strategy is based en one of the relationships postulated to exist among 
the four sub-processes. 

Several "role attributes" of the third party were proposed as factors 
which could have important influence on the effectiveness of the third parties' 

, 
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attempts to help in the constructive management of conflict. These attributes 
included!  (1) professional expertise regarding social processes; (2) power 
over fate of principals; (3) control over procedures and the immediate 
setting in which interunit discussion occur;  (4) knowledge about the sub- 
stance of issues and about the principals to the conflict; and (5) degree 
of neutrality or balance in orientation towards the substantive outcomes 
and the conflicting principals. 

The propositionai aspect of the third party theory specified which role 
attributes would tend to facilitate which intervention strategy. Anecdotal 
eviderce bearing on the validity of these propositions will be presented in 
the discussion below.  The discussion of process dynamics and third parties 
is organized to determine how each of the five intervention strategies was 
illustrated in the interagency efforts studied. 

Reducing Conflict Potential 

Chapter 9 inventoried the field of forces which impinged upon inter- 
agency relations. Many of these competitive incentives (regarding values, 
status, and funds) and stimuli for autonomy drives (e.g., to preserve agency 
initiative and distinct agency identities) are largely inherent in any 
pluralistic beureaucratic system—that is, they could not be designed com- 
pletely out of foreign affairs or urban affairs.  Still, these incentives 
and-stimuli can be modified somewhat; and superordinate goals and other 
pressures to collaborate can be enhanced.  Even more amenable to altera- 
tion are sources of tension (inequities and status incongruity), overload 
conditions (where conceptual limitations and red tape are factors), and 
barriers to synchronization (such as different geographic boundaries of regions 
and disparities in status of agency representatives).  Thus, there are many 
factors which both create conflict potential and are subject to the control 
of relatively high level superior and the architects of bureaucratic organiza- 
tion. 

Many of the specific areas where these types of changes are both pos- 
sible and especially desirabla have been treated in Chapter 10. The purpose 
here is merely to identify this relatively basic type of third-party conflict 
management intervention. 

Resolving Substantive Issues 

Higher Executives 

Interagency conflict often signals the noed for superiors to become 
involved and contribute to the substance of the decision. A disputed point 
an^T^f8"8 *** indicate that finely balanced judgments are involved, 
and that only a manager with broader understanding can make the judgments! 
Alternately, the issue may reflect a basic value conflict that should be 

Zl0lZt£  V^i^T th?8e re8Ponsibl« ««' the organization's missions 
may participate. Therefore it is necessary to ensure timely exposure of the 
disagreement to authoritative interagency decision makers and perhaps 
ultimately to the crossover executive, i.e., the executive to whom both 
agencies report. The case studies provided a few illustrations. 
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interdepartmental Regional Group in the CASP cyclef the Federal Regional 
ZTr TJ T f8hin8t0n Interdepartmental Review Committee in th^S' the 
under secretaries group with respect to the regional councils.    In ever^ case 
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some decisions which Kight otherwise have been handled on a bilateral basis 
between the two agencies with the greatest interest, were subtly or obviously 
influenced by the participants present from peer agencies. However, the 
amount of this type of influence considering the potential opportunities 
is small. There is a strong tendency to stay on the sidelines during dis- 
cussions of issues in which one's interest is negligible and two other's 
is major. 

Third party peer departments sometimes force resolution of decisions 
which might therwibe represent an impasse. Whether or not this represents 
third-party intervention in the sense of this chapter depends on whether 
the third unit is interested primarily in helping to resolve the conflict 
or in entering into a coalition for the purpose of exchanging favors and 
influence. 

Managing Manifest Conflict 

The type of third-party intervention described immediately above is 
concerned with the substance of the issues in dispute.  In contrast, the 
interventions to help manage manifest conflict act on the interaction 
processes of conflict. 

Our discussion of third-party interventions that have their effect 
through managing the interaction processes will first describe those that 
influence the patterns of interparty contact; second, those that ensure 
that the parties engage each other over the signific nt conflict; third, 
those that facilitate productive engagement in problem solving and bargain- 
ing. 

Influencing Gross Patterns of Contact 

It is often possible to improve conflict management processes by af- 
fecting the gross pattern of interunit contact and coordination efforts. 
Some of these control techniques are available to the parties through their 
own initiative as well as at the initiative of a third party. 

Sometimes control involves constraining interunit contact. In the NCPP 
management system, the WIRC chairman tried to channel as much interagency 
contact as possible through a few liaison personnel representing each depart- 
ment in order to minimize the likelihood of unnecessary controversy.  The 
OEM played a third party role vis-a-vis field-Washington relations by trying 
to "keep the under secretaries off the backs of the regional councils." 

In other instances, collaboration can be improved between departments 
by promoting interunit contacts. An obvious and basic way is to increase 
physical proximity. As an example, the Ambassador of the mission to Brazil 
reorganized office space and dispersed many sections of the AID mission in 
order to bring together physically the following and other combinations: 
Assistant Director of AID, Economic Counselor of the State Department, and 
the Treasurey Attach^; the AID capital development office and the Commerce 
Attach^; etc.  These changes facilitated functional coordination. 

/ 

/ 
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Superiors who are aware of conflict between subordinates can ensure 
that they confront their conflict, with a view toward resolving it. The 
supervisor simply adds his own pressure for continued work on the conflict 
to that already inherent in the issues. Or, supervisors also can play 
a more positive, social-emotional role in facilitating the resolution of 
conflict among subordinate units. 

The Ambassador to Brazil and his staff assistant had leadership patterns 
which combined to promote increased interunit contact and coordination.  The 
Ambassador let it be known that he had firm expectations that the separate 
agencies in the mission would find ways to coordinate their affairs and 
collaborate where appropriate. He asked for information abouw friction 
and was willing to ex€-eise the force at his command to bring reluctant 
agencies into interagency contact. His staff assistant complemented the 
Ambassador's harsh approach by encouraging, arranging, facilitating, and 
reinforcing interagency contacts and instances of coordination. He did 
use the influence of the Ambassador, but subtly enough that his interpersonal 
and organizational skills at facilitation were the more apparent part of 
his approach.  Thus, the moderately high power third party who punished 
instances of non-oooperation was complemented by the lew power, socially 
skillful third party who could facilitate the necessary interunit contacts. 
Both were more effective because their third-party roles were combined and 
coordinated. 

Surfacing Issues 

Our case studies illustrate a wide variety of third party tactics for 
surfacing and sharpening disagreements.  (Many of the same tactics are used 
for sharpening both instrumental and expressive conflict.) 

1. Gatekeeping.  The Office of the Chief of Mission in Brazil endeavored 
to review all relevant outgoing communications from agency chiefs to their 
Washington superiors. It was a standard requirement that the Ambassador's 
staff read all messages carried by one type of media, but the Ambassador 
asked to have a chance to review any communication with possible interagency 
repercussions before it was sent. This enabled him to "hit issues on the 
head" at an early stage. 

2. Organizational access. Another related tactic of the Ambassador 
was tf» insist upon access to the Junior officers of all agencies which 
comprised the mission.  This enabled him to identify and confront some of 
the interagency issues which would not have been reflected in any outgoing 
communication. 

3. Monitors. The Bureau of the Budget was not a peer participant to 
the NCPP, rather had some general expediting mission.  The BOB officials 
appointed as city watchers — one to each project city-'-identified and 
reported those factors blocking progress in the field project tease. These 
barriers included interagency, intergovernmental, and field-Washington con- 
flicts.  The higher level BOB representative, in turn, could surface these 
issues in the Washington Interagency Review Gammittee or if necessary 
escalate them to the White House. 

■ ■ 
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Promoting Effective Problem Solving and Bargaining 

Assuming that the parties are In contact with each other and that the 
conflict Issues have been surfaced, effective conflict management focuses 
on the joint decision-making processes and the expressive processes that 
have an Immediate Impact on them. 

Chapter 10 described the nature of two contrasting types of joint de- 
cision making, each appropriate depending upon the Inherent nature of the 
issues. To the extent that issues can only be resolved through compromise 
or dominance-submission, then bdrgaining is required.  To the extent that 
Issues are amenable to some creative integratlve solution, then problem 
solving is appropriate.  The skilled third party can help the parties recognize 
how much compromise will ultimately be necessary, and ascertain the integra- 
tlve potential in the issue or combination of issues. 

Recognizing how these two decision processes tend to be mutually inter- 
fering and how identity conflict betv ien participants tends to undermine 
problem solving, the third party can work to minimize these effects.  These 
techniques can be implemented at the initiative of third parties as well 
as the principals themselves. 

The mutually interfering character of bargaining and problem solving 
cannot be eliminated, but can be minimized by certain methods.  One method 
for •minimizing the dilemmas is to separate or differentiate the two types 
of decision processes as much as possible—by agenda, by people, by  round 
rule, by time and by space. Another is to bargain over respect ive shares 
in advance of the problem solving to Increase the joint gain. Still another 
technique is to develop norms and relations governing the interaction systems 
which discourage both parties from using certain bargaining tactics most 
disruptive of problem solving. 

How can one minimize the extent to which conditions of identity conflict 
Interfere with effective problem solving?  (a) By clearly delineating the 
scope of decision making early in the process, thereby clarifying the degree 
of risk to identity that is at stake in the joint decision process,  (b) By 
selecting representatives who are least likely to trigger the identity con- 
flict, in particular, persons who are relatively acceptable to the other 
participants and relatively accepting of them. 

The first BOB representative on the NCPP interagency 
committee had played an active role in developing the 
neighborhood center concept advanced by the Buotau, 
His presumptive and abrasive manner in taking substan- 
tive positions on NCPP policy was very irrititing to 
other members who became as resistant to him as he was 
adamant in his views.  When he was replaced by a person 
whose Interpersonal style was more in keeping with the 
Bureau's traditional image, compromise and problem 
solving was not only facilitated, but also the Bureau 
representative was reportedly more influential. 

(c)  By exploring problems In off-the-record sessions where organizational 
identities are deliberately deemphasized. 
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The membership of the Rio "think tank" cut across the 
many foreign affair« agencies. The group met evenings In 
a Liember's home. Informally but regularly.  To participate 
in the think tank one had to agree to shed his agency 
identity during the discussions. Th:'  alleviated any in- 
dividual from the necessity to take bargaining postures 
when substantive issues of a conflict nature were dis- 
cussed; and to work to establish or maintain his agency's 
preferred identity.  Thus, the individual was free to 
engage in exploratory problem-o-iented discussions within 
the morp manageable constraints of meeting his own personal 
identicy needs. 

(d) By confronting identity conflict as an agenda separate from the de- 
cision-making problem. Separating identity conflict—both  its expression 
and attempts to resolve it—from the decision process per se is often 
advisable. Not that one can completely separate them. However, If the 
identity conflict is acknowledged and dealt with explicitly the representa- 
tive whose personal identity or whose group identity Is frustrated has less 
need to work on the identity issues under the guise of decision-making de- 
liberations.  Frequently the process of direct confrontation of the Identity 
issues enables the parties to work through to some partial resolution or to 
manage their behavior to make the identity conflict less salient.  If this 
process is not well managed, there is a risk that the conflict will be 
escalated. 

In their work with the chairman of the Policy Planning 
Council's worklug group, the consultants enabled the 
chairman to ventilate and gain insight into his frustra- 
tions that derived in part from the Identity conflict in 
the group. 

The techniques for minimizing the effect of identity conflict on 
bargaining--when that is mutually desirable—include several of those 
discussed for ameliorating its effect on problem solving, namely, careful 
selection of representatives, clear delineation of scope of decision making 
and off-the-record sessions. 

The techniques for offsetting the tendency for bargaining to promote 
identity competition include depersonalizing the process as much as possible, 
giving it as little publicity as possible and developing norms which constrain 
both parties from thie more alienating forms of bargaining tactics. 

Facilitating a More Integratlve Relationship 
via Task Leadership 

Now, rather than analyzing interventions which act either on the sub- 
stance or process of conflict,,, we treat task leadership interventions which 
move an interagency community toward a new equilibrium—a relationship in 
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which there is less emotional conflict and avoidance and a generally im- 
proved capacity to resolve differences. In each study a face-to-face group 
was actually or potentially a major instrument for achieving the interagency 
results that were sought. In some cases leadership promoted the integrative 
development of the interagency group; and in other cases it did not. 

Integrated Systems and Their Implications for Conflict Management 

Before we explore the interventions of leaders and consultants that 
promote the development of integrated systems, we need to clarify some of 
the characteristics of integrated systems which enable them to manage con- 
flict more constructively. Many of these characteristics have similar impli- 
cations for conflict ranagement.  Therefore to avoid redundancy, these implica- 
tions are shown in Table 11.1 rather than discussed in connection with the 
description of each attribute. 

1. Open network.  A Chairman of an interagency effort may attempt to 
coordinate the participating agency officials by a series of bilateral or 
trilateral transactions, rarely if ever convening the groups and then only 
to formalize decisions already made. This facilitates a certain kind of 
maneuverability for the chairman and gives him relatively great amounts of 
the interapency influence in the community.  In its extreme form the structure 
of the community involved in the interagency effort is what has been referred 
to as a "star network." The chairman has a monopoly on the gatekeeping junc- 
tion.  Each participant, such as B in Figure 11.1a, is directly related only 
to the chairman.  In the "wheel network" each participant has relations with 
some small subset of other participants—in Figure 11.1b, B is related to 
C and F as well as A, the chairman. 

The chairman may choose to create an "open network," (depicted in Figure 
11.1c) in which all members are related to all others. Convening all mem- 
bers and keeping them in sustained contact does not necessarily mean that they 
will form an integrated system. Integration depends ?ipon other interventions 
such as those which will be discussed shortly. Also, creating an open net- 
work has certain risks for the chairman as well as potential gains. The 
chairman may lose his centrality in the commutvtty, he may be confronted by 
coalitions that nullify his influence, and the interagency effort may suffer. 
The potential gains are partly of the same coin:  If other integrative at- 
tributes develop in the group, the chairman will increase his own absolute 
influence (even if his influence relative to others decreases, he may be a 
central character in a more powerful interagency instrument) and the inter- 
agency effort may be promoted. We proceed now to review other integrative 
attributes. 

2. Shared knowledge. One of the most likely results of an open net- 
work is mutual education among agencies—about the facts and factors salient 
to each agency, about the unique missions each agency is pursuing, and about 
common and/or superordinate goals. Increased data allows for more identifi- 
cation of ehe integrative potential and more problem solving. 

3. Personal familiarity and mutiml respect. Tnf.eragency transactions 
occur between agency representatives.  Interpersonal familiarity and especially 
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Figure 11 

Figure 11. a 
Star Network 

Figure 11. b 
Wheel Network 

Figure 11. ,c 
Open Network 
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friendships facilitate information exchange and responsiveness. Respect 
for the competence of a representative of another agency may accompany familiarity 
whether or not friendship bonds develop. Mutual respect is often an outcome 
of and in turn promotes candid interchanges. 

4. Mutual help norms. As participants in an open network structure 
deepen their knowledge of each other's worlds and develop interpersonal 
bonds of friendship and/or respect, group norms often develop which prescribe 
that members should help each other whenever possible. 

5. Identification with the group and the common entity with which it 
is associated. One's functional specialties are shared with his own agency 
colleagues, but typically his geographic interests are not shared widely 
within his agency. The interagency groups studied usually were associated 
with some geographic territory (e.g., Brazil, Country. X, a U.S. region or 
city) or a concept (neighborhood center, regional council). The concentra- 
tion of many persons who share an interest within a country, region or con- 
cept tends to enhance their identification with that entity. The common 
identification in turn strengthens group cohesion and reinforces many of tht 
integrative attributes listed above. 

6. Commitment to superordinate goods. Increased commitment to super- 
ordinate goals is a key attribute to an integrated system, which mav precede 
or follow the other attributes of group development. 

Task Leaderships, Integrated and Non-Integrated Groups 

The country director who chaired the innovative Brazil Interdependent 
Group, did not have the power to compel membership or attendance; he relied 
on his own skill in managing the sessions to make discussion productive 
and valuable to individual members. Many meetings featured informal pre- 
sentations by persons with unique knowledge about the country, followed by 
round-table discussions of the issues raised. His method of handling meet- 
ings included relating himself to members directly and personally; urging 
continuity in the personnel representing an agency, differentiating one-time 
observers from regular members; encouraging, accepting, and helping develop 
views which differed from his own; and not keeping minutes on the meetings. 

By the way he managed the sessions he gradually achieved certain psycho- 
logical and informational states that in turn improved the problem-solving 
and conflict resolution capacity of this interagency network. Common exposure 
of the agency representatives to experts and to each other, and their own 
mutual education and information exchange activities, decreased the likeli- 
hood of future interagency conflict based on differences in perceived facts 
and tended to break down many negative intergroup stereotypes that existed 
about Peace Corps, Military, CIA, and State, etc. The development of personal 
relationships among agency representatives increased their tendency to check 
with each other for specific advice and information. Encouragement of dis- 
sent and challenge in the absence of compelling policy or action decisions 
was effective in setting a group norm of sharpening, accepting, and exploring 
differences—a norm which could carry over into solving specific problems. 
A corollary group norm was one of identifying the additional information 
which the group would need if it were to choose between the alternative views. 

i 

■ ■■/'■      " . . 
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The agency representatives not only achieved a better understanding from 

Inn^t^TT °ffiu
cial of overa11 Soals  for U.S. relations with the country 

in question but also became more committed to them by virtue of a sense of 
JA    J    S"00 W±th the lntera8ency g"up.    This enhanced sense of member- 
Zt?      i  5? 8r07 and commitment t0 superordinate goals  increased a member's 
othernagencies whenever his agency's action ignored the intarests of 

achl.Snf! °ye
h
rseas f8sion studied,  an important experimental device for 

S fo«?f      fJ8?" anä™re creative level « integration of the many strands 
of  .oreign affairs activities was  referred to as  the "think tank."    It was 
an informal weekly meeting of a group drawn from many agencies  to think 

a^ole      S     KUt IT"einS 0LConcern to the f°^ign affair, community as 
thf ide;      rVt 7    .^fl aSsistant had P1^ * ^y role in initiating 
the idea.     The group alsr included a second staff assistant  to  the  ambassador 
the deputy director of AIL,  an assistant director of AID,   two miiita^ men 
and a second level official fro« USIS.    A ground rule ^ members was  that' 
they were to address  the problems rather than represent their respective 
agencies'  viewpoints.    Generally this group included bright young men below 

ypesC W^lL";1     Vel'. ApPrnfly 8r0UP raeetln8S not ^ "eakened *t-a°- types but also increased members'  confidence in the complementary competencies 
ILT        reSlpeC^e ag^ies.    At  the  time of the study,   they hak identified 
pur^IPOtential areaS 0f collab°ration which they intended to recommend 

in ,h!
he e^P^s of the  country director in Washington and the staff assistant 

in the overseas mission both illustrate a third party whose relationship    to 

Sltllll P"80118/^01^ Sli8htly 8reater organizational power,  somewhat 
higher status,  and higher access  to information.    Their interventions  centered 
on t.9k activities which did not require immediate action outride the gro^p 
but were nevertheless    immediately gratifying to members.    Their critical 

cnsurldnt^t It™^ ^t T bUlld a 80Cial SyStem and their Process  tactics 
^"d^cli^ele^^^difSrenld?^ and ^ attrlbUteS WhiCh facili-ted the 

K,.-.1/
heifuP exPerience contained a few impressive examples of efforts  to 

build collaboration.    Most notable was the effort alonglhis line by the 

direotS^nT 1 ^ Washi^ton mteragency Review Committee.     He  reported 
fdditiiL!   M   %        '^^ f™0 £nd alSO had acCeS8  to  the ^^e House when 
^    H    i^ ?Ut WaS needed in order to resolve an interagency issue.    How- 
ITJl h6        ^V? t0 rely Prlinarily uPon either formal authority or the 
clout he could bring to bear.    He tried to avoid imposing  the views of the 
lead agency;    he endeavored to have the program perceived as an interagency 
rather than a HUD program;  he worked diligently to build interpersonl^re- 

fnlllT ^^ team ^f**™ by tryln8 to stabllize representation and using 
iJZ^l    ill* t0 bUild raPPOrt;  he tr±ed to enforce the norm that they 
lilt    rf wltJ one voice in their contacts with Federal Regional Team 
members;  he manifested unusual patience and attended to group processes 
apparently with considerable skill.    With one possible exce.tlo" the 
members of this WIRC,  the composition of which remained stable frcm spring 
to the end of the year in 1967,  maintained their commitment to the NCPP 
and to each other. 
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Interestingly, it can be argued that the WIRC chairman took too much 
care to develop this Washington governing committee into a strong integra- 
tive group. First, the adherence to a unanimity rule in all decisions, and 
the chairman's patient search for the basis for voluntary agreement of members 
severely delayed the issuance of authoritative guidelines to the field 
adversely affecting the quality of the Neighborhood Service Program proposals 
submitted and antagonizing the local group enlisted to the program.  Second, 
the preoccupation with its own internal interagency relations, reduced WIRC's 
sensitivity to its relationship with the Federal Regional Teams, which was 
an equally important dimension of the management system.  Third, as representa- 
tives became nore highly committed to the WIRC and the NCPP they increased 
their distance from their respective agencies to the point that a few repre- 
sentatives lost important influence within their own agencies.  They did not 
seem to cope effectively with the "traitor" treatment which involves loss of 
status and rejection of any representative who makes concessions to another 
institution. 

In contrast with the BIG and the think tank, where differences could 
be Sharpened and then tolerated, WIRC was required to make decisions-in 
areas where there was controversy and when delay was costly.  Thus, the 
strategy of the WIRC chairman to build a social system via the development 
of group norms and group relationships was manifestly similar to those of 
the organizations BIG and the think tank, but its success is both more striking 
because it was pursued under much less favorable circumstances, and more 
questionable because it had disadvantages as well as advantages. 

The Washington task force serving the Ambassador in Operation Topsy 
also developed into a cohesive and strong group. We have little evidence 
of the way the leadership from within this group promoted the integrative 
development of the group, other than the working chairman's self report that 
he served as the "mother hen" during the initial period when the group was 
coalescing.  Instead, we can only identify the great need for cohesion and 
some of the facilitating conditions. These task force members were in a 
situation highly laden with conflict.  Each member was subject to opposing 
expectations from the Ambassador, from members of the Rio mission, and from 
middle level bureaucrats in the agencies with which he was identified. Hence, 
a cohesive group offered the members emotional warmth and cognitive support 
in situations marked by hostility and conflicting opinions.  Group develop- 
ment was promoted by the fact that they were several thousand miles from 
their families, thrown together on a full-time basis for several weeks, re- 
sided in the same hotel and worked very long hours.  (The need for and con- 
ditions favorable to group cohesion are illustrative of factors which a chair- 
man may either influence, articulate or make salient in timely ways.) 

The think tank, WIRC, BIG and the task force in Operation Topsy were 
offered as groups with high member commitment and other integrative character- 
istics.  Contrasting examples are provided by the working group of the Policy 
Planning Council, the IRG, and the country team during Operation Topsy.  The 
way the leaders of these latter groups handled many aspects of process failed 
to promote the development of interagency groups with strong member commitment. 
What did they do? What could they have done differently? 
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We review and elaborate many issues of group process or structure which 
generally were well handled in the successfully integrated groups and frequently 
were not adequately resolved in the other groups, where they served as barriers 
to integrative development. 

Establishing Personal Identities. The BIG chairman related to members 
in a direct and personal way; the WIRC chairman used informal encounters 
to break the bland impersonality typical of bureaucratic transactions.  Con- 
trast is provided by the policy planning group. Because the chairman of the 
working group was very much oriented to th* futellectual elements of the 
task, he overlooked the need for each member to establish an identity— 
there was not even an effort to ensure that each person was known by name 
and agency for several meetings. Beyond enabling simple identification, the 
chairman could have set aside time to allow each person to state the amount 
and type of experience he had had with the affairs of Country X.  Each member 
might have been encouraged to name the particular aspects of the overall 
tasks in which he had a special interest, the type of responsibility he had 
in and to his agency, and the type of participation in the working group 
which his superiors expected of him.  By expressing these more task relevant 
aspects of his Identity, he-would also be able to communicate his image of 
himself in this situation; e.g., he could use this opportunity to represent 
himself as "intelligent, aloof, reactive," or as "modest, eager to help, 
and dependent upon others for direction," or whatever. Mutual understand- 
ing of such preferred Images is essential to group development. 

Emphasizing Group Membership;  Continuity, Size. Isolation. The chair- 
man of WIRC and BIG both made a major point of ensuring continuity in agency 
representation.  The WIRC chairman insisted upon full attendance or the meet- 
ing wasn't held.  The BIG chairman carefully differentiated one-time observers 
from regular members. The assignment of the Topsy task force isolated its 
personnel as a group, separating them physically from their families and 
home offices and psychologically from members of the U.S. mission in Rio. 
Both continuity and isolation appeared to promote integration via their ef- 
fect of increasing the salience of group membership. 

A process barrier to integration of the IRG was the size of attendance 
at meetings devoted to the review of CASPs. Although its regular membership 
was less than 10 persons, the number of persons with a compelling reason to 
attend any given review added another 20 persons.  In effect, IRG was meeting 
in a fish bowl--not surprisingly with an inhibiting effect.  Both the size 
of meetings and the non-member status of the majority present detracted 
from psychological membership. 

Enabling Participation as Individuals as well as Representatives. The 
think tank required that the member lea've his agency hat at the door and 
participate strictly as an individual. The BIG chairman elicited both levels 
of participation.  By contrast, in the policy planning effort, the group 
climate never reached the point where this flexibility was possible. 

The members of interagency groups typically were aspigned to the group 
as representatives of their respective agencies.  It is usually essential to 
the process that each member contribute his specialized insights and represent 
his agency's official views. However, if the process is to challenge existing 
assumptions and to develop and thoroughly explore policy alternatives, members 
must feel free to enter the process as knowledgeable. Interested individuals 
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temporarily free of the constraints of representing their agency« They must 
feel free to express their o«n Individual doubts, contribute untested ideas, 
and react candidly to the views of others. 

One feels free to express his own rather than his agency's views when 
(a) he is certain other members can make a corresponding differentiation 
in their perceptions of his participation, and (b) he has confidence that 
others will not subsequently use any discrepencies between his own and his 
agency's views in a way embarrassing to him.  Even if the member assumes 
that his ideas or views which become clarified as a part of discussion are 
not necessarily at variance with his agency's the more he regards himself 
as strictly an agency representative, the more pressure he will fe*l to 
clear them with his superiors in advance, depressing the quality of the inter- 
change. 

The chairman can promote this type of role flexibility of members by 
stressing its importance and allowing members to make clear to him and to 
each other the facets which limit their flexibility. Again, the more inter- 
personal trust which exists in the group, the more flexible members will 
be. 

Providing \ppropriate Task Structure. BIG meetings featured informal 
discussions and round-table discussions. No minutes were kept.  The majority 
of the BIG members believed the current degree of structure in the group 
was optimum.  If the chairman had followed through with his earlier plans 
for evolving the group into a more formal action-taking Instrument, the 
increase in formality and structure would have created new process conflicts 
for many members.  The think tank was highly fluid in form, appropriate to 
its exploratory and creative task. 

A strategic aspect of the chairman's style of leading a group is the 
extent to which he first makes-explicit and adheres to some agenda, providing 
some more or less systematic procedure.  Structure coordinates expectations 
abc-it the task and the roles of meml er^  .  ^.erefore contributes to efficiency. 
However, open-sndedness to the proce^o enhances the likelihood of free ex- 
pression and creativ? interchange.  If there is too little structure, member 
performance suffers fror ambiguity, permissiveness and uncertainty about the 
task.  If there is too much structure, members may resent the control and 
constraint. What is "too much" or "too little" structure varies depending 
in part upon the objectives of the group. The optimum amount of structure 
Is a function of the nature of the objectives of the group. 

In the policy planning.group, the chairman provided relatively low struc- 
ture because he wanted the process to be fluid, responsive and spontaneous. 
He wanted members not only to contribute content to the discussion, but 
also actively to influence the direction of the discussion. These preferences 
of the chairman were related to the fact that his objectives Included innova- 
tion In the policy planning process.  But because members placed nore emphasis 
on efficiency and less on innovation, they preferred a relatively high degree 
of structure.  These differences were never worked through, but probably 
could have been, strengthening member involvement and commitment. 
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Structure is one aspect of the working process that is especially amenable 
to direct discussion within the group—even without a high degree of inter- 
personal trust.  The chairman can ask the group, "Do you feel we have enough 
common understanding about our methods and procedure?" He can pose this 
at the beginning of a meeting as a way of ensuring enough understanding to 
allow good discussion, or at the end as part of critiquing the group's methods. 

In the IRG review of CASPs the executive chairman failed to meet members' 
expectations regarding the structure for discussions and formal records of 
the transactions.  The chairman relied on his own notes which were not re- 
produced and distributed to members. This contributed to confusion and 
some suspicion, both of which retarded the development of the group. 

Striving for Consensus.  We have discussed how the WIRC chairman pur- 
sued consensus, underplaying the role of power to form decision, in the 
interest of strengthening the interagency group.  The policy planning group 
provides a contrast. 

The chairman of the policy planning group had an interest in using non- 
traditional methods for stimulating discussion and for presenting ideas. He 
could have expected many members to differ with him—at least initially— 
about the appropriateness of comprehensive, standard category schemes for 
arraying objectives and the quantitative methods for weighing objectives 
and other elements of the paper.  These differences were a factor in slowing 
down the development of the group. 

The chairman's authority presumably made it appropriate for him to re- 
quire members to participate in whatever methodology he presented. However, 
the usefulness of the method depended greatly on the cooperation and enthusiasm 
with which members participated. Members' participation in the method in 
turn was affected by their role in the decision to use the methods. 

The quantitative exprcises were potentially very helpful in identifying 
differing views among members, but at least initially they were not too pro- 
ductive. Probably the members did not adequately understand the chairman's 
purposes for using the methods; in any event, there was no thorough, candid 
discussion of the appropriateness of the methods. As a result members had 
little invested in the exercise--and they left it completely up to the chair- 
man to utilize the rating data and demonstrate the usefulness of the methods. 
Eventually, these methods were used by key members of the group in a way 
satisfactory to the chairman. If the chaitman had allowed for genuine partici- 
pative decision making in the use of chose exercises, the group might have 
persuaded him to lower his expectations. However, we believe they would 
have made the methods used more effective for this particular group's work 
and an even better test of the value of the methods for the chairman's 
future reference. 

Sensitivity in Critical Evaluation.  Many of the groups studied did not 
involve individual participant contributions which required evaluation by 
the group as a whole or by the chairman. However, other groups involved 
drafting papers which were then discussed and redrafted. When something 
one has written is criticized, his ego is bruised.  The more seriously a 
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Syntheslzlng Political Influence and Interagency Intep;raticn.     The 
Ambassador of Brazil and his staff assistant personally were third parties 
in achieving coordination between two agencies, but they accomplished this 
outside the context of the country team as a group.     It was not a part of 
the Ambassador's strategy to develop a strong integrative group,  and none 
hacf developed there.    Moreover,   the Ambassador's handling of Operation Topsy 
had at least one type of disintegrating effect on the relations among agencies 
in the mission.    Operation Topsy was well designed to ensure that some size- 
able reduction in agency staff would result   (and some types of integration 
would be automatically achieved), but it - :••    further fragmented the misaion 
in an attitudinal sense. 

Integrative Development via Sociotherapy 

A third party may help principals perceive and move toward a new equili- 
brium in their relationship via diagnostic insight and working through an- 
tagonistic  feelings.     We refer to both internal  consultants sucn as OEM 
and externally-based behavioral science consultants.     The consultant can 
assist in the effective handling of any of the issues of process and struc- 
ture discussed above which can constrain or promote the integrative devel- 
opment of the group,  such as  those involving personal identification processes 
and task structure,  etc.    Interventions  can take a large variety of forms, 
only some of which are illustrated by those who occupied consultant roles 
in the cases  reported in this volume. 

Providing Diagnostic Insight 

By "diagnosis" here we include the recommended actions implied by a 
systematic understanding of the situation.    In almost every one of the cases 
reported here,  the author provided some form of diagnostic feedback to 
participants regarding the state of their particular interagency social system and 
the    integrative or disintegrative consequences of certain contextual factors, 
procedures or leadership styles.1    In fact,   this diagnostic role was usually 
the rationale for ftie author's involvement as a consultant.    A few cases 
are illustrative. 

In working with the chairman of the policy planning group,  diagnostic 
observations on many process issues were made on a meeting-by-meeting basis 
and the feedback was almost immediately available to  the chairman.    Beyond 
that,  the consultants served as a sounding board for the chairman,   reacting 
to his action plans on the basis of their own understanding of the group. 

In the case of BIG,   the report on which Chapter 4 was based was submit- 
ted to the BIG chairman and members.     It surfaced    the significant differences 
in the aspirations,   indeed preferences,   for the role of thr group—differences 
that as a result were adjusted with less risk of disappointment and there- 
fore with less risk that the functions which all participants valued would 
be lost. 

Earlier we reported how consultants can be used to surface issues as a part 
of managing current conflicts.    Here this data gathering and analysis is 
viewed as it relates  to the longer term development of the groups. 

■ s| 
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Slrollarly, at the end of the author's field investigations of Opera- 
tion Topsy, he Submitted a report to the Ambassador of Brazil analyzing the 
latter*s strategies and tactics including ways in which they were defeating 
some of the Ambassodor's own goals for Topsy. The Ambassador reportedly 
took the diagnosis and some advice to heart;  the next wesk he met with key 
meml.ars of the U.S. mission in an effort to implement the ideas. 

In BIG and Topsy the diagnostic focus was on leadership and the integra- 
tive effects of the leader's initiatives.  In two other cases, the author's 
reports dealt with larger systems:  (1) the GASP planning cycle for the en- 
tire interagency community concerned with Latin America; and (2) the NGPP 
management system for projects ir 14 separate cities, each with an inter- 
agency and intergovernmental characuer. Hence, the diagnosis in these cases 
focused more attention on the effects of structural and procedural factors 
on leadership.  In these cases, a greater time lag would occur before the 
insight and action implications could be put to direct application. 

Acting as an incernal consultant, OEM's interventions with the Atlanta 
regional directors included interviewing and diagnostic feedback. Then, OEM 
supplied the under secretaries group with a more generalized diagnosis of 
Interagency problems at the regional level of their respective bureaucracies. 

Providin« Support and Opportunity to Ventilate Feelings 

The integrative development of a community is affected by the way the 
inevitable tensions are handled.  There is an abundance of experience which 
Indicates that expression of true feelings which are heard, understood and 
accepted by others (even by persons who are not the target of the feelings) 
hej-ps the person get perspective on his feelings and manage the feelings 
more productively.  Feelings which one can't express to anvoue are more likely 
to become more potent, more dffuse, and distorted.  In two of our cases, con- 
sultants played an active and purposive role in helping to manage this ten- 
sion. 

The chairman of the policy planning group frequently experienced dis- 
appointment and exasperation with the slow progress of the group and with 
the response of other members.  Given their weak commitment to the working 
group, some members might have been driven into further passivity if the 
chairman had expressed morr« of his negative feelings in the group than he 
did.  The consultants' meetings with the chairman of the policy planning 
group allowed the chairman to ventilate some of his feelings.  Although the 
consultants often disagreed with his actions in the group, they were on 
the whole a source of colleaglal support for him in his experimental venture 
to Innovate in a planning procedure. 

Onr  purpose of the Airlif House Conference was to unfreeze the regional 
directors' attitudes of antagonism toward each other, skepticism and anger 
toward Washington officials, and suspicion toward the OEM.  In designing 
the conference OEM arranged for participants who could trigger these feel- 
ings, planned a schedule that permitted these feelings to be thoroughly 
ventilated and still have time for constructive forward-oriented work, and 
created a permissive climate in which feelings could be expressed. Not that 
the conference was managed without flaw in this respect.  The under secretaries. 
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assistant secretaries and Model Cities committee provided a strong stimulus 
for the expression of negative feelings toward Washington, and then the 
Washington officials expressed their own brand of distrust and scorn toward 
the fluid. The stimulus was too strong as the Interchanges tended to ex- 
acerbate rather than merely ventilate the feelings.  Still on the whole, 
the conference allowed for the expression of feelings which set the stage 
both for collaborative work during the conference and attitude change over 
the longer run. 

The above Interventions were within consultant-client relationships 
involving frequent contact.  The two rounds of interview in the U.S. mission 
to Brazil were one-time encounters with a primary purpose to gather data. 
Still, for many Interviewees this was a chance to get some things off their 
chests. Changes in posture ard language and/or self-reports at the conclusion 
of an interview would indicate that a person had vented some Important re- 
sentments, was relieved and at least temporarily freer for having done so. 
The therapeutic by-products of the behavioral science interviewing derived 
in part from the fact that it was non-evaluative of content and involved 
attempts to convey understanding of the feelings and other personal meanings 
which the content had for the interviewees. 

Facilitating Productive Encounters and Critiques 

The diagnostic and cathartic interventions cited above usually Involved 
Individual interviewing.  In the few Instances which involved Interaction 
settings, they also could be viewed as a part of these consultant interven- 

tions. 

In the consultation with the policy planning group the consultants 
served primarily as coaches to the chairman and made a limited number of 
comments in the group, e.g., to sharpen the issue.  In the future we would 
recommend more active effort on the part of the consultant and chairman to 
encourage and assist the p-oup in critiquing its own functioning. The con- 
sultant could play a key role in helping the chairman and the members develop 
a social contract—i.e., converge their basic expectations about the work- 
ing group's goals and methods. He could be especially active in the group 
critiques, both offering his own advice and eliciting members' views on the 
salient Issues of group structure or process. 

Chapter 3 concluded with a recommendation that behavioral scientists 
conduct team building sessions in the overseas mission to accelerate the 
acquaintance process in a situation of high personnel turnover and to en- 
sure a broader interpersonal network across agency boundrles. 

The Airlie House Conference which launched the regional councils is 
illustrative of what was being recommended for the overseas mi sion. The 
OEM officials in their consultant-coordinator roles actively promoted team- 
building, pointing out the consequence of inaction by regional officials, 
making contingent offers of help, reinforcing group identity and modeling 

candor themselves. 
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Role Attributes and Interv.ntlons 

A third party may be related to the principals as an organizational 
superior, consultant, separate coordinating unit, or peer. These four role 
relationships differ in many respects, including the magnitude and types of 
power available to the third party, the degree of impartiality likely to 
be attributed to the third party and the degree of relevant knowledge pos- 
sessed by the third party. We can summarize how these and other aspects 
of the role relationships of a third party ?ovem which oi the four types 
of luterventions are available to him. 

(1) The organizational superior is best illustrated by the official 
of the White House (Presidential Assistant) who convened the agency heads 
to resolve the conflict over contributions or funds to the NCPP.  (2) The 
second type of third party—a strictlv peer-participant—was rarely 
illustrated in the investigations of interagency relations. When it did 
occur, it was reflected in informal acts, not officially in behalf of the 
agency which the participant represented. For example, member participants 
to BIG, to the Federal Regional Tefms in the NCPP and to the Airlie House 
Conference would occasionally try to smooth over, mediate or synthesize 
r» disagreement between the officials from two other agencies.  (3)  The 
closest approximation to the separate coordinating unit was BOB's role in 
the NCPP, although this role also contained elements of one or more other 
types.  The task force used in Operation Topsy also approximates this type 
of third party—it w.is intermediate among agency officials in the mission, 
and also between each of these officials and the Ambassador.  (4)  Both 
internal and external consultants played third-party roles in the working 
group of the Policy Planning Council. 

An equallv large number of the agencies' units or officials who per- 
formed the third-party functions analyzed in this volume core best character- 
ized as a combination of two or more of these four ideal types.  Certain 
State Department officials have been delegated supervisory and coordinatlve 
functions over foreign affairs-'-namely, the ambassador in relation to the 
country team, the assistant  secretary in relation to the Interdepartmental 
Regional Group and the inder secretary in relation to the Senior Interdepart- 
mental Group.  Still, because of limited effective power vls-^-vis such de- 
partments as Defense, AID, and the CIA, these State officials must consider 
their position as a mixture of the superior, peer and coordinatlve types. 
Compared with the ambassador, the chairman of BIG and the policy planning 
group had even less Interagency authority, making them more clearly mixtures 
of the peer and coordinatlve types.  Similarly the Convenor Order provided 
HUD such nominal support for the lead role that they were effectively a 
peer participant in the NCPP with special coordinating responsibilities. 
The combination of consultant-coordinating units is Illustrated by the Office 
of Executive Management/BOB in its efforts to establish councils of the 
regional directors of HUD, OEO, HEW and Labor. 
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CHAPTER 12 

SUMMARY ADD CONCLUSIONS 
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(7) The first few stages of the Budget Bureau project to establish 
regional councils among the urban affairs agencies had produced some 
positive results, but the future success of the project, including 
councils that could function effectively, was by no means assured. 

In other respects, the similarities among the cases wei'e at least 
as striking as the differences, ^/hatever form they took, the interagency 
efforts encountered many of the same contextual forces affecting inte- 
gration. Similarly, while the specific products of these efforts were 
diverse in character—planning documents, new council, etc.—and while 
the primary goals were achieved in various degrees of success and failure, 
the efforts resulted in many of the same outcomes—usually as by-products 
or representing secondary goals. These consequences included mutual 
education, interpersonal bonds established across agency boundaries and 
learnings and skills whi .h left the community scmewhat more integrated; 
thereby, enhancing its capacities for undertaking the next interagency 
efforts. These similarities lead to several conclusions. 

(1) Two-dimensional conceptualization of interagency relationship: 
Conflict and integration are frequently used to define the relevant 
spectrum along which the relationship is evaluated. The achievement of 
integration in this setting at least must be conceptualized as two- 
dimensional—movement along two dimensions. The study of agencies 
underscores the usefulness of viewing avoidance-engagement and conflict- 
cooperation as two separate dimensions. Integration then is explicitly 
viewed as moving away from either or both of the conflictful or avoidance 
modalities and toward cooperative engagement. 

Consistent with this conceptual development were our empirical 
observations that integrative initiatives frequently floundered because 
of avoidance tendencies and that integrative efforts often succeeded 
because they were designed to overcome these tendencies. 

(2) Feedback loops—implicitly a bootstrap strategy of integrating 
the bureaucratic communities: The feedback effect of integrative efforts 
is a significanu phenomenon. Even where the primary goal of a particular 
integrative effort was not achieved in any significant degree, the inter- 
agency project, exercise or council frequently produced changes in skills, 
knowledge, relationships, attitudes and values that would facilitate 
future integrative initiatives. Thus, at the conceptual level, this con- 
firmed the value of a systerns-like i.iodel with feedback loops; and at the 
practical level, this indicated that bureaucrats should explicitly eval- 
uate interagency efforts in these terms as well as in terras of their 
primary goals. 

(3) Behavioral skill—an essential ingredient in the integrative 
process: Despite the almost pervasive effect of many constraints in the 
interagency environment, many individuals were able to fashion effective 
strategies for integrative development. Frequently their effectiveness 
was explicable iu terms of the way they handled joint decision making 
and agency identification processes and/or the way they played third 
party roles in the management of conflict. 
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(4) Structural modifications—urgently needed: The feedback effect 
scmetimes included procedural or structural adjustments as well as 
attitude changes. This is a necessary outccme becaupe a more favorable 
bureaucratic climate and greater behavioral skills can make only modest 
progress unless there are some accompanying structural changes. Such 
changes would include alterations in such things as the authority of 
lead agencies and the regional boundaries for urban affairs agencies. 
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GLOSSARY OF ABBREVIATIONS 

ACORD— Action for Organizational Developmppt 
AII) - U.S. Agency for International Develc  •,- 
ARA - Department of State/Bureau of Inter-American Affairs 
BIG - Brazil Interdepartmental Group 
BOB - Bureau of the Budget 
CAA - Community Action Agency In 0E0 programs 
CAMPS - Coordinated Area Manpower Planning System 
CASP - Country Analysis and Strategy Papers, developed on a country-by- 

country basis for the Latin American region 
CEP - Concentrated Employment Program 
CIA - Central Intelligence Agency 
CSC - Civil Service Commission 
CUP - Critical Urban Problems 

DA/FAS - Department of Agriculture/service with responsibility for food 
sales and other agricultural concessions 

DA/IADS - Department of Agriculture/International Agriculture Develop- 
ment Service 

DOD/DIA - Department of Defense/Defense Intelligence Agency in the 
Office of the Secretary of Defense 

DOD/ISA - Department of Defense/International Security Analysis In the 
Office of the Secretary of Defense 

DOD/JCS - Department of Defense/Joint Chiefs of Staff 
DOL - Department of Labor 
EDA - Economic Development Administration 
EIB - Export-Import Bank 

FAPS - Foreign Affairs Programming System—a version of a PPBS being 
dtveloped by a staff group in the State Department 

Federal Executive Board 
Federal Regional Team in the NCPP 
Government Accounting Office 
Department of Health, Education, and Welfare 

- Department of Housing and Urban Development 
INR - Department of State/Bureau of Intelligence and Research 
IRG - Interdepartmental Regional Group, composed of regional assistant 

secretaries of foreign affairs agencies 

- Joint Administrative Task Force composed of assistant secretaries 
for administration from HUD, HEW, 0E0, and Labor 

- Military Assistance Advisory Group 
NCPP - Neighborhood Center Pilot Program 
NPP - National Policy Paper, developed under the auspices of the 

Policy Planning Council 
NSP - Neighborhood Services Program 

FEB 
FRT 
GAO 
HEW 
HUD 

JATF 

MAAG 
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OE - OiFlce of Education 
OEM - Office of Executive Management in the Bureau of the Budget 
0E0 - Office of Economic Opportunity 
OTF - Oakland Task Force 
OTFR - Oakland Task Force Report 
PC - Peace Corps 
PHS ~ Public Health Service 
PPBS - Planning, Programming and Budgeting System 
SBA - Small Business Administration 
SIG - Senior Interdepartmental Group, composed of under secretaries of 

foreign affairs agencies 
S/P - Policy Planning Council 
USIA - U.S. Information Agency 
USIS - U.S. Information Service 
WIRC - Washington Interagency Review Committee in the NCPP 

207 - OEO's Neighborhood Corporation Program which was incorporated into 
the NCPP 

703 - HUD's Neighborhood Facility Program which was incorporated into 
the NCPP 

i 
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