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cases cited, they were applied in uncommon, some would say extreme, ways
that made a huge difference in successfully meeting the intended objectives.
The fact that not all program outcomes met with universal approval does not
detract from the value of these strategies to a variety of presidents who were
seeking change. When executed by experienced people, they should be equally
adaptable to help future administrations meet especially difficult challenges.

Four of these strategies merit special attention:

1. The first strategy was that of moving bold reforms rapidly, including
the value of a presidency’s utilizing the transition in a way that per-
mits beginning implementation quickly after inauguration. This is in
sharp contrast with the usual approach of spending the first year to
eighteen months, the period in which conditions are most favorable
for action, setting goals and merely planning implementation.

2. The second was that by emphasizing fundamental concepts of good
management, officials were able to take greater-than-usual risks and
develop highly innovative approaches that were tailored to each cir-
cumstance rather than relying on models or conventional wisdom
that limit creativity.

3. Third was to take bold steps with respect to openness and outreach
throughout the course of an initiative. The resultant saving of time,
the forging of trust, and the lowering of opposition pay big dividends.

4. Fourth was an unusually close working relationship between the
career and political leadership in each case, and the mutual respect
they held for each other. The relationship seemed to the participants
much like a partnership.

The balance of this chapter illustrates how these strategies have been ap-

Plied in selected presidential initiatives through the years in ways that truly
| Made a difference.

Disaster Recovery

On Good F riday of 1964, Alaska was struck by the most severe earth-
gﬁf ever recorded on the mainland of our continent. Registering.over 9.?
caus ; Richter scale with an agonizing duration of nearly four minutes, 1t

an area that was equal in size to Virginia, Maryland, New Jersey and
°ﬂnec?lcm combined to either rise or sink permanently by five feet or more.
Werentl,ajomy of Alaskans lived in this area. Many water and sewer systems
roken beyond r epair; all harbors for fishing boats—the heart of Alas-
u,m:COnomiC life—in this huge area were made inoperable; key transporta-
YStems were knocked out; and thousands of homes and businesses were
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destroyed or severely damaged. In order to prevent most Alaskans from scram.
bling to the lower forty-eight states, public utilities and harbors had to be
back in operation before the early fall freezes halted the rebuilding. Rampan
inflation also had to be prevented and new types of recovery financing and
new approaches to earthquake insurance for businesses and homeowners had
to be developed. These required that several pieces of urgently needed legis-
lation to be pushed quickly through a busy Congress in which the Senate was
paralyzed in a lengthy civil rights filibuster.’

Unfortunately, no engineer could be found who believed that the exten-
sive studies required to determine where it was safe to rebuild, followed by
design and construction of new buildings, could all be accomplished within
the short Alaskan construction season. The task was further complicated by
the fact that for the first time this country decided to move beyond the policy
of simply restoring facilities to what they had been before the disaster. Rather,
they were to be rebuilt to new, modern standards and redesigned in a way
that would enhance the economic development of Alaska, whose finances
were precarious in those pre-oil days.?

Unlike hurricane recoveries, most of this critical work could not begin
until massive soil tests could determine where it was safe to rebuild. Further
complicating the task was the fact that testing had to await the lengthy truck-
ing and barging of drill rigs from the lower forty-eight states, creating an
almost intolerable delay in view of the short time available for rebuilding.

Yet only four months after the quake, it was clear that something had
happened that was enabling these enormous challenges to be met. Recovery
was succeeding beyond the hopes of the most optimistic. The Anchorage
ﬁmes. highly skeptical at first, printed an editorial entitled “Governmenta
its Best” in which the paper lauded the “remarkable performance” of the
career leadership assigned to the task.? Alaskans did not need to go south &
winter approached.

This remarkable recovery effort under President Johnson changed ouf
approach to later disaster recoveries, and laid the foundation for much oqu
New Federalism programs of President Nixon, which had an impact on vir-
tually every community in the nation.

In addition to the strong determination of the Alaskan people,
Mmanagement strategies were critical to achieving this unexpected Succes®

severdl

Rapid Action

;v‘lachinery that responds to disasters has to go into action very quickly. U':[
b(;Cnunately, two days after the Alaskan earthquake of March 27, 19I64'
ame clear that the existing organizational arrangements at the nationd.
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state, and local levels were not equipped to handle a disaster of this magni-
wde and complexity. Johnson moved quickly and only five days after the
disaster he had established a totally unprecedented structure involving both
the executive and the legislative branches—an innovative arrangement that
would ordinarily be viewed as much too controversial and time consuming
todesign and install.* Government typically agonizes for months in organiz-
ing structures far less complex and precedent setting than this.

Extremely tight construction schedules were soon established, despite
warnings that past experience indicated they would be impossible to meet.’
In the case of roads and utility lines such as water and sewer distribution
systems, contractors were initially shocked to find that the time allotted was
frequently only 10 percent of what experience had shown to be a typical
period for design and construction once the location had been determined.
Federal agencies were told to rely heavily on incentive contracting, includ-
ing substantial reduction or total loss of fee for failing to meet target dates.
On-site monitoring was intensive. Using streamlined management approaches
and around-the-clock shifts, this new machinery led to the establishment of
peacetime records in reconstruction even though this was the most compli-
cated natural disaster recovery in our history.

Without this unusually rapid pace, Alaskans would have suffered a physi-
cal and economnic crisis arguably beyond that experienced by any state since
lhf Civil War. Much of the state would have been abandoned by fall, faced
with a long and uncertain road to recovery.

Innovative Design

Amajor reason no engineer thought at the time that Alaskan reconstruction
“uld progress sufficiently during the short construction season to prevent
oSt residents from abandoning the state was because their mind-set was
based on conventional management practices used in prior rebuilding. Within
2few days, it became clear that relying on past approaches would fail miser-
ably: President Johnson moved in an entirely different direction. .
First, in an unprecedented move, Johnson reconstituted most of his.ca.bl—
?et as the Fedtt_ral Reconstruction and Development Planning Commission
or A,laska, chaired by a powerful senator, Clinton Anderson. No such orga-
:2:?: : nal arrangement has ever been used before or since. Bec?use a hs:na;
appoin?‘jupposgd to give direct orders to departments and agencies, Jol st;s
execmie a senior career official from the Atomic 'Eflergy Commssnox;n y
ohnso ve director of the commission. He reported jointly to.Andersctmf 2
Usuaj] n Ahhough not unique, joint reporting is not sometlung. mzz t(; s
exec d f€commend. Four congressional staff members were assigne
Hive director and served under his direction. Their role as an integral
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part of his staff enabled them to keep key congressional members fully in-
formed as well as alerting the executive director to potential problems with
the Hill in time to avoid them. |

This novel legislative-executive branch linkage eliminated misunderstand-
ings between the two branches and reduced the time for passing legislation to
a small fraction of the usual period. With one exception, the bills were passed
within a few weeks of being drafted, in sharp contrast to the typical legislative
process. It also gave tremendous leverage both to the commission chairin |
policy formulation and to its executive director in operational decision mak-
ing, critical ingredients to dealing with emergencies having great urgency.

Also without precedent, tacit approval of both the president and congres-
sional leadership was given to waive any procedures that agencies and the
executive director thought jeopardized their ability to meet important dead- |
lines. Public hearings, for example, were often dispensed with because of
the time they consume. This remarkable level of flexibility illustrates the
capacity of our government to innovate quickly when necessary.

Further, because virtually every federal agency and every Alaskan stale
and local department was involved in the recovery effort,” the usual frag-
mented management working relationships among the three levels of gov-
ernment were replaced by a common planning and implementation mode of
operation that had never been tried before so far as the author is aware. Itis
interesting to note that the highly complex coordination activities moved
smoothly® without issuing any procedures. One exception was a unique re-
porting system through which field personnel informed simultaneously all
levels within the state and federal governments of progress and problems.

Urgency demanded simplicity. None of the interagency coordinating groups
were given authority as a group, relying instead on the agency authority re-
siding with the agency members and the support of the executive direc”
and lh'e B?lreau of the Budget (BOB) management staff. Most of thes¢ unique
organization and management measures so crucial to success Were fully op-
erational less than two weeks after the earthquake.
prx;l::::hﬂ?s highly innovative streamlining of federal organizati(;"h‘;"‘:
e ﬂ:jlnwem estabhshf?d so quickly, the president’s effort woul' e
short-term ecoi great hardship on the Alaskan people and Fhreatenn}gﬁC
embarias omic viability of the state. One can also imagine the Pt

sment Lyndon Johnson would have suffered.

Openness and Outreach

aska.

The executive director divided his time between Washington and Al :
enc)

r .
irst spending roughly ten days in Washington working on emer®
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legislation and policy issues and consulting with Anderson and members of
the commission. He then devoted about the same number of days to time in
Alaska, flying by plane from one devastated community to another, reminis-
cent of the circuit riding of the itinerant preacher in pioneer days. In addition
to several key members of his staff, the Alaskan Field Committee members
representing the key federal agencies were on board the flights, as were sev-
eral Alaskan state officials. At each stop, the group would meet around a
large table together with the local officials, generally in a high school gym-
nasium that could accommodate residents. Business and church leaders were
active participants, as was the public.

At the first round of such meetings, there was an explanation of what
types of federal assistance might be available, and under what conditions.
The discussion then proceeded to develop an initial list of reconstruction
projects, such as water and sewers, harbors, housing, schools, and trans-
portation. Ballpark cost estimates were included, recognizing that all would
have to be modified. The possibility of special Small Business Adminis-
tration (SBA) and Federal Housing Administration (FHA) loan arrange-
ments was included, as were appeals for restraint needed to avoid wage
and price escalation.’

Assignment of most lead responsibilities among agencies of the three gov-
tmments were made at these initial meetings, and preliminary timetables
were established. Every citizen had an opportunity to speak briefly. There
were no federal plans, no state plans, just community plans that integrated all

levels of government into common goals and plans. Despite strong
6ps by the chair to limit the length of comments, these meetings lasted
most of the night and sometimes into the morning.

On the exccutive director’s next visit to Alaska, similar meetings were
%2in held, in which the timetables were made firm and budgets set. Again,
e"e'ry meeting was public, and citizens could raise their objections and mfikc
beir suggestions. There was enough citizen participation to give the pubh.c a
good understanding of what was possible and what was not. The executive
blf_ect.or also spent considerable time inspecting each of ﬂ?e scores of re-

Uilding projects, talking with the residents or businesses in the damaged
;”%Fborhoods. This open approach enabled all the stakeholders to see the
ec1sion making firsthand and participate in the process.

In Washington the attorney general of Alaska had an office next to that of

® executive director, and participated in all the staff meetings as well as
%% of the commission, The GAO had free access to all of the commission
::?ef:]s; No formal requests were required. Visiting officials ﬂ?; ﬁ:scﬁ
lve g Odaccorded free access to any records except memo: from
fector to Anderson or Johnson regarding personnel.

P
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Since all elements of the communities were engaged in the planning,
most people developed a sense of ownership in their community projects
and worked hard to help them succeed.!! Further, virtually no time had to
be diverted from the frantic pace of rebuilding to explain and defend poli-
cies and decisions. The press was there to see developments as they un-
folded, enabling the reporters to file highly accurate accounts. Too often,
leaders believe that urgency prevents such extreme openness and exten-
sive outreach. Alaska presents a vivid example of how this strategy can
save considerable time in the long run. In fact, it is very unlikely that the
effort could have succeeded with the typical level of limited openness and
stakeholder participation. It would seem that the DHS might profit from a
careful review of the unusually streamlined operational techniques used
in Alaska.

Political-Career Partnerships

Within the extremely broad presidential mandate to save Alaska, the career
executive director and his staff were free to use whatever management ap-
proaches they thought necessary without having to get approval from the
political leadership. As mentioned above, this extended to suspending Bu-
reau of the Budget or agency procedures believed to be jeopardizing the
recovery goals, a remarkable example of confidence by political leadership
of both branches in the integrity and judgment of the career service. This
vote of confidence, in turn, gave the career leaders a huge incentive to use
that operational freedom responsibly and judiciously.

Members of the Federal Field Committee were the highest-level persons
from each federal agency located in Alaska. All were in the career service.
Soon_ they were delegated agency authority far beyond what they had been
provided heretofore. Their stellar performance in these enhanced roles was
often a great surprise to their respective headquarters. Had the career leaders .
been fequired to seek approval from political levels in Washington for recon-
struction decisions within budgets and policies approved by Washingto: i
is very unbtful that the recovery could have succeeded.

Of critical importance to Johnson’s success was the fact that the sweeping |
management and engineering changes were designed and implemented by !
highly experienced professional people who could move far more rapidly
than could have outside leadership brought in from the private sector-

Lfllef. large quantities of oil were found and extracted in northern Alaske.
making a huge difference in the economic health of the state. Since this help

Was not available in 1964, the man i i were 3
i ? above
lifesaver to Alaska, agement strategies outlined

I
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New Federalism

Toward the end of the Johnson administration, it had become apparent that
he well-intentioned Great Society programs were so centralized, and so laden
with red tape, that most were falling far short of serving the public in ways
hat were intended. Building on the Alaskan experience and several earlier
pilot projects initiated by the BOB, a major streamlining of the federal sys-
1em of state and local grants was begun immediately after President Nixon
was inaugurated.

Because virtually every domestic field was involved, it was widely pre-
dicted that strong opposition from a great range of special interest groups
would sink this initiative before it could get off the ground.'? Fear that the
proposed streamlining would be simply a cover for Nixon to weaken assis-
tnce programs initiated by Democrats was widespread. Yet the BOB-led
effort, through its new Office of Executive Management (OEM), overcame
this opposition and moved forward with considerable speed in producing
highly positive results. (In chapter 5, Ronald Moe argues for the restoration
of an office with this capacity in the Executive Office of the President.) The
resulting increase in federal responsiveness 10 local problems was welcomed
by hundreds of communities from coast to coast. It drew bipartisan support
from Congress as the members saw that the streamlining of management

strengthened, rather than weakened, the effectiveness of programs they sup-
ported,

Rapid Action

Only a few days after his inauguration, Nixon forwarded to Congress 2
Tequest to renew reorganization plan authority for the president, an author-
ity he used effectively during his first term.!? Two months after inaugura-
lion he issued two orders focusing on departmental management. The first
one directed six departments and two independent agencies t0 deceptral-
ize, Streamline assistance to states and communities, and improve inter-
®ency coordination under a program already developed by BOB
Management staff and ready to begin.'* The other directed five departments
o lndePe“dem agencies to adopt standard regional boundaries and stan-
me:t:; gional cities for all programs requiring interagency OF intergove{nl;
cf)ordmaﬁo“- Nixon was not simply announcing an intent to e§mbhs

Undaries and select cities in the future; the cities and boundaries had
lilrselected and were specified."

Ogress reports from the departments on actions taken, not merely progress

on . o
developing plans to take action at some unknown point in the future, were

v -
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due to BOB on May 1, 1969. Just four months after Nixon had taken office,
the director of the Office of Executive Management met with the president 1o
provide a progress report on actions taken by the various departments. s This
remarkable speed with which Nixon’s management agenda got under way
was one of the keys to his first-term success regarding governmental man-
agement initiatives.

Innovative Design

In seeking to overcome the service delivery problems of the highly central-
ized, procedurally burdened, federal assistance programs of the Great Soci-
ety era, Nixon surprisingly drew on several pilot operations conducted near
the end of the prior Democratic administration, even though it was his intent
to adopt a management strategy that was the opposite of that used in the
Great Society. He planned a massive decentralization. His conservative Re-
publican supporters were surprised and worried, however, by his intent to
rely much more heavily on local governments than on states in overhauling
the delivery system, despite the consensus that local leadership was heavily
tilted Democratic.

Nixon quickly proceeded to perform major surgery on the way in which
most of these hundreds of assistance programs were administered. Agencies
were given great freedom to pursue innovative techniques, but within two
broad guidelines. First was to avoid tinkering with the existing system wher-
cver possible. Rather, the departmental teams were to start with a look at
what was truly necessary and rebuild from scratch. Second was to look at the
needs from the perspective of the communities and their citizens, rather than
from the perspective of Washington staff. Programs were authorized by Con-
gress to serve the people, not Washington, a basic Nixon premise.

This strategy was far bolder than the traditional approach of limited incre-
mer.ua) Intergovernmental management improvements, often and typically
limited to only one type of grant at a time. Under OEM leadership, grant
processes for nearly four hundred domestic programs were reviewed from
their initial application to fina] approval,'” as was the approach of the depart
ments to oversight. Not everyone followed the basic guidelines, and some
processes were simply not susceptible to major change, but the majority of
BTanls systems were redesigned, some dramatically streamlined." Befor®
arfld-after performances were then recorded and audited to ensure that claim-‘f
l ;:nge::r::]?nz?f;ed independently before makir?g them ggblic. a rarel)

The rouy standa;ld € approach that gnhanC(?d pupllc credlblh_ty. e de
signed to expedite feglm?s,_ eacl_l with their regional counct}g. w kit

grant administration and bring more of the decision ™

«_4
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pearer the grantees. Similar regional moves had been considered earlier by
both Eisenhower and Johnson, but each had decided such a sweeping change
was too drastic to have a realistic chance of success.

The OEM established a group of “council watchers” to ensure that the
regional councils served as expediters rather than evolving as another level
of government, a move that Congress had rejected earlier as giving the BOB
100 much power over operations of departments and agencies. However, in
this case the BOB quickly developed strong bipartisan support from Con-
gress in pursuing this new vigorous leadership role, in contrast to the more
typical congressional attitude of believing that the BOB/OMB exercises too
much power over the departments.

These actions were packaged as the Federal Assistance Review (FAR),
and became core components of Nixon’s New Federalism, which later also
encompassed revenue sharing.

FAR succeeded in slashing the time and effort all three levels of govern-
ment had to devote to managing federal assistance to state and local govern-
ments. Administrative costs had been typically absorbing 30 percent to 40
percent of the funds Congress provided for these programs.'® But cost sav-
ings were only part of the change. Federal responses were far quicker and
had greater credibility because most of them came from federal field people
who understood the local issues better than officials in Washington. Further,
local leaders generally knew who in a field office could be held accountable
for decisions as contrasted with those grantee decisions that garlier had been
Cught up in the slow-moving, cumbersome Washington decision-making
process that typically involved many offices in ways that defied accountabil-
1y. Public access improved greatly.

The results of the streamlining accomplished by the departments through

AR were very visible in communities throughout the country, including
many of the disadvantaged neighborhoods that had been the seedbeds for the
burmings and violence of the 1960s. On occasion the seven major public
Merest state and local groups forwarded joint letters commending the BOB/

on FAR. Proceeding along the traditional management improvement
Path woujq have produced virtually none of those changes that could have
Seen by local communities as making a difference to them.

O'l!reach

P“ﬂng Nixon’s presidential transition, even before inauguration, §cd¢s of
M(”l'imfﬂ discussions took place among the executive directors of the Big Seven
€ Interest groups (also known as the PIGs) and several career people from
and the BOB. Immediately after inauguration, consultations with these
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groups intensified, supplemented by meetings with key individual state ang
local leaders around the nation including Dick Lugar, the innovative mayor of
Indianapolis, and Ronald Reagan, governor of California.

Within two weeks after inauguration, the OEM director met jointly with
the chair and ranking minority member of the House and Senate committees
concerned with government organization and intergovernmental affairs, an
area in which Senator Edmund Muskie was providing very strong leader-
ship. With the support of Bryce Harlow and Bill Timmons in the White House.
the OEM followed a pattern of first securing White Housc agreement in prin-
ciple to a new initiative, followed within days by consultations on the Hill
with both majority and minority members and staffs. The OEM was then
able to refine the White House-approved initiatives in ways that preserved
the president’s objectives while revising language that otherwise would bar
congressional action on the Hill. In the process of these consultations, mem-
bers of Congress experienced enough participation to share a sense of own-
ership in the final program. This resulted in a stronger bipartisan desire to
help the initiatives succeed than one generally finds. The GAO was kept
currently informed, and the comptroller general, Elmer Staats, often made
valuable suggestions on management system reforms.’

Draft BOB circulars to implement new legislation or executive orders were
developed with agency involvement and then circulated widely before ap-
pearing in the Federal Register, but with short deadlines for response. Close
consultations on grant reform with the leadership of the Big Seven as a group
continued during the first six months of the Nixon presidency and continued
'?SS frequently thereafter.' These consultations were supplemented by OEM
v§sits to inner-city neighborhoods and other communities having the most
Fllfﬁculty in coping with state and federal red tape. This produced informal
information channels in each area that ranged from power brokers down 10
f‘?’f““ gang members who provided information about neighborhood cor-
ditions not otherwise available.

By producing diverse information flows from across the nation, this fe&
:;::'isca};e;mwork ena?led the OEM to quickly gather data in several weeks
of St ::nd l av:l ;)therwnse taken mothhs. These fa%"ts, andl the ea.rl)’ Sl;l:fg;
with the cxe:cn‘ eaders, gave the White House confidence in moving Zsiden'
tal initiar 1ve orders prepared by the OEM for launching the pr |

atives to streamline the federal assistance programs.

Political-Career Partnerships
il;c:; an .administration not thought to be friendly to the career se{ViCe' i
Testing to note that the leadership for the Federal Assistance RevieW B

e
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was entrusted to the career service. The president relied on the BOB career
management staff (OEM) for leading the design and implementation of the
whole program. This included developing and delivering congressional tes-
timony and addressing national conferences of governors and mayors. Par-
ticularly important was the support of the career deputy BOB director, Phillip
“Sam” Hughes. The interagency steering group was composed primarily of
career assistant secretaries.

Similarly, most department heads looked to career leaders, especially
their assistant secretaries of administration for management leadership in
their departments. The same was true of major field offices that tended to
be headed by career people. Toward the end of Nixon’s first term, however,
a number of assistant secretaries and field office heads were replaced by
political appointees, a practice that accelerated during his second term and
that of President Carter.*

During Nixon’s first term, many White House staff worked closely with
the OEM in removing political obstacles for the whole management agenda
of the president, especially John Ehrlichman, Patrick Moynihan, Bill
Timmons, Arthur Burns, and Peter Flanigan. The career OEM director
participated in the daily 7:30 a.m. meetings of the White House staff, un-
usual access for a career person. Until the 1972 presidential campaign,
the BOB/OMB career staff and the political leadership of the Nixon ad-
ministration functioned as a team, a productive arrangement that collapsed
with the election.

Each of the foregoing strategies that contributed so heavily to Nixon’s
f“S!-term management success were sharply reversed as the 1972 presiden-
Ual campaign progressed and the ill-fated second term began. The author
bt}heves this reversal was an important factor in the more secretive and ma-
tipulative White House environment that produced Watergate and the infa-
Mous Plumbers Group activities.?*

Civil Service Reform

ieglnning with the 1883 Pendleton Act, our government gradually replaced

€ Comupt patronage system of personnel management with one based on

::,em. Unfortunately, the system accumulated more and more procedures
erthe years until it became too cumbersome and rigid to serve the needs of

:‘:)a;:gemem, At the same time, actions by the Nixon White House stfzfiff :I‘l:

oror TT}Cmber§ of Congress showed that the system no !onger gave etec
ecn'on against the political undermining of the ment concept.

President Carter called for a comprehensive review and reform of the sys-

1 N \ . i
“M. resulting in the 1978 Civil Service Reform Act. This reform provided a




'

178  MANAGING FOR MORE EFFECTIVE GOVERNMENT

balanced approach that emphasized decentralization and simplification of
the system to permit the managers to manage, but also built into the law
stronger safeguards against abuse of increased flexibilities.

It brought about the largest set of changes since the system was begunin |
1883. They included the establishment of the Office of Personnel Manage.
ment (OPM), the Merit System Protection Board, and the Special Counselto
replace the Civil Service Commission (CSC); the Federal Labor Relations
Authority (FLRA); and the Senior Executive Service (SES). The reformalso
initiated a government-wide linkage of pay and performance, authorized pi-
lot projects to try innovative practices not authorized by the personnel se¢- |
tions of Title 5 of the United States Code, and called for major decentralization |
and simplification of personnel actions “to permit managers to manage.” An ’
important set of Merit Principles and Prohibited Practiccs were embeddedin
government-wide legislation for the first time as safeguards against renewed |
onslaughts against the merit concept for public service. ‘

After twenty-five years of experience, including a rather disappointing
quality of implementation, it is now time to build upon that important re-
form. New laws are now extending the flexibilities and simplification eavi-
sioned in 1978, as well as authorizing new approaches. One can argue thal
the Carter reform assumed a management capability beyond that actually
possessed at the time by OPM and most agencies, especially in linking pay
to performance, but it certainly did produce changes that began to free up

agency managers to manage while also strengthening legal safeguards |
against abuse.

Rapid Action

Carter’s civil service reform had some difficulty competing for attention e
first several months, as the appointment of the executive director and€igh! of
the nine task forces was not completed until early July.”* It then movedond .
very fast track. By the end of November a broad range of 125 specific {
ommendations was forwarded to Scotty Campbell, the chair of the Civﬂ’SC" -
Vice Commission; the OMB; and the president. As a result of the unconventt
ilihpproach followed by Scotty Campbell and supported strongly by the OMB.

€ most comprehensive set of federal personnel recommendations €ver pro
posed were developed within a few months, and many pages of resultant legis
lation were submitted by Carter to Congress early in its next session. Most ofi
Paséﬁllsxe(])dctober‘ less than two years after his inauguration.”
plexity that :3 m finds government-wide management reforms
o ) are 5o well in Congress. Had Campbell permitted t

mary slower pace for government-wide reforms, it is highly pro

e

of this com-

he more %%
bable
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the lost momentum would have led to the fading of congressional interest
and support, leaving the reform package vulnerable to erosion of content.

Innovative Design

First, Campbell and the president decided to embark on a comprehensive
review of the federal personnel system, something that had never been done
in the nearly one hundred years since the beginning of the federal
government’s merit system. The boldness of this strategy presented a poten-
tial for a much greater change than earlier, more limited steps. At the same
time, because it was unprecedented in scope, the chances for failure, and the
political risk to Carter, were substantial.

Second, in planning this major reform of the civil service, President Carter
rejected the conventional wisdom that said the only way to bring innovation
and new ideas to the table is to appoint some type of presidential commis-
sion composed of people with stature from business and academia, as well as
several nationally recognized former top government political individuals.
The most successful such effort by an outside group had been chaired by a
former president, Herbert Hoover, but Hoover did rely heavily on former
government personnel, both political and career. By 1977, however, carcer
pgople were thought to be resistant to change and incapable of thinking out-
side the box. Presumably, this was just the opposite of the leadership most
people wanted for the formidable task of bringing about significant change.

Campbell, however, thought otherwise. As described in the next section
on political-career partnerships, he looked to the career leadership to play
the principal role in designing this presidential reform.

Athird major innovation involved the policy framework. Earlier approaches
o improving the system dealt with specific problems from either the manage-
ment perspective that sought more supervisory flexibility or those striving to
protect employee rights and the integrity of the public service from political
abuse. This endless series of limited “fixes” tended to result in steps to increase
ila“agefnenl control that then kept being countered by new procedures 10 pro-
md' against abuse of these flexibilities. The whole system began to drown in

tape, yet the disastrous 197273 period demonstrated that the protective
gﬁ“sfes were not strong enough to guard against major political assaultst. 1::
dess u:“ce Reform Act, in contrast to earlier.pleoemeal ste.PSv SO“gh_t oa
ot Pmb]e'_“ on a much broader basis with perspective not pnnmnlfthy
viewpoint of either management or the employee, but from that of the

P"bl'c' “The staff recommendations in this report ar¢ based.on the premise that
nor tznd programs in the Federal Government belong to neither the employees
Managers, They belong to the people-™™

Jobs
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Finally, this reform initiative rejected the overused opinion survey as the
principal research tool. Conventional approaches focused only upon the pe-
cific elements of the system drawing the most complaints, and then revised
along the lines suggested by the opinions that had been gathered. This had
resulted in piecemeal changes that typically made little visible difference,

Instead, the Carter approach relied on facts more than opinion. Task force
research looked at total processes in depth. For example, it flowcharted each
step that had actually taken place in a number of personnel actions among
different agencies, rather than looking at only the much smaller number of
steps reflected in the formal procedures. It was found that actual practices
were frequently very different from those the opinion surveys indicated, as
well as quite different from what the manuals prescribed. The biggest baier
to removing or demoting unproductive employees, it turned out, was nat
legislation, which had usually received the blame, but poor management.
Scotty Campbell’s team had the philosophy that if one does not fully under-
stand what causes a management failure, it is unlikely that the recommended
solution will improve anything.

Political-Career Partnerships

Having been dean of Syracuse University’s Maxwell School of Citizenship
and Public Affairs, and a professor of political science, Scotty Campbell |
knew that many career men and women were among those most anxious
to rid the departments of the excessive regulations and procedures that
made it so difficult to make government work effectively. It was the ¢&
reer people who experienced firsthand how excessive red tape bound their
hands in carrying out their missions. The federal personnel system W& |
one of the most rigid and process-dominated elements of governmet! ‘

|

operation,

Scotty also believed that because career leadership knew so well the‘tem'
tory that needed reform, they could hit the ground running and drastically
cut the time needed to develop a meaningful design for reform. Timing ¥
critical because major legislative proposals have the best chance of S¥%¥
when dtlavelopcd early in a new administration. He also believed their <™
mendations would likely be more practical than those coming from oufsi&®
Who would be less knowledgeable about what was workable and what cou
best pass Congress.

C As aresult, a former senjor career official was named executive director

lhare?r men and women composed the leaders and members of all but 0% 0
€ nine task forceg serving under him. Relationships between thes cm?s

People and the political leadership were outstanding, and under Campbel

IR
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skillful guidance, this gave the participants the feeling that they were en-
gaged in a true partnership. Reflecting this close-knit cooperation, the report
that Campbell forwarded to President Carter and the Congress was written
by the career leadership without change by the CSC, the OMB, or the White
House. At no time had political appointees in the CSC, the OMB, or the
White House pressured the career task forces or the executive director with
respect to any of the final 125 recommendations.”” As Campbell had antici-
pated, this unusually strong career role was reassuring to the Congress, help-
ing to counter concerns about the reform expressed by some employees who
thought the provisions too drastic.

Openness and Qutreach

Great emphasis was placed on extensive outreach by the CSC commission-
ers and the project staff during every stage of development; a special task
force position was established to develop an open/outreach strategy. At the
outset, meetings were convened with various interest groups to explain the
nature of the presidential project and its unusual breadth.” Thereafter, other
stakeholder meetings were held, and the nine task forces were encouraged to
communicate with those outside the project.

Staff of the key House and Senate committees were invited to sit in the
saff meetings of the executive director, and a senior GAO staff member was
also free to sit in these meetings as well as those run almost continuously by
the task forces, who were all assembled in one huge room with an open
Space arrangement, 2

About three months after the task forces were formed, a press conference
¥as held at which Campbell and the executive director distributed draft op-
Uon papers from each one.* These papers reviewed the major issues being
addresseq, together with options for change in each case. The papers were
2{150 Sent out to hundreds of organizations and individuals with a short dead-
l.me for comment. Each task force then developed recommendations for ac-
:On,htakmg into account the comments received. Another press conference
r & held, and these action papers were distributed to well over a thousand
*cipients. They were circulated directly to several levels within federal fle-
i‘: 2:’:)‘::":5 and agencies in order to better assure that reactions were not lim-

€ Views of top departmental officials.
(icipa:](lc tl':f’a“"‘lgs were held in several locations involving over 51000:?;
nal £ S. Four mon.nhs after being formed, each task for'ce dx?ve ope ho
based ehcjommendauons and submitted them to the executive director, gch
were alsz own recommendations heavily on the task force reports, W
Ppublished.
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Not everyone agreed with these recommended actions, but no one coyg
be surprised by them or could say they had no chance to be heard. Further,
the design teams knew the potential criticism in advance of the fina] repor
and were able to reduce some of the objections in the final drafting. This
extensive exposure meant that neither the White House nor the congressional
sponsors were caught off guard by any unexpected issues or attacks.

Agency Closure

The Office of Economic Opportunity was established by President Kennedy s
a temporary agency to develop innovative approaches that might address the
special problems of disadvantaged communities and families. After a period,
those innovations that worked were to be woven into the activities of the estab-
lished departments, after which the agency was to be terminated. Nixon had
tried to end its existence through a highly confrontational approach and hal
failed. In fact, conventional wisdom had come to hold that an independent agency
simply could not be abolished. Yet in 1981, President Reagan made a new
attempt to eliminate the antipoverty agency, now called the Community Ser
vices Administration (CSA). Reagan was also expected to fail, and in the pro-
cess provide a rallying point for critics to campaign against his administration
as being indifferent to the plight of the poor. Marches and protests were et
pected, as well as hostile congressional hearings and a highly negative media
This time the outcome was remarkably different from the Nixon failure.
Despite strong opposition to the policy of closure, there were 1o proie
marches and no regative editorials or congressional hearings regarding the
way in which the agency was closed. Further, instead of sabotaging the clo
sure and undermining the president and agency head, most CSA career 13
apd women worked hard to make the closure successful, despite the fact that
virtually every one of them was opposed to the policy of closure.

Rapid Action

The independent agency did close precisely on schedule, an action uBp®
edented at the time, By moving very rapidly, it was possible to0 clf)se
agency by the end of the fiscal year, just eight months after inaugu"a‘fon
only seven weeks after Congress agreed. A slower pace in managiog ™
Flosure' Wwould have required extending funding into the next yea, not 00%
Increasing the cost but alse placing the closure in jeopardy.

Innovative Design

. . 9
W!'ef President Reagan stated in 1981 his intention to abolish the &
Auick review tumed up no example of a peacetime independent agen°y
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a nationwide constituency having been abolished since the Supreme Court
declared the National Recovery Act (NRA) unconstitutional 3! There was
virtually no experience upon which to build.

Conventional wisdom regarding downsizing was ignored by the new CSA
leadership, and numerous political pressures to repeat the failed confronta-
tional approach of the early 1970s were rejected.

At the time Reagan took office, employees slated for losing their jobs
through agency downsizing had been typically regarded as people who were
(a) too despondent to be very productive and (b) in need of spending most of
their time hunting for new employment rather than being required to carry
their normal workload. As a result, they were edged outside the mainstream
of activity, leading to their feeling that they were rejects. Their self-esteem
dropped, reducing the self-confidence needed for marketing themselves in
another organization, and the agency lost productivity.

In the case of the CSA. a number of ultraconservative Republicans were
uneasy about the appointment of a career director, who would likely be too
sympathetic toward the employees and lack the backbone to close the
agency. To lessen this risk, pressure was brought by theis to bring in 2
cadre of “believers” to control the closure. They also pressured the director
to distance himself as much as possible from the career leadership, whom
they regarded as strong anti-Reagan Democrats poised to sabotage the clo-
sure at every turn. The director thought this assessment of their political
affiliation was probably correct. But, contrary to the conservatives’ distrust
of these men and women, the director, with support from Ed Meese, coun-
selor to the president, as well as the OMB leadership, gambled that most of
them would be willing to respond to the presidential decision to close the
agency in a responsible manner, provided it was done in a professional
way that showed respect for people even if they disagreed strongly with
the closure policy.

The work faced by CSA employees was doubly burdensome because they
Were given a two-track assignment during the period prior to the point tha;
%‘:“gfess voted to permit closure by October 1, only seven v»{ecks away.’

e first track was to continue effective execution of the antipoverty Pro-
ﬁ::mls as required by law; the second was the distasteful track Qf planning
andcsﬁsure shc?uld Congress so decide. Instead of being given a lighter kt”::
ad di(iooved 3Slf1€t they were asked to do double duty for the gOVt’alnt:i\ﬁ:i1 oy
markabr; to their job hunt. The great majority of emp_loyees (espogle e
in theis y l\)ye.ll to these difficult circumstances, some mkmg cons1.dera e [:he C
being a _‘hty to perform well under great str_ess. One mcengve wased by

ow me"“nded that their ability to find new jobs would be influenc
ey performed in their last CSA assignment.
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Openness and Outreach

Reagan's CSA director spent much of his time working with groups who
were strongly opposed to the 1981 closure. As mentioned above, the CS4
leadership involved the career men and women extensively in planning and
executing the closure, rather than the more common approach of setting them
aside. The director also visited numerous community action agencies, natu-
ral enemies of the closure. Against the advice of Republican Party activits,
the director accepted an invitation to speak at the national conference of
community action agencies, which was expected to be a volatile forum for
venting anger over Reagan’s closure plans. Surpri singly, his speech was well
received by the supposedly hostile audience. Although he probably persuaded
not a single attendee to favor closure, his willingness to meet with them and
express respect for their views despite his policy disagreement was disarm-
ing to those poised for protest.

The director appealed to leading congressional opponents, such as Senz
tor Ted Kennedy (D-Mass), to help him conduct the closure in a manner that
L would cause the least possible pain to those involved in the CSA programs
; In fact, he kept in close contact by phone with John Sweeney, who was lead-
! ing the opposition. Each alerted the other to major steps they were about®
take. Despite total disagreement on the policy of closure, they came (01
spect each other, each never criticizing the other personaily.”

This CSA involvement of stakeholders that opposed the closure helps ex
plain the fact that the expected use of the closure as an emotional centelpi?“
f(?r marches and rallies attacking the director and the Reagan administratiol
did not materialize. Opposing statements centered on the policy issues
lhgy should have, rather than attacks on unsavory motivations or allegations
°f improper actions that could provide juicy fodder for negative media pub-
licity of the type that is often especially damaging to a president. .
‘ The unusual emphasis on openness that accompanied the CSA outreach’s
illustrated by the invitation to the GAO to come in early and closely b
tfhe closure as it began. Rather than requiring a written request from the G
d(i’: e‘::’(fufnel}ts it wished to examine, the common practice at the ur::éma- |
tive coixll:SUtIUted a simple library arrangement »\{hercby a GO r‘teaprsimpl)' (
leavin asl? eck out any document he or she wished to lookéll)t \zhom.
re tumgthe g:gordmg what dc.)cuments were taken, when, andblyms it ¥
emerg’ing enabli alerted th e director immfediately to‘any i iather
waiting fz)r t; ing the director to take quick corrective action o

e GAO draft report, when the problems would have

more serious.3
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Political-Career Partnerships

As mentioned above, Reagan took the unusual step of assigning the politi-
cally volatile task of closing the agency to a longtime career person, thereby
sending a signal that the action was to be managed in a professional, rather
than a political, manner, despite the political stakes involved. Instead of the
government’s bringing in a cadre of “loyal” political people to manage the
closure and edging the CSA career leaders aside, as the director had been
urged to do, the CSA people that the director inherited were given leadership
assignments extending to chairing interagency and intergovernmental task
forces involved in the closure.

These leadership opportunities helped preserve morale, and placed a num-
ber of employees in a better position to find new work afier closure. The
director was warned against bringing the CSA regional field directors to
Washington, where they could lobby Congress and the press to block the
closure. Instead, they were convened in headquarters several times for progress
reviews, and they engaged in one or two phone conferences each week. Their
strong leadership was a key factor in the closure. No evidence of undermin-
ing activities by the field personnel ever came to the attention of the director.
When one afternoon the director found that political “advisers” had been
imposed on each regional director to ensure they followed the party line, the
advisers were removed immediately. The president of the local union, under-
standably a dedicated opponent of the closure, was nonetheless named to the
CSA closure steering group, adding to the chagrin of many of Reagan’s most
conservative supporters. His participation was of great value. Everything le-
gally possible was done to facilitate CSA employees’ finding other employ-
ment, and considerable unpaid outside help was drawn upon, since funds
could not then be used for this purpose.

In keeping with the political-career partnership approach, the director never
had. a meeting alone with the political appointees or a meeting from which
goﬁlicall appointees were excluded. Each group had an essential interdepen-

ent role,

The decision to manage the closure in a way that reflected confidence in
the professionalism of most CSA employees played a major role in reducing
€Xpected opposition and negative publicity.” It also enabled the Reagan ad-
Ministration to draw upon the valuable knowledge and energy of these em-
?rl;);’ees d“{"mg the_ challenging task of closure. It also saved Presi(liem Reajsg
Work:dmajor political battle. Sadly, the sacrifice of these emp OY":";’S v
Close 50 hard to close the agency they loved and bring their own JO

» Was never recognized by the Reagan White House.
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approach that seemed to regard the problem as nearly insoluble, the pew
leadership decided that cleanup was doable if a clear goal of closure was
established and significant contractor incentives were provided to achieve
those goals as well as imposing credible contractor penalties for failure to do
so. In addition to reducing the period in which communities remained deeply
concerned about safety, it was thought that the best way to reduce costs to an
acceptable level was to sharply reduce the time required to reach closure, At
the same time, this collapsing of the timetable could not be permitted to
compromise safety. By focusing so heavily on outcomes, in this case the
mission of a rapid, but safe, closure, rather than continuing to be preoccu-
pied with inputs and outputs that made virtually no progress toward the ulti-
mate goal, the pace had to be increased dramatically. This required a drastic
tumaround in management strategies.

Innovative Design

The change from the traditional maintenance and operation type of contract
used in DOE facilities to a highly incentivized fee approach required a fun-
damental shift in contract management from one of managing the contractor
10 one of managing the contract. This was a highly significant innovation for
the weapons facilities that demonstrated great courage on the part of the
DOE and its prime contractor, particularly in view of the uniquely sensitive
role of nuclear safety. The impressive Rocky Flats cost savings could not
have been achieved without these and other basic innovations.”

Openness and Outreach

e Rocky Flats facility was once the center of public criticism, with the
E suffering from an image of secrecy and mystery that robbed it of any
redibility regar ding community radiological safety. The reverse became true
AtRocky Flats under new DOE and contractor leadership. Community groups
ﬂ.'a.t once attacked the Rocky Flats office now praise it for candor and acces-
siblh.t ¥ This transformation came about as the result of extensive open
mee.u."gs with the public, sharing of an enormous amount of data, and quickly
ad“s.l 18 communities of emerging problems, as opposed to the DOE past
g;acnce of discussing problems reluctantly and only after being pressed for
cu;m-3 period of time. Community groups have participated actively in dis-
C ons fegarding potential impact outside the facilities of safety issues.
*"Bressional committees have been kept far better informed. Together with
si:nl;lnﬁfesswe Progress toward closure, this strategy has replaced congres-
Ispleasure with support.
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Political-Career Partnerships

The vision of a Rocky Flats transformation was initiated by a DOE assistan
secretary in Washington and a career manager of Rocky Flats in the mid-
1990s. However, it was a successor manager, a career nuclear physicist fron
Savannah River Operations Office, Jessie Roberson, who was largely respon-
sible for bringing about the dramatic changes at Rocky Flats. She later be-
came assistant secretary for Environmental Management (EM), where, a5
political appointee, she oversaw the whole departmental cleanup effort. Strong
support came from Robert Card, DOE undersecretary, who had headed the
Rocky Flats contractor organization during the days that Roberson headed
the DOE field office.

EM is a highly professional organization, combining new approaches
with some of the earlier managerial techniques cmployed by the legend:
ary Admiral Hyman Rickover, father of the nuclear navy, who built one of
the most skilled engineering teams ever assembled. The Rocky Flats ¢
reer SES experience gave Roberson great credibility with the EM employ-
ees in her political appointee role as an assistant secretary. One does o
see among EM personnel the usual “us and them” view of political versis
career public servants.*!

General Observations

Since none of the precise circumstances that gave rise to the foregoing pres:
dential initiatives will ever be replicated in the future, one might ask why
bother with these vignettes of management history?

The author believes there is considerable significance in the fact that._ﬂl'
though these initiatives were spread over four decades, and were addressing
hd .d ifferent challenges, the management strategies singled out for discus:
sion in this chapter were applied in ways that made major contributions ©
eacl.l, Because of their enduring value, it would seem that much greater a
onon to fhese strategies could have substantially improved the P!ﬂnnmE.
Programming and Budgeting System (PPBS), the Grace Commision

Véﬂtlng Govem{ncm, and the Bush Management Agenda.
newz::gerable time has been spent on nonproductive goals e
2 b c;tt:;:epls such as the ill-advised efforts to remalfe govemmttin )
public to serv; sled, for example, to the change in emphasis from $e*
lic service g the customer, forgetting that private employment
mental diffgercvw out of different bodies of law and have a number © . ol
dom rences. It has led to an emphasis on efficiency tpat i o

orminated over the more important government goal of effectiventss

of inventiog

)
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includes efficiency but gives higher priority to achieving the agency mission.
Business practices were not used in most of the work of government em-
ployees as they pursued the strategies discussed in this chapter. In fact, they
would have been highly counterproductive in the important openness and
outreach strategies. However, the management practices of the private enter-
prise were of immense value by virtue of extensive use of contractors in the
Alaska and Rocky Flats cases. This was fundamentally different from the
application of business practices to work that is inherently governmental.

In the view of the author, most of our reinvention efforts in recent years
would have had a greater impact had they been directed more heavily toward
developing innovative ways of adapting proven concepts and strategies to
new challenges. Innovative utilization of rapidly changing technology, an
important tool of effective outreach and openness, is an area in which both
the Gore and the Bush programs deserve credit for having done just that. But
many other areas have been neglected. Internal departmental communica-
tion systems, for example, have declined in important ways. As Dan Guttman
observes in chapter 10, despite the push for outsourcing and incentive con-
tracts, we have not seen the actions necessary to increase the contract man-
agement capacity that is woefully inadequate in most departments. Increasing
the credibility of competitive sourcing and employee incentive awards has
had very little success. Departmental structures and operations are often done
on an ad hoc basis with insufficient attention, for example, to accountability
or to headquarters/field roles and relationships. Intergovernmental and inter-
agency management have been given scant attention.

Rapid Action

Although a fast start is an almost universal goal of incoming administrations,
they generally fail to do so, especially in the field of management reforms.
The planning phase of ambitious initiatives, such as Clinton’s Reinventing
Government or the Bush Management Agenda, usually dominates the first
e ar.Of apresidential term if not longer. At times, government-wide action of
Slgm.ﬁcance may not begin until the third year, when it is far more difficult to
mabilize for broad reforms and too late to institutionalize major changes
before the next election. In addition, delays increase costs and weaken sup-
Port. Why did the Nixon, Carter, and Reagan initiatives we have discussed
:n o S0 rapidly? Effective use of proven management strategies is one of
€ principal reasons. |
me;)gs txample was the quick development of a political-career panni;'rsh;;:;
u ned below, in which experienced career men and women were (ra "
pon for top leadership roles for the design and implementation of eac
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initiative.*? These people knew the problems far better than outsiders, ag

required far less time getting started than those brought in from outside 1,
design the changes. Further, their experience provided them with a good fe)

for what type of, and how much, radical change was doable. At times, lig.
ited agency capabilities require the phasing in of radical change, but it myg

be done carefully in a way that does not lose momentum. Finally, this strong
career involvement in designing the reform reduced many of the alarming
rumors about negative impacts, and resulted in a better understanding of the
reform by large numbers of career implementers, thereby enabling them to
move the action forward more rapidly.

The cases discussed here suggest that congressional oversight commit-
tees tend to have greater confidence in the ability of career men and womes
to design workable reforms than in new political appointees, and are less
likely to delay presidential plans while probing for hidden political agendss
of an incoming administration. Also, the lengthy confirmation process means
that waiting for most of the new political team to be in place inevitably &-
lays transforming broad policy objectives into specific plans and proposib

Three of these initiatives also benefited heavily from having utilized the
presidential transition period effectively in planning management initiatives
that could be launched quickly after inauguration. Too often managemen
issues are pushed aside because most transitions are somewhat chaoﬁc,@
_the new team has difficulty focusing effectively on even the most vital policy
1ssues, much less management.** Despite pronouncements to the contray
management is given low priority, something that most presidcnts-elect3“1d
their aides believe can be added after the important policy issues are &
dressed and the new administration gets its feet on the ground.“ As 2 s
Mmanagement loses out in transitions, increasing the difficulty of matchi%g
!.he rhetoric about “bringing government closer to the people” and “makitg
1t work better at less cost.”

Another problem, as Ronald Moe points out in chapter 5, is the fact
presidents no longer have an institutionalized change agent, such as the for<
Management staff of the BOB and the early OMB, to provide govcrnmC:l;
fole leade‘_ShiP and agency support in helping a new president {0 move
quickly. This was the crucial factor in launching Nixon’s New Federais®
BOB'ﬂ}anagement staff also provided critical support that helped ensi™
Surprising success of the Alaskan recovery. Although much reduced I "
{Ja‘:lty,'o.MB Management staff still provided important support for
ater civil service reform, But by the time the CSA closure occurred,
ﬁag]nel:?aﬁneut staff was able to offer very little he}pfu Th?;sf;:: o
tural and of the OMB staff that had been experienced in addr® et ¥

and crosscutting management issues on behalf of the prest
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abolished later as a part of the Reinventing Government movement. Few are
aware of the seriousness of this loss.

In addition to this lack of central leadership capacity, few departments
and agencies have an effective focal point for management leadership, as
these functions have been splintered and the senior career leadership reduced
in stature and effectiveness. Many have been replaced with political appoin-
tees, who are not only often delayed by the appointment process but they are
rarely sufficiently informed on governmental operations to provide leader-
ship for a quick start at the gate. When they do get ready, they are anxious to
go and not much interested in building bridges from old systems to the new.
Neither are many of them skilled at institutionalizing advances that do emerge.
Combined with the disappearance of OMB management assistance capacity,
the weakening of departmental management leadership has greatly handi-
capped recent presidents in launching new reforms effectively. A very prom-
ising development, however, has been the Bush inclusion of an undersecretary
for management in the DHS, as is discussed in chapter 4.

Political-Career Partnerships

Sharply contradicting the conventional wisdom about career people alleg-
edly resisting change and lacking innovation, in each of the cases covered in
this chapter we saw that the political leadership relied on career leadership to
an unusual extent in developing a practical partnership. Within this frame-
work, the political leadership always set the broad policy and retained its
ability to withdraw delegated authorities, should that become necessary. Ca-
reer leadership roles (a) enabled each initiative to be launched quickly and at
less cost, as noted above;; (b) resulted in approaches that were highly innova-
live, yet practical; () helped both congressional committees and those at
Iowe.r levels in the bureaucracy to better understand what the president was
seeking to achieve, and (d) decreased potential opposition.
 These advantages should cause future White Houses to consider utiliz-
Ing career men and women in stronger leadership roles for the design and
eAecution of new presidential initiatives than is typically the case. The Grz}ce
co.MissiO“ was particularly deficient in this respect, contributing heavily
10 its fajlure,
he;:.sla" ¢xample, the Department of Homeland S'ecurity sho!xld rely morz
atta L:' ohcareer field office leadership in responding to terrorist threats an
tial sl Is an area in which a nonpartisan, professional apgmaf:h is essen-
so vhJust as it is in most law enforcement and military organizations. 'Il‘o do
ti<; OWever, the DHS will have to increase attention to field raining, delega-
" of authority, coordination, and communication systems (Ink and Dean
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There is a fear that exposing early drafts to outside comment, and expos-
ing the architects to external scrutiny, will generate an unnecessary amouy
of opposition too early, producing an unacceptable amount of delay. How.
ever, the unusually high degree of openness practiced in the foregoing presi
dential initiatives produced the opposite results.

Extensive outreach efforts and unusual levels of openness in these injtia.
tives produced a greater diversity of good ideas on which to base the desig.
They also instilled greater confidence in the integrity of the process andr
duced the level of opposition. Contrary to conventional wisdom, they ako
saved considerable time in the long run. Finally, they led to some sense of
ownership of the initiative among most stakeholders, thereby increasing their
incentive to help it succeed.*

It must be remembered, however, that ambitious outreach steps, as vith
any strong emphasis on team approaches, require the maintenance of &-
countability, and the managerial capacity to reach decisions and take actios
on a timely basis regardless of divergence of views.

Conclusion

Finally, a review should be made of other management strategies that hav
played key roles over an extended period of time in enabling presidentd
initiatives to produce changes of significance. That review should take 1o
of the ways in which these key strategies are mutually reinforcing. It o
also look at the extent to which the success of these strategies de .
upon effective political leadership as well as the development and utiizai®
of highly skilled career leaders. The author believes that these cases waul
support the view that when executed effectively, a number of manage0e!
strategies have demonstrated their enduring value in meeting public
under changing circumstances. Instead of dismissing as dated those 178
gies that have been found effective in the past, we need to adapt them for
in future initiatives so presidents can move ahead more rapidly and DX
successfully with priority initiatives.

Notes

ctof 19“

1. The bitter Senate debate culminated in the landmark Civil Rights A of legh

in mf ;:1? <t>ng Other.things, this required quick enactment of several pieces
3y shof a major Senate civil rights filibuster. emor W
am A E:C orage Daily News, August 10, 1964. On October 12, A1askalgo o i
the reson ook sont an equally laudatory letter, referring to the usuccessful cu
Tesponsibility which was placed in the trust” of the commission staff.

el

00
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4. The Federal Reconstruction and Development Planning Commission for Alaska
was established by Executive Order 1110 on April 2 and chaired by Senator Clinton Ander-
son. It is described later.

5. The Anchorage Times August 10 editorial noted that these tight time schedules
“became even tighter under the staff’s constant prodding and watchful eye.”

6. Initially, the commission was composed of the departments of Agriculture, Com-
metce, Defense, the Interior, HEW, Labor, and the Treasury. Later, the State Department
was involved. Independent agency members were the Atomic Energy Commission, Fed-
eral Aviation Agency, Bureau of the Budget, Federal Power Commission, Housing and
Home Finance Agency, General Services Administration, Federal Deposit Insurance Cor-
poration, Federal Home Loan Bank Board, Federal Reserve System, Office of Emergency
Planning, Small Business Administration, and Veterans Administration.

7. In addition, Canada, Norway, and the Soviet Union were also involved.

8. In his October 12 letter, Governor Eagan expressed the view that the “Federal,
State and local levels were coordinated ... in a way, I am certain, has never been accom-
Plished before in the history of American disasters.”

9. Usual approaches for avoiding inflation through wage and price controls were
much too complex and took too long to establish. Instead the Agricultural Research Of-
fice coordinated an alert system that depended on a successful volunteer system, rein-
forced by considerable Jawboning by the executive director.

10. However, the executive director was startled to learn that Johnson had released to
the press his first progress report to Anderson and the president, a report that was quite
candid regarding both progress and problems in each community.

o 1. Noteveryone agreed with the decisions, but their opportunity to voice their objec-
tions in public minimized opposition.

12. The OEM director was called before a House Appropriation Committee informal
53190 10 urge the administration to drop the whole initiative before Congress killed it, a
position the committee dropped by the end of the session. .

'3. On January 30, 1969, Nixon sent a special message to Congress requesting “New
Authority 1o Reorganize the Executive Branch.”

14. March 17, 1969
andl ; Izsued the same date, this sweeping order directly affected every senator, S‘;Vﬂt:lor,
were 52[ reds of mayors and members of the House of Representatives, many o b: O(Ijn
aries ande as they df{SCCnded on the BOB management staff to argue for different ur;n:
. clties. Their demands were resisted except that the number of regions was

Teased from eight 10 e, .
by llhi gfefmc"ﬂ"dllm for the president, “Priority Management Improvement Projects lr‘:j
¢ of Executive Management,” May 21, 1969, outlined subjects to be cove

a1 Oval Office Mmeeting with Nixon.

" ?hz number of programs varies with how they were defined. hanged. an
importang d.p{°°e§ses were reformed but the program content was left unchanged,
'stinction that soon disarmed the initial critics. inning to
replace A governments later complained, however, that state red tape was begm:nng
plomons of the procedural quagmire eliminated by the federal govemxinen Nixon
‘mei'nc dose congressional consultation explains a major reason all seven plans "
under the presidential reorganization authority during his first term were pe

mllle . ser 2

.\’uog ;(y), golumo effect. This policy of consultation was one of several positive strategies
¥ reverse is ill- term.

2. Thego g d at the outset of his ill-fated second in contrast to

SCussio ions in advance of decisions, in con
Ns were true consultations in ad decisions al-

1
Many sq.¢ .
alled consultatjons that consist largely of informing groups of

"¢ady reacheq.
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22. In the view of the author, this politicizing of key management positions contrib-
uted heavily to the later gradual erosion of the New Federalism gains.

23. The reversal of the successful first-term strategy of working closely with Cop.
gress, combined with the rapid replacement of openness with secrccy, were also the direcy
causes of Nixon’s failure to get congressional approval of his proposed departments of
Community Development and Natural Resources.

24. The initial delay did not seem significant at the time, but later, the lost months
exacted a price by reducing the period available for implementation before the next elec.
tion and a change in OPM leadership.

25. Signed into law by Carter on October 13, 1978.

26. Final Staff Report of the Executive Director, Vol. |, p. vii, The President’s Person-
nel Management Project, 1977.

27. At one point Campbell alerted the executive director that the White House might
be quite concerned about his draft recommendation to replace presidential orders with
legislation as a framework for labor relations. At the same time, he stressed that he merely
wanted the director to be aware of a possible White House reaction, and the executive
director should feel free to recommend what he thought best. He did, and the FLRA was
one result.

28. During an early meeting with all the federal union leaders, surprisingly little inter-
est was exhibited by the participants. Finally one leader explained that the plans were t00
grandiose to be taken seriously, a union view that changed radically in subsequent months
as it became clear that the presidential project was for real.

29. Committee staff seldom took advantage of this invitation, but it enhanced the cred-
ibility of the process and gave congressional staff assurance that they could keep their
members informed to whatever extent desired.

30. The compensation task force was formed later than the others and developed on
separate track. Some of the labor relations decisions also came later.

31. Peacetime agencies had been combined, renamed, and reduced in size and scope.
but no closures were discovered since World War I1. Whether or not this OMB review was
accylr:;)tle, no information concerning how such closures might have been managed ¥&
available.

32. The congressional vote was to provide no funds for CSA beyond September 30. 1
the end of the fiscal year, -
e j?t Credit for this unusual communication linkage goes to John Sweeney, who inlt-

34. Today, it is the policy of the GAO to provide management with an efiﬂ)’ alert 0
P°‘;‘5b'° problems, a practice that has benefited both the GAQ and the agencies.
duced a(;‘(::%(r)es sional enthusiasm for active opposition to closure was also somz“:}a:;:
tracts and rmation emerged regarding the depth to which the agency’s awar o

grants had become politicized prior to the Reagan administration. NO
l;;rlsa(;n, for example, was permitted to even make recommendations regarding the % .
e cgfosgsrnmddcontragt§. Judgments on the comparative merits of these Pt’;g" ol
views th v timited to political appointees who did not wish to be burdened wi !

: ; t th might not be politically advantageous. el
this w'ﬁﬁn‘;sei:‘:va;?&?: 8::]: being applied at most of the cleanup sites, but atl:?:e‘s[sn:i
confidence. only one sufficiently near completion to assess its §
esﬁ:éwf?eiBmhFe.gnvmmntﬂ Management Review for 1995 contained2 roug)

X UP activities possibly continuing until nearly 2060.

38. Ihid.
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39. It should be siressed that had this drastic shift to incentive contracting been
attempted in the absence of skitled DOE managers with ex.tremely competent staff, the
result could have easily been a disaster. Incentive contracting that is managed by inex-
perienced federal personnel does not work. As Dan Guttman di'scusses in chapter 10,
government as a whole faces a major problem today because its outsourcing and its
heavy reliance upon contractors has badly outpaced its in-house capability to manage
those contracts. No one knows what this might have cost the public in terms of tax
dollars, delays, and outcomes.

40. A few concerns remain among some, but the numbers are small and the contrast
with earlier days is remarkable.

41. EM has only three political positions, the assistant secretary and two advisers.

42. This was key to the early success of Nixon’s New Federalism, yet it ran counter
10 the general pattern of the Nixon presidency with the passage of time.

43. The difficuity of integrating management with policy initiatives during transi-
lion planning was exacerbated in the case of George W. Bush because much of his
tansition planning was delayed by the Florida controversy.

44. Carter’s transition under the leadership of Jack Watson did give some attention
1o management, particularly the civil service reform. Reagan'’s transition, at the initia-
tive of Ed Harper, included a small three-person unit that dealt exclusively with man-
agement issues, including the question of closing the antipoverty agency, another case
covered in this chapter. Later transitions have given little recognition to the importance
of effectively managing the implementation of their new initiatives, despite the degree
lo w?:jich effective implementation will have much to do with the success or failure of a
president,

4. The deputy OMB director, Ed Harper, provided strong policy support, but the
dbsence of OMB management staff handicapped the CSA director, who found little
Management capacity in the CSA.
lea::fsfu ;otable exception is the Coast Guard, which does rely on professional career
ing?zs' fN":’"’S failed effort to close the Office of Economic Opportunity by withhold-
Xefth u(l}: $ Was one of several such efforts that led to the Impoundment Co:_llrol (Title
inpou Cd. ongressional Control Act of 1974). That statute prevented the president from
term enﬁ g money in instances where it would lapse if not spent. The Nixon secongi
o ‘Ott to misuse presidential power by circumventing Congress on departmen
zggamzatlons also boomeranged.

g varClea:ly, there are circumstances that do not lend themselves to the degree of

Parency practiced in these cases. National security is an obvious example. Butitis
g(: :::e"(:‘ of the author that in most instances, outreach and openness are far oo
Manageq, g 3 In designing the Department of Homeland Security, or are nlottﬁrtog:nﬂc)’!
lables m u:“ljn lthe case of Johnson’s Great Society programs, with t!le resu tt' al B
M the apeq ofu Y Stretched, gverhead costs rise, and outcomes are dlsappome:}l]):ga'ted by
failure v i Mational security, there are many examples of problems exac

ize the degree of outreach and openness that was possible.
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