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Examined is a feature of the personnel management system of the
United States Foreign Service. Lateral entry, the absorption of individuals
into the professional diplomatic corps at other than the bottom grade, is
traced from its origin with the very beginnings of the professionalization
of the career service to the present day. Considered by the elite career
system of the Foreign Service to be a threat to the career principle,
lateral entry as a recruiting method has been consistently resisted in
application. Support for this opposition has been found in constituent
groups in Congress, the executive branch, and the private sector. Proponents
have hailed the measure as a much needed expansion tool and as a method of
Infusing new bleod and new ideas into a career system perceived as having
turned stagnant and thus ineffective through conservatism and ingrowth.
The decades following World War II witnessed three periods in which massive
attenpts were made to expand the size and capabilities of the Foreign Service

through integration into the system of auxiliary career systems in the
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.fnreign affairs community. In the long term the results of these efforts
have been brought into question. Lateral entry as a reform proposal has
been directed toward the organizational structure. It now appears that the
problem with the Department of State and the Foreign Service is not fully
ofganizational but in great part one of lack of wviable rele. The decade

of the 1980s has brought changes in the philosophy of management toward
the basic problems of foreign affairs wmanagement. Lateral entry has been
de-emphasized and may well be on its way out as a technique, together with

attempts at a unified foreign affairs persomnnel system.
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CHAPTER I
INTRODUCTICN: . . « OUR FIRST LINE OF DEFENSE
For our Nation is commissioned by history to be either an cobserver

of freedom'’s failure or the cause of its success.
' John F., Kennedy

Among the problems that have confronted the Department of State

gince the events of this century revolutionized the role of the United
gtates in foreign affairs none has raised as much controversy and posed
such direct threat to effective diplomacy as those dealing with personnel,

The conduct of the foreign policy of the United States in a world
of rapid change has become a matter of crucial importance to all Americans,
Dramatic and far~reaching changes in the environment and conditions of
great power diplowacy have occurred as the aftermath of two major World
Wars and a disturbing number of lesser military confrontations. It is
probable that a change has occurred in the very substance of diplomacy
as a method of negotiation., This places a heavy burden on the Depart=
ment of State, for the search for peace is primarily the task of diplomacy)
and in the worldwide effort for peace American diplomacy must play a
central role.

The role must be greater than a mere cocalescent through which a .
balance is maintained in international relationships. The role demands
leadership of unparalleled quality through which the world of tomorrow
is created today.

of continuing=--and growing=--concern are the character and quality
of foreign affairs personnel and of their condition ¢of employment and of
operating procedures within the Department of State, the executive agency
charged with principal responsibility for the conduct of diplomatic

relations. 1In final analysis, diplomacy is diplomats.
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Organizations undarstandably place considerable value on
achieving the optimum use of their resources in order to accomplish
program objectives., The failure of management to assign appropriate
values would mean that resources would be wasted or that all objectives
might not be achieved. The central and most valuable resource of the
pepartment of State is the Foreign Service officer corps of the United
States Foreign Service.

In the effort made since World War II to achieve an effective
foreign affairs organization both the Executive and legislative Branches
of government have taken a remarkable series of measures to build to-
ward a coherent and purposive foreign policy through recruiting and
deploying a career group of top quality men and women committed to the
wise conduct of such policy, Well intended measures for improved
personnel policies have invariably peaked and faded away after a few
years. Not only has there been difficulty in making proposed solutions
work effectively, but there has also been difficulty in defining the
problem in ways that point to real solutions,

The modern Foreign Service was created by the Rogers Act of 1924,
The Act provided a fairly clear«cut charter for a permanent Foreign Service
and created closed career or professional conditions for the amalgamated
gervice which resulted from combining the formerly separate Diplomatic
and Consular Services into the Foreign Service. The new Service was
initially administered by personnel of the career service itgelf out=
side the framework of the general Civil Service,

There are important differences between a career service and
the general Civil Service., In Harcld Stein's words, it (the Foreign
Service) became a "conacious and coherent group operating within but
largely apart from the larger governmental structure, Usually called
the 'Professional Service' or the ‘Career Service' by its members, who
look upon themselves primarily as 'political officers,' it has its
own distinctive entrance and tenure procedures, its own salary system,

its own sensitivity and code of privacy. It constitutes as it were a guild.“l

1
Harold Stein, "The Foreign Service Act of 1946," in Harold Stein,

ed., Public Administration and Policy Development, A Casa Book, (New York:

Harcourt, Brace, 1952), p. 664.
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There are identifiable and gignificant consequences of eatablishing
separate career services within the general government structure. Several
are outlined below and are considered in this study.2

Members of a career personnel system must always work with other
personnel within thé organization who lack comparable career status. To
the extent that the system approaches being an "elite" system, to that
extent ig it exclusive and preferential vis=-a-vig the other employees. A

consequence of the sense of unity, cohesiveness, and homogeneity within

the career system itsgelf is friction, difficulties of communication, and
low morale with and among the other personnel of the organization.

A second consequence of a career system has to do with flexibility
: in the utilization of manpower to meet rapidly changing needs. A closed
¢ career system which contains a body of trained and experienced persons can

readily adapt itself to certain kinds of changes in the short run through

quick reassignments, transfers, even movements over thousands of miles,

s It is uninhibited by position classification, following a rank=-in=-person
concept, and enjoys a degree of loyalty and discipline, sometimes legally
enforceablé, not common in the general Civil service, But if it is
called upon to meet sudden needs requiring different kinds of sgkills or
to anticlipate and prepare for basic changes in mission, rapid growth, or
rapid re-education, it is very inflexible.

A final consequence is conservatism in the sense of resistance to
change that might weaken the system. The conservatism envisaged is that
directed principally to threats of change to the system itself, to its
status in the general government, and to the career futures of its members.
The system itself, because of its self-governing nature, will cause the
perspectives of its older members, who are in leadership positions, to
dominate the views of subordinate system members. Change, for whatever
purpose, will be anticipatedly retarded.

Bince World War II, the older career systems have been under con=
siderable stress. All have changed in response to pressures from outsida
and within, The major challenges to these systems fall within four main

clagses: egalitarianism; the knowledge explosion, both technical and socialy ¢

2 . . )
Frederick C, Mosher, Democracy and the Public Service, (New York:

Oxford University Press, 1968}, pp. 150«154,
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%?Ilﬂaqement: and politics. Each of these has impacted on the Foreign
Eflervice career system. Specific strategies have baen developed by both
j‘:the Dapartment of State and the Foreign Service to deal with thege

. challenges,

No system built on the premise of bottom=level entry can eguip
itsslf internally with the vast array of knowledge and technigues to handle,
* in an effective and up-to-date manner, the problems in its established area
- of activity.3 The Foreign Service has been particularly cramped by this

. fact, The situation developed as foreign policy problems began to cut

- atross geographical and functional lines. The traditional division of

; organizational responsibility was called into question, since a single

i department no longer could assert an exclusive right or capability to

_E make policy. As a consequence, the policy process became one of shared

é responsibility and overlapping authority.

The capability of the Foreign Service to keep pace with the
rapidly changing situation hinged in great part on its ability to absorb
into the professional service different types of specialization and
exparience by lateral entry. Iiu the stronger carear systems such as the
Poreign Service lateral sntry is a last resort measure which often must
ba forced from the outside. Lateral entry is a threat to the essence of
the career principle of the aystem :i.tself.4 it permits entry into the
system at other than the bottom level and thus causes a cascade effect
‘ in the blockage of promotions, assignments, and other benefits of the
2 system to which members below the point of lateral entry would other=
wise have been entitled.

The Department of State identifies in a positive sense the need

te bring into the Foreign Service a selected number of highly gqualified

3Ibid.' P 158,

4The closed career principle as here understood enviesages a per=
sonnel system composed of people selected soon after completion of their
basic education on the basis of competitive examinations who are expected
and who expect: (a} to spend the bulk of their working lives in the same
organization; (b} to be advanced periodically on the basis of competition
with their peers and evaluation by their superiors to top grades in their
organizations; and (c} to be proteacted in such competition from outsiders.
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persons each year at the mid-career and higher levels. .The Departmant

recognizes that any career service, no matter how adequately staffed, can

3 profit from infusion of "new blood" and “fresh ideas" from individuals

vho have had experience and who have formed their ideas and philosophy

in a different environment. Members of the Foreign Service have regularly
concurred with the Department on this matter although adding a caveat that
lateral entrants should be a specific but limited number of experienced
and highly qualified persons. Lateral entrants have been present in the
Pareign Service officers corps since the late 1920s. The roots of the
question of lateral entrance originate in the period of professionali-
zation of the Foreign Service, 19051915, The number of lateral entrants
peaked during the years of the Wriston Program, 1954 to 1958, when in lecs
than four years more than 1,500 persons were brought into the corps.
"Wristonization," as the program was called, was a program forced on the
system from the outside.

Although it is probable that the Department of State will centinue
to recognize the value of acgquiring Foreign Service officers through lateral
entry, it is significant that the Foreign Service Act of 1980 does not
contain specific provisions for lateral entry. The numbers of individuals
who have entered the Foreign Service officers corps through lateral entry
has dwindled significantly in recent years, Since 1975 lateral entry has
been used almost exclusively as a discrete program for absorbing women
and other minority group representatives into the Service at the mid-levels.

Considering the Foreign Service Act of 1980 and related developments,
now appeared to be a propitious time for a comprehensive review of lateral

sntry as a discrete program. Proponents of reform both within and outside

. the Department of State and the Foreign Service cfficers corps have con=’

sistently proposed a more liberal use of lateral entry. Yet the career
system itself, the Foreign Service, has defended itself from the wide=-
gspread use of this strategy of accomodation from the birth of the Service
to the present day.

In November, 198l, the Department of State provided responses to

a series of questions on lateral entry which were posed as a portion of
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8 study.5 The responges have been incorporated throughout this study.

Interest in this subject area was prompted as a result of per=-
prming a series of SPSS package cross=tabulation routines with data
pmpiled in a social sciences program on American ambassadors. Methods of
try into the Foreign Service and world region of assignmant as an am=
bassador were interrelated and the data summarized for all ambassadors
#ppointed during the Truman, Eisenhower, Kennedy, Johnson, Nixon, Ford,
and Carter Administrations. Data for political appointees was omitted.
gtilizing tha null hypothesis, it was assumed that there was no difference
batwaen method of entry with respect to world regions of assignment as an
ambassador, Chi=square computations, using a conservative .0l level of
significance, resulted in the rejection of the null hypothesis. Ambassadors
entering the Service through lateral entry were not assigned to posts in
Latin America, the Middle East, and Communist countries at the frequencies
. expacted, The questions posited by this relationship led to a review of
the origins, development, and current status of the lateral entry
' phenomenon,

This study is an objective analysis of lateral entry as a personnel
tocl of the Department of State in the management of the Foreign Service,
The history of this method of nonorthodox entry is traced from its origins
to the current status under the Foreign Service Act of 1980, No effort is
made to offer a solution as to whether or not lateral entry should ba
institutionalized within the personnel practices of the Foreign Service
ags a recruiting method, There are two fundamental reasons for declining
tha offer of a solution. The first of these liea in a belief that the
Department of State remains without a principal role in the foreign affairs

government. Striving year after year to protect a narrow area of foreign

5Department of State responae was provided during a conferencas
held November 20, 1981, at the Department of State, Washington, D.C.,
Ruth Schimel, William I, Bacchus, and Frontis B. Wiggins, of the Office
of the Director General of the Foreign Service and Director of Personnel,
and Margaret Barnhardt, Chief, Recruitment Division, Office of Recruitment,
Examination and Employment, United States Department of State, discussed
the subject of lateral entry with the author,

3
4
;-:
;
;
3
A
i
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fairs responsibility, frequently referred to as international relations,
he Department has not faced the inevitable conclusion that in .the con=-
‘tamporary environment most issues are interdepartmental in nature., Without
a viable role, how does an organization adequately plan for its manpower
requirements? The possible answers to that guestion point to the second
reason. The tenacity with which the Department's career systems have clung
to an entrenched code of bureaucratic beéhavior has led to a reservation
concerning the utility of_the Department of State, If there were a strong
cenviction within the Executive Branch that the values, perceptions, and

; diplomatic practices traditionally associated with the Department offered
;Eln important resource vital to the cause of national security, then inter=
?:nul Departmental reform would occur without delay.6

Excluding the Departmant and the Poreign Service, who really cares
§ that there has been an inability to merge policy formation and operations?

The inability to merge the two processes has directly affected the extent

candidates for the Foreign Service, Every American should therafore care,
for perssnnel problems are preventing the Nation from tapping the rich
professional resources of the Department of State,

Tha Department of State is at the officlal center of the foreign
affairs government. Howaver, the Department is only part of the foreign
affairs government today, and by no means a predominant part. New inatitu=-
tional powers have emerged in the policy-making establishment. No attempt
is made in this study to treat tho personnel systems of other foreign
affairs agencies, The Foreign Service of the Department of State is the
gole focus of attention as the critical problem of personnel is deemed to
lie within that agency. Other foreign affairs agencies have seemingly
escaped the severity of the problem for a number of reasons, not the least
of which is that thay have been established either to administer particular

programs, work on specific policy problems, or provide important policy

Henry I. Nash, American Foreign Policy: Changing Perspectives

on National Security, Revised Edition, (Homewood, Illinois: The Dorsey
E Press, 1978), p. 144,
.
EZ

to which the Department has been able to recruit and retain the best possible



support functiong and instruments., The Department of State's mission

requirements are measurably more complex and intricate,




CHAPTER I1II

THE BACKGROUND: A NEW DIPLOMACY

They (diplomatic positions) are places merely for the raward
of partisans) places of refuge for worn=-out, useless, second-rate

ﬁ;politicians. Repfesentativé W. Ranson Davis, 1834

In the foreign policy portion of his opening statement at his
confirmation hearings, Secretary of State Alexander M, Haig, Jr., assured
the Senate Foreign Relations Committee that the United States possesses

~ %" ¢ » & full range of the instruments of effective statecraft . . ."7

:i Eeéreﬁary Haig described these instruments as including “a diglamatic
corps second to none.'B Speaking to what he considered to ba the urgent
tagk of reestablishing an effective foreign policy consensus, Secretary
Haig saw the need to undergcore the role of the Foreign Service officer

corps as & necessary condition to consensus in that

» « « the most consistent articulation of policy is wasted if
the professicnals who must execute it are divorced from its form=
ulation and if their experience and skill are usurped in the name
of confidentiality, haste, or political sensitivity. The career
pexsonnel of the State Department and the Foreign Service are an
unmatched intellectual resource, and they will be around long after
the President and Secratary of State are gone, If the United States
is to act consistently and reliably in the world arena, it must use
its career professionals. Their effective participaticn in policy=-
making is imperative.

Secretary Haig has become bhut the latest representative of an
incoming administration to express concern about the problem of organizing
our government for foreign policy. Few problems have been probed as often

in this century as that of modernizing our diplomatic establishment.

United States Department of State, Secretary Haig, Opening State=
ment at Confirmation Hearings, Current Policy No, 257, January 9, 1381, p. 4.

8Ibid., p. 4.

QIbid.' p. 3!
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Since World war II alcne more than a dozen major studies or proposals

have appeared.lo The problem of foreign affairs organization has been

considerad from the broad aspect of total organizational reform to

narrow reviews focused on specific areas such as personnel administration,

- Most of the studies of the last three decades have centered on the Foreign

?iService officer system as the foundation of the foraeign policy structure,

;?and as the portion of the structure most urgently in need of reform.
Reform movements have followed a pattern of Presidentigl leader-

ship preceeding Congressicnal action. Each major legislative_enactment

has followed a period in which Executive Orde;s were utilized to form-

f ulate reform measures within the Department of State, Recommendations

for reform have arisen from a number of sources and have been pursued

: under a variety of auspices and arrangements.ll Legislative enactments

. have subsequently provided a statutory base for reform gains and served

ag the springboard from which new reform proposals are launched. Yet,

incongruous with the perception of reform as an instrument of organizational

change, early in the third century of our nation's history Secretary Halg

is warning that the absence of consistency, reliability, and balance as

essential attributes guarantees an unsuccessful foreign policy. This

inherent difficulty, according to the Secretary, has been complicated in

the past decade by the breakdown of foreign policy bipartisanship and by

the development of unnecessary division between Congress and the Executive

Branch, and among executive branch departments thernselves.l2 Time will tell

whether the Reagan Administration will respond to the foreign affairs

experiences of previous administrations, whather emulation or avoidance

was their aim, or overcome the legacy of "muddling through" and establish

a need to go beyond it., Going beyond may necessitate defining a princiﬁél

0 .
The appendix contains a list of these major studies.

11 . .
Reform has been pursued under a variety of auspices and arrange-

mants: a Presidential~Congressional commission {(the first Hoover Commission};
A Presidential staff agency (Bureau of Budget); a Presidential ad hoc group
(the Duflon study)s an internal Foreign Service group (the Chapin=-Fosgter
study}ls committees appointed by the Secretary of State (the Rowe and Wriston
Committees, the Macomer study groupl; outside groups under contract with a
Congressional Committee (the Brookings Institute and Syracuse University};
and outside groups organized with private support.

2
Department of State, Secretary Haig, Opening Statement at Confirme
ation Hearings, p. 3,
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role for the Dapartment of State that is both useful and feasibla,
The davelopment of a professional foreign gservice in the United
States has been a gradual process, The first sustained effort to modern=

ize our diplomatic establishment in this century arcse from within the

i Department itself, The ranks of the reformers contained not only members

"? of the establishment but other elements of the Executive Branch, members
of Congress who perceived the urgency of reform, special interest groups
such as the National Civil Service Reform League, publicists, businessmen,
and interested private citizens, The first assumption of this and subsequent
reform efforts was the necessity of a diplomatic service. The reformers
therefore sought to change its existing structure to achieve greater
and more effective performance. '

The diplomatic establishment of the late nineteenth century was
far removed in nature from that of today. One historian described the
Department of 1898 as "an antiquated feeble organization, enslaved by
precedents and routine inherited from another century, remote from the
public gaze and indifferent to it. The typewriter was viewed as a necessary
evil and the telephona was an instrument of last :reso:.'i:."13 The establish=
ment consisted of the Department of State and the two oversgeas elementg,
the diplomatic and consular services., The public exhibited scme confusion
in distinguishing between these entities, frequently considering them to
ba a single unit, or at least tha overseas services as one unit. The term
"Foreign Service” was just beginning to be used to refer to both services.

The early overseas service of the United States was as unpretentious
as the domestic establishment. The need for diplomacy had been apparent
from the start as the Colonies formed themselves into the Unitud States. -
Congress believed that they had earned themselves "a place among the rising
powers of Europe™ and felt the need to cultivate "a friendly correspondence
and connection with foreign countries."l4 A Department of Foreign Affairs
was created by Congress on January 10, 1781, and a secretary appcinted to

assume the regponsibilities for foreign affairs. A later law passed by

AY

13 '
United States Department of State, A Short History of the U, S.

Department of State, 1781-1981, Publication 9166, January 1981, p. 19,

141bid., p. 1.
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:%Canreas gave certain domestic responsibilities tc the Department as well

S as foreign duties., President Washingten approved this change which set up

?'act of April 14, 1792, provided legislative prescriptions for the Consular
%fservice. Under the Constitution, the President has been given a share of
.é’th. power in the appointment of “Ambassadors, other public Ministers and
}5c°nnuls.“15 This power of appointment is shared with the Senate under

ﬁ advice and consent provisions. Drawing upon these provisions a diplomatic
iAsorvice, assigned the task of conducting political relations with foreign

i countries, and a consular service, which dealt primarily with commarcial

matters and the needs of American citizens abroad, were created. At the
very beginning of the Department's history certain personnel practices
. were adopted that adversely affected Amarican foreign relations for many
years., Little or no interchange took place between those serving within
the Department at home and those in the serviceg at overseas postas, No
provision was made to encourage transfers between the Diplomatic Sarvice
and the Consular Service, These circumstances limited flexibility and
interfered with the development of professionalism,

The low priority attached to the political aspact of foreign ra=
_1ations resulted in a tendency to depreciate the Diplomaﬁic Service. The
practice of the "spoils system"~-=-the award of government appointments in
raturn for political support--reinforced this attitude. The Consular
Service, although subjected to the same deprecations, fared somewhat
better in achiaving status. A primary reason for this rested on the
pervice's cleoge relationship to growing financial and eccncmic intereets
abroad and the interest group_political presgure arising therefrom. .

In 1900, the Department maintained 41 Diplomatic and 318 Consular
Service posts. These statlistics reflected extraordinary additions to the
international political commitments of the United States, The expansion
required an equally extraordinary series of changes within the Department

ranging from increased annual budgets to internal reorganization. The

15U. S. Const, art, II, sec, 2.

3. Department of State with a Secretary of State at its head. A congressional
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‘most distinctive feature of these changes was a strong movement toward

€ fully professionalized and democratized foreign services. The transform=
ation in American foreign relations that began at the end of the nina-

' teenth century forced the nation to recognize that it paid dearly for
pravious amateurism in the conduct of foreign policy.

Voices advocating reform had been active well before the turn of
Fithe twentieth century., The voices arose ag a rasult of America's growing
involvement in the affairs of the world, The public was becoming more

j avare of the direct relationship between their personal welfare (in terms
Eof national security and individual economic opportunities) and their

- government's diplomatic negotiations and official committments in foreign

j' areas. As new functions and activities were identified as being within
iftho general area of interest of the diplomatic establishment, new challenges
??uare created for the professional group responsible for the conduct of
:.:Fdiplomacy.l6 The nature and scope of these challenges rapidly accelerated
l‘after 1900, In the nineteenth century the practice of the speoils system,

.? government preaccupation with domestic affairs, public apathy, Ceongressional
{:indifference, and the lack of a strong executive leadership had all acted

% to delay the estakblishment in America of a professionally trained and ex-

i perienced foreign service able to draw from the varied segments of American
society and committed to a career in the public service. Momentum thus
developed to change the personnel system for foreign affairs., A reform
movement with the persistence of the one which came into being is not gen-
erated out of small and unimportant considerations. Typically, the parties
Tz.involved felt that issues of great moment were at staka, amounting basically
te nothing less than the adequacy of the conduct of U. 5. forelgn affairs

in extramely critical times.17

16The diplomatic establishment during the period discussed consigted
¢f two distinct services: the Dipleomatic Service assigned the task of con=-
ducting political relations with foreign countries, and the Consular Service
which dealt primarily with commercial matters and the needs of American
citizens abroad, Both services were within the organizational structure of
the Department of State, wherein other substructures were formed to support
their effort, These substructures are termed the Departmental Services.

17 . .
John E. Harr, The Professional Diplomat, (Princeton, NJi Princeton

University Press, 19269}, p. 45.
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Prom within the diplomatic establishment came a steady pressure
jor the creation of a career system.l8 At the turn of the century the
stablishment was still without a bona fide merit system and other im-
ovements essential to the development of a truiy professional service.
forrecting this problem was viewed as a reguisite condition to improving
the capability of the Department of State to carry out its traditional
gepponsibilities for diplomacy.
Not infrequently in the early part of the century an anology was
[ drawn between the diplomatic profession and the military service. The
Ellttar, held to be an crganization exhibiting staunch constituticnal
advocacy, and whose officers neither had nor desired a political future,
was perceived as an organizational model for the diplomatic establishment.

»

The fact that the major component of the military establishment was going

fthrouqh its own radical reform perhaps helped to emphasize the analogy.

I Selecting the United States Navy personnel system as the one most desire-

1 able for emulation, diplomatic establishment reforms to the present day

& have incorporated selected aspects of that system,

As the nineteenth century drew to a close a significant shift in

: reform proposals occurred which reflected in the Diplomatic Service. Re=-

formers in the period after the Civil War had been ambiguous about the
level of the Service that their reform measures encompassed. The new
amphasis was clearly on restricting merit to the secretaryships leaving
tﬁe ministerial level firmly rooted in politics. Exceptional secretaries
from the lower service would on occasion be promoted to the upper, minig=
terial level, Some reformers still advocated an entirely professionalized
sarvice and continued to urge its adoption. Supporters of the half career
and half political viewpecint prevailed,

There were those who felt that a diplcomatic establishment was
necegsary but disapproved of the various reform proposals. A number of

individuals actively defended the advantages of the spoils system in pre=-

paring candidates for the field of diplomacy. These dissenting voices

and Frederick C. Mosher, Democracy and the Public Service, Chap. 5.

i 0"
IBA comprehensive discussion of career systems is found in N. Joseph
Cayer, Managing Human Resources, (New Yorks St. Martins Press, 1980), Chap. 4,
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From within the diplomatic establishment came a steady pressﬁre
the creation of a career system.lB At the turn of the century the
tablishment was still without a bona fide merit system and other im=-
ovements essential to the devalopment of a truly professional service.
;errecting this problem was viewed as a requisite condition to improving
capability of the Department of State to carry out its traditional
sponsibilities for .diplomacy.

Not infrequently in the early part of the century an analogy was
awn between the dipleomatic profassioﬁ and the military service, The
tter, held to be an organization exhibiting staunch constitutional
vocacy, and whogse officers neither had nor desired a political future,

8 perceived as an organizational model for the diplomatic establishment,
fhe fact that the major ccmponent of the military establishment was going
xhrough its own radical reform perhaps helped to emphasize the analogy.
Selacting the United States Navy personnel system as the one most desire-
thla for emuiation, diplomatic establishment reforms to the present day
ﬁhlva incorporated selacted aspects of that system.

Ags the nineteenth century drew to a close a significant shift in
reform proposals occurred which reflectad in the Diplomatic Service. Re=
formers in the period after the Civil War had been ambiguous about the
level of the Service that their reform measures enceompassed. The new
smphasis was clearly on restricting merit to the secretaryships leaving

. the ministerial level firmly rooted in politics, Exceptional secretaries
;fttom the lower service would on occasion be promoted to the upper, minia-
ﬁ'tlrial level., Some reformers still advocated an entirely professionalized
- sarvice and continued to urge its adoption. Supportera of the half career
and half political viewpoint prevailed.

There were those who felt that a diplomatic establishmant was

E necessary but disapproved of the various reform proposals. A number of

individuals actively defended the advantages of the spoils system in pre-
paring candidates for the field of diplomacy. These dissenting voices

_f lah comprehensive discussion of career systems is found in N. Joseph
Cayer, Managing Human Resources, (New York: St, Martins Press, 1980}, Chap. 4,

and Frederick C. Moshey, Democracy and the Public Service, Chap. 5.
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¥ frequeftitly found support in the silence of Congress and public apathy.
;After 1888, in response to changing intesrnational circumstances and the
f demands of the informed, distinct movements within and outside the service
took place. Few sessions of Congress met without a resolution calling for
an investigation of the two overseas services or the introduction of legig-
‘1ation to improve their organization. Although most attention centered on
the Consular Service, the Diplomatic Service received its share of
commantary.

The Consular Service during this period had the powsr behind it
f America's number one interest group--business. It is probable that it
was the demand of buginess for the reorganization of that Service on a per-
%lﬂnent, efficient bagis that led to the initial advances made in that Service,
}Diplomacy was viewed acs necessary but the conviction that a trained diplomatic
;lervice was necessary was only growing,
Within this framework of rapid change the tendencies toward a merit
. service grew measureably, Men in increasing numbers who entered the service
¥ intending to make it a career found positive 6igng of the growth of a true
E;caree: service, thus confirming their expectations, All of these devaelop=
f ments needed the assistance of a sympathetic presidential administration.
firrom 1888 to 1906, almeost every President and his Secretary of State public-
i ly supported the merit service principles for diplomacy and privately sought
{;tp assure the tenure of competent secretaries. Much of their gupport stem=
{ilnd from the sheer necessity arising from the exponential growth of the
:toreign business of the United States. Frequent rotation of personnel,
= a characteristic of the spoils system, was causing a disruptive influence
55 on American representation abroad and, as a consequence, the rise of con=
siderable political pressure at home

The turn of the century effort was catalyzed by Wilbur J. Carr
(1870-1942), "The Father of the Foreign Service.”l’ Entering the Department
as a clerk in 1892, he bacame Chief of tha Consular Service in 1902, Chief

. 190nited States Department of State, A Short Hiétory of the U, S.
i Department of State, 1731-1981, p..21.
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EClerk in 1907, and served as Director of the Consular Service from 1909

to 1924, A believer in acientific management and administrative efficiency,
rr first undertook the reform of the Consular Service, Although a broad
sactor of government gervice had been removed from political patronage

by the Civil Service Act of 1B83 the Diplomatic and Consular Services were
#ot under the Act, Carr strove to extend two features of the Act, pro=-
fegsionalism and merit, to all aspects of the diplomatic establishment.
9Catr'a efforts in the first decade of the twentieth century were assistad

f by the presence of a Chief Executive that embodied the movement toward the

f morit service in diplomacy. Theodore Roosevelt had long been interested

8 in civil service reform and as early as 1894 had outlined the need for the
® merit principle in foreign affairs administration. While President, he
-:cxtended the classified civil gervice to cover the non-career service em=
ployeea of the Department of State. As the first President to think real=
istically in global terms, he was vitally awarae of the necessity for com-
;pntent foreién affairs information from trained observers and of adequate
fipolitical representation abroad. In practice, Roosevelt was determined
;fthat effective secretaries would ba retained in service and advanced

¢ through merit.

Elihu Root, who became Secretary of State in July, 1905, subscribed
ﬁ‘to Rocsevelt's policy of the retention and advancement of competent secre-
i‘tariea. Root's appointment had been specifically made with a view toward
E;!Borqanizatian of the administration of all branches dealing with foreign

; affairs., While previously serving as Secretary of War Root had gained

3 valuable experience in modernizing outdated administrative machinery. The
~ commitment to reform by Roosavelt and Root was more than shared by the
génepartment of State. |

l_ In 1505, tha cumulative pregsures for reform from both within and
-i'outside the Department demanded the attention of the President and his
Secretary of State., There was a nascent diplomatic career service growing
without a basis in legislative enactments. The ééreer principle had strong
advocates within the Department and both Root and Roosevelt approved of and

supported its application. The career principle had many opponents within
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the Congress and the public secteor, but thelrs was essentially the

oppogition of apathy. Against this interplay of forces the first step

was taken toward placing diplomacy on a firm career basis.zo

In the opening years of the twentieth ceﬁtury the Congress had

refused all congular legislation., The time available for Sacretary Root

to devote to reform projects was cut short by the priority demanded by
international complications. 5till, Root and the President decided to

i?.ﬂopt consular reform measures that would give a lead to Congress and

;?tatablish a precedent for future reforms. Reform through Executive Order

::lppealed to Roosevelt especially since his reelection in 1904 assured his

%;continued presence in office, Reform through Executive Order would cir=-

{ cumvent Congressional legislative inaction and at the same time satisfy

i some of the mounting pressures from business greoups for an effective

é Consular Service,

Beginning first with a directive that related solely to the

Consular Service; Root later became convinced that the opportunity was

:; present to initiate the merit system in the Diplomatic Service. Two

_? separate Exacutive Orders were drafted. Roosevelt subsequently accepted

i both orders and promulgated them on November 10, 1905, The consular

3 order committed the Administration to three principlesy admission to

the Consular Service by examination; promotion solely on the basis of

“'ability and afficiehcy; and opening the examination to all, not just to

designees of the President as was the case under earlier Executive

Orders.21 The first two principles had already appeared in earlier

Executive Orders but the absence of the third principle rendered them

ineffective. The diplomatic order applied principally to the secretaryships

and provided that vacancies be filled either through transfer or promotion

from some branch of the foreign service or "by the appointment of a peraon,

2 . . . .
0Warren Ilchman, Professional Diplomacy in the United States,
1779=1939, (Chicago:; Chicago University Press, 196l1), p. 54.

2 . .
lSmith Simpson, "Perspectives of Reform," The Foreign Service
Journal, Vol, 48, No. B, August 1971, p. 18,
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huho, having furnished satisfactory evidence of character, responsibility,
and capacity, and being thereupon selected by the President for examination,
';13 found upon such examination to be qualified for the position.“22 The

I rder did not extend the merit principle to the ministerial level. Root

- issued a departmental order on the same day establishing a Board of
Examiners within the Department whose duty was the adminigtration of
ppropriate examinations for entrance to the Diplomatic and Consular
Bervices,

T™wo principles, both of which persisted later in legislative en=-
ctments, were accomplished through the diplomatic orders fitness for office,
dther by experience (ministerial level) or examination (secretaryships)
and examination by a Board of Examiners authorized to gsee that the exam=
ination provisjion was carried out., By implication the order also embraced
- pecurity of tenure,

A number;of other features of the diplomatic order must be noted
B the order was still a Eonsiderable distance from the demands of the
- raformers. The format of the reform, an Executive Order, provided no basis
in statute and was binding only upon Rocsevelt. The requlred examination,
E‘in egsence just a qualifying test, was to be administered only to designees
; of the President. This allowed partisan considerations to continue. No
- clear=cut avenues of promoticn were established as secretaryships were not
graded, Finally, the provision permitting transfer or promotion from an=-
1i other branch violated the career principle, for entrants could always be
trangferred into the service over the heads of existing members. This
feature, lateral entry, a controversial matter from the very beginning,
was to grow intc one of the most devisive issues of Departmental reform.'
During the years prior to the Rogers Act of 1924 the question of lateral
entry lay submerged in the greater issue of first establishing a career
service,

The fact that the order fell short of the anticipations of the

reformers was probably an act of commission. Roosevelt was vary much

22Good Government XXIX (November 1%12), pp. 105-106,
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;?auare that the service still harbored a number ¢of individuals who lacked
f;ihe essential qualifications. He intended to change these individuals
E;uhenaver the need arose, A completely closed career system would prevent

g him from appointing men from the outside. No doubt, President Roosevelt
:falso possessed a realistic view toward reform and desired to keep options

E open for future efforts,

| The Roosevelt order attracted little attention, Among the sup-
}’yorters of professional diplomacy, however, it was received with enthusiasm.
? Those who opposed thg application of merit principles to the Diplomatic
?‘service remained silent, Root, who was concerned about the political ime=
éipact of applying merit to both the Diplomatic and Consular Services, was
ifcgraeably surprised when violent objections did not materialize,

: Although the Roosevelt=Root Diplomatic Service remains open to

k' valid criticism several gehuine advances toward professionalization of the
é‘ﬁarvice ware mada. One of these was promotion within the Service. Llong

E afflicted by patéonaga, a change in administration normally had signaled
T.changes in mecretaryships and consular representation., Political appoint=
f ments had remained the order of the day despite growing public concern

; over the quality of representation abroad, HNevertheless, certain members

i of the foreign services developed special competence and pursued carears

: of reasonable stability in diplomatic and consular assignments, Roosevelt
'ﬁ recognized the value of nonpartisan retention of such men and the necessity
5105 providing for promotion within the system. However, his view was
? characterized by the apothegm "There iz nothing greater than habit.“23

i ?lrtisan acts were still very avident.

3 The principle of security of tenure did gain added credence., That

; certain individuals were promoted within the system implies that they re=
L'tained their membership in the sarvice. Roosevelt's periocd ag Chief Ex=-

f ecutive was marked by a decrease in original appointments as more and more

? qualified men were retained in office, For individuals entering the services

under original appointment the examination process was refined and improved.

23ovid, Ars Amatoria. Bk. ii, 1. 345.



20

The 1905 Executive Order for the Diplomatic Service had long-term
ffacta relevant to professionalization of the Service, Both the diplomatic
fand consular orders were the product of legislative-executiva cooperation,
¥ot only was Secretary Root effective in his relations with Congress but
rthere were others within the Department of State, such as Carr, who had
influential congressional contactas. The level of cooperation, which ex=~
ftended to the willingness of Departmental representatives to testify before
.gnnqressional hearings, advanced the cause of a foreign service career

systen.,

One example 6£ these relations was the successful pasgsage in April,
£1906, of a law reorganizing the Consular Service, Partly a synthesis of
']mevious bills on the subject, the Department'd final draft on the proposed
legislation contained merit and classification brovisions, added a system

f inspections, and provided several administrative prohibitions relating

to hiring and accounting,., The law as accepted eliminated Roosevelt's
xamination systém and the merit provision and dilutad the mechanism of
lasgification, Roosevelt, accepting the advice of Roct, Carr, and others,

[ supplemented the new law with an Executive Order of June 27, 1906, The
order contained three principles of significant nota: creation of a Board
-@f Examiners and admission to the Consular Service by examination; promotion
| solely on the basis of ability and efficiency (merit); and opening the
xamination to all, not just to designees of the President (thus the
abolition of partisan considerations).24 _
: The 1905 order for the Diplomatic Service was not enforced lon§
f?enouqh to generalize its effects on the Service, Perhaps one measure of
gflts effect is found in the statistical fact that 39.l1 per cent of those
l;lppointea had seen gervice either as a private secretary to a minister

E.or ambassador or as a member of the Consular Service. The latter were not,
;;hpweve:. cases of lateral entry, They had taken positions in the Consular
;;sa:vice to await openings in the Diplomatic Service, The statistic would
E indicate that there was some concepticn existent that the Service offered

¢ a career potential.

- .
3 Smith Simpson,“Perspectives of Reform," The Foreign Service
g Journal, p. 18.
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The growing responsibilities of the Department of State forced a

; orough reorganization in 1909, Under the administration of President
iallinm H. Taft, slow progress toward professionalization was made., The
?_ca of change quickened after Taft appointed ag First Assistant Secretary
” ancis M., Huntington Wilson. Wilson, a long=-time advocate of reform in

3 Diplomatic Service, succeeded in enlarging the number of leadership
positions within the Department. One such position was a Director to

‘ ister the Consular Service, a position filled by Carr., Lines of
thority were clarified permitting senior managers to make better use of
rsonnel, Wilson undertook a maijor reorganization of the Department,
ffectuated by an Executive Order of November 26, 1909. Although many
aspacts of the reorganization, such as the geographical regrouping of
porting units, had long~term effects on the Service, the more extensiva
plication of the merit pfinciple was alone of immediate relevance.
Following the orders of 1905 and 1906, the 1909 order extended

¢ provisions of the Pendleton Act of 1883 to the Diplomatic Service
thout placing the Service's personnel under the jurisdiction of the Civil
by rvice Commission.zs A Board of Examiners was established within the
partment to administer both oral and written examinations to pxoépective
l plomats. The order further prescribed admission only to the lowest
sitiona, gecurity of tenure, and promotion by the merit principle.
iginal appointments were confined to the positions of third secretary
embassy, second secretary of legation, or first secretary in a single
tretary legation. Vacancies in higher secretaryships were to be filled
promotions. Transfers from the Department and the Consular Service
quired an examination with no preferential treatment to be given except
ﬁ-or exigéncies of the service. An exception was made to this provision

0r upper salaried personnel. The lateral entry question continued to
pxist in the provisions permitting transfer,

Compared to the 1905 and 1906 orders for the Consular Service,

y advances and similarities em.erge.26 Several of the administrative

5
Warren llchman, Professional Diplomacy in the United States,

37791939, p. 99.

26Ib:i.d., p. 10Q.
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i faatures of the consular order were adopted for the Diplomatic Service.
These included efficiency records and the scope of the entrance examination,
The 1909 order virtually made the lower levels of the Diplomatic Service

j politics-free. The examination was revised and geared to the commercial
?lims of American diplomacy, A minimal concession was made to gsographical
;tapresentation, a rallying point for those urging democratization of the
idiplomatic establishment.z7 Demonstrated efficiency became the sole

| criterion for promotion, The keystone of the new merit gystem was the
fgcumulative efficiency record of every secretary,

' Measured against the overall progreésive nature of the 1909 order
:itheme ware features which served as administrative barriers to sound.
igenreer development, The age limit ranga {twenty=nine years) permittad
é?personnel to enter the Service too late to maka it a lifetime career.

Ji!he examination system contained features which discouraged applicants.
ﬁJLateral transfers had not been completaly abolighed, particularly in the
Eiupper Service leGels. The promotion system stopped just below the minis=-
%;terial lavel. There was now “the Service™ and "the ministers and
é;lmbasaadors." .

: Boyond the control of the Executive Branch, and therefore the
f»order, were the inadequate wage structure and the absence of retirement

-i provisions., Control over such measures rested within the appropriation

% authority of the House of Representatives, Senatorial control over the

¥ movements of secretaries from one post to another and up the promotional

; ladder were still in effect under the advice and consent provisions of

? the U, 5. Constitution.28 And finally, the order had no base in legislation,
3 without which Taft's successor could simply ignore it,

'In December, 1910, Taft urged Congress to enact the merit provigions

for both Services into law, He insisted that the extension of tha merit

7 . .

4 “Damocratization” of the Foreign Service is discussed in Mosher,
. pemocracy and the Public Service, and Ilchman, Professional Diplomacy in

& the Lpited States, 1779-1939,

28 , .
U. S. Senate, Committee on Foreign Relaticns, 94th Congress,

Background Information on the Committee on Foreign Relations, 3d Revised
Ed., 1975' P 28,
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finciple through executive orders had had excellent ragults and to cedify
! would lead to further improvements, Repregentative Frank Lowden agreed
gpongor the necessary bill, With Wilson and Carr a meapure was drafted
%ﬁich put the merit provisions of the 1906 order for the Consular Service
h the 1909 order intc statutory language, The bill also propesed other
ded features,

The proposed legislation wag introduced on January 11, 1911, and
_ffarred to the Committee on Foreign Affairs of the House, In the Senate
= January 23, Senator Henry €. lodge introduced a bill basically similar
» Lowden's, Lodge's bill required the President to appeint all who
ssed the examination and promote only these within the service, Both
BMlls were viewed as raising'a Constitutional issue not theretofore ad-
1 essed, a direct and positive limjtation of the Presidant's power of
%,-ointment. Tha question of whethar or not it was competent for Congress
ko raquire the President to appoint to the lower classes of the foreign
rvice only such as have passed an examination, and to limit the power
appointment to the higher grades to those who have served in some lower
ade lat at the heart of the Constitutional issue.. Congress adjourned
thout taking action on either bill. The National Businass League,
insistent on obtaining statutory permanence for the Consular Service, -
dbtained sponsorship of a bill drafted by that organization in the next -
ssasion of Congress. The bill requirad compulgory appointment and pramotion
in the Consular Service and made no mention of the piplomatic Service, The
Department would not support the legislation and the bill died in committee.
President Taft, in his Annual Message to Congress, December 7, 1911,
fmade yat another plea for legislation covering the diplomatic establishment.
The National Business League, the National Civil Service Reform League, the
American Chamber of Commerce in Paris, and other outside interest groups
revived their pressure for diplomatic reforms. Considerable use was made
_:o: the gains which had been made under successive executive crders and
:;cudification of those gains was demanded. As for the Constitutional
£§innue, advocates of the legislation asked that the guestion be ieft to the
f Supreme Court. The Taft Administration appeared not to be destined to secure

%:the needed legislation. Another attempt, tha Sulzer Bill, introduced
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February 13, 1912, and reported out of the Foreign Affairs Committae
June 5, never could be maneuvered to the floor for a vote although
pported by the administration. The combined forces of those cpposed
the merit gystem or continuousg diplomacy, patronage-hungry Democrats,
:ﬁd the divisions among the reformers themselves defeated the bill.
The Taft Administration had continued the previous administration's

forts to provide more solid foundations for a career service. On the
# is of external evidence the four yvurs under Taft strengthened the concept
$; professional diplomacy on the ministerial lavel and in the executive
\lts of the Department. Not content withrthe retention of qualified
dividuals and in-~service promotions to retain such personnel, the
partment strove to obtain batter qualified candidates for the service,
o eliminate remaining traces of partisanship, and to develop a sensa of
i-reer confidence. Recruiting efforts were directed toward men with the
;laxibility'of mind that characterized the "generalist.,"” The ideal secretary
s one who was éapable of handling all types of reporting and every duty
repre#entation. Examinations were designed to identify such men,

The election of 1212 gave control of the Executive and Congress

the Democratic Party, a party that had been out of power and in the
patronage wilderness" for sixteen years.29 Their merit system resting
fupon Executive Orders issued under Republican administrations, members of
Ethe diplomatic establishment were naturally apprehensive. Although the
nsular Service had established a nonpartisan reputation in the public
ind, this was not true of the Diplomatic Service.

The course of the new administration toward the Diplomatic Service
ampergad slowly. However, pressures to force the administration's attitude
began shbrtly after President Wilson's election. Attempting to place that
ttitude in perspective brought forth several conflicting observations.
Milson, having once served as a vice=president of the National Civil Service
;ﬁhform League, was recognized as an advocate of civil service reform. How=
{tvar, a statement solicited from Wilson on reform did not mention the

. £l .
Diplomatic Service, It was known that Wilscon, as an educator, appreciated

9 -
. Warren Ilchman, Professional Diplomacy in the United States,
§ 1779-1939, p. 118,

30Good Government, XXIX, pp. 105-106,
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o need for career specialization, Further, the Democratic Party's

atform claimed that "merit and ability should be the standard of appoint-

t and promotion rather than service rendered tec a political party."

fot, Wilson was a minority President and head of a minority party. Political
é%tronage was a time-honored practice under these circumstances. Further
=l:_';1_--rel'aemsicm arose from examination of Wilson's “New FPreedom®™ program.

f; » program was directed toward domestic reform, not foreign involvement,
f:d thug there was less interest in the administration of foreign affairs,
Wilson appeointed William Jennings Bryan as Secretary of State,

grvan was known as an individual who understood and appreciated the need

gor party patronage. Bryan's aim in foreign affairs, such as it was, was

» negotiation of conciliation conventions with the major powers, but did
;;t envisage them requiring professional diplomats for either negotiations

: enforcement.3l Other appointments within the Department of State added
concern regarding the Secretary. No man associated with the reform

ement, save counsellor John B. Moore, was made an Assistant Secretary.
ministrative control over the service was assumed by a spoils politician,
.t In July, 1913, nominations began for the ministerial and ambassadorial
stg. Only three career ministers from the previous administrations survived
¢ changes. Yet, there appeared to be a retention.of the dichotomous con=
ept of the Diplomatic Service, the upper ministerial level composed of min-
tars and ambassadors and the lower by secretaries. Patronage was utilized
avily in the upper level but did not seriously disrupt the lower level.

is probable that an agreement between Wilson, Bryan, and others praeserved
@ merit system for the secrctaryships.

Public disapproval of the party's regression to patronage was great.
ere was general agreement that Bryan's wholesale dismissals had demoralized
8 service completely, Wilson received relatively little of the blame.
8t congressmen and publicists believed that “Wilson handed over the appointe-
ts of the State Dapartment and the appointments of most ministers to the |

der mercies of Mr. Bryan as the price of protection of the Consular, and

3l .
Warren Ilchman, Professional Diplomacy in the United States, '
1779-1939, pp. 120-121.
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partial protection of the lower grades of the Diplomatic Service. . .."32

i an came under heavy attack both by publicists and in Congress,

The mounting pressure against Bryan presented Wilson and others
;th several opportunities to restore movement toward a merit system for

’ service, The firast of these occurred in the conduct of examinations
the vacancies in the secretaryships. The examinations had been sus-
;»ded when Bryan took office and a considerable backlog of applicants had
.;un created. In October, 1914, axaminations were held for the first time
.} over a year and a half. This was followad by Wilson's appointment of
?eareer diplomat, William Phillips, to the positién of Third Assistant
:;cretary within the Department. The appointment was over the objection

:‘ Bryan. An additional opportunity resulted from the resignation from a
-}plomatic pest of a Bryan appointee., To this post Wilson appointed a sacond
per man. '

One of Phillip's first tasks within the Department was to prepare
Begislation codifying the merit provisions of the 1909 Executive Order
P”rtaining to the Diplomatic Service, With the help of Carr, Phillips
ﬁ-nfted a measure for both services azlong the lines of the Lowden and
lzer Bills of 1910 and 1912, respectively. The bill contained among
ts features for the Diplomatic Service the formal establishment of the
ard of Examiners and the examination system, the use of efficiency records
fand compulsory reporting, and the appointment of secretaries to classes in
ii graded system. The bill was submitted in Congress by Representative
FBenry D. Flood and Senator William S. Stone. Bryan was absent from Washe
'inqton at the time the bills were submitted and discovered that they con~
f tained the merit provisions upon his return. He objected in a letter to
iﬁilson Qnd Wilson agreed that making examinations for the Diplomatic and
Consular Services might be an unwise move, Bryan was given permission to

change that aspect of the bills,

32 . . ,
See "Last Refuge of the Spoilsman,® Atlantic, CXIII (April 1914),

pp. 433-435.
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Action on the bills, as their predacesscors, languished even
a-uqh diplomacy remained under heavy criticism. The evants of July and
i«uat in Europe provided the catalyst needed fo; bringing the bills to
b attention of Congress. The opening days of World War I greatly expanded
e role and responsibilities of both the Diplomatic and Consular Services,
: acing heavy demands on the officers therein, The bill before Congress,
identified as the. Stone=-Flood Act, was viewed as essential to éxpansion
the services. Bryan communicatad his desire to amend the existing
iasuxes by eliminating the merit provisions. Flood desired to conform
jth Bryan's wishes for amendment but counseled him against any course
ﬂrt would delay the bill in Congress, Hevertheless, both ¥Flood and Stone

iminated the merit provisions of the bills, Unanimously reported out of
; mittee, Congressional action was slow paced on considering the proposed

f:qislation. To criticism that the stripping of the marit principle was

%;t in the best interests of the gervice, ¥Flood argued that Executive

t ders could adequately protect the merit system in the face of any assault
spoils, Amendments introduced to restore the merit principles were
feated,

Two amendments, however, were accepted. The amendments provided

or the following:

« « o any officer (secretary of embassy or legation, consul general,
or consul) may be assigned for duty in the Department of State without
loss of grade, class, or salary, such assignment to be for a period of
not more than three years, unless the public interests demand further
Bervice, when such assignment may be extended for a pericd not to exceed
one year, and no longer: Provided further, That no secretary, consul
general, or consul shall be promoted toc a higher class except upon the
nomination of the President, with the advice and consent of the Senate,

Both of these amendments were positive movements in the direction
f reform. The Diplomatic Service had been viewed as a service in exila
whose expatriated officars had little or no opportunity to be assigned
‘within the Department in Washington where their interests could be directly
ilipresented. The Act permitted appeintment of certain diplomatic and

 consular officers to functional positions in the Department, rather than to

a3 :
U. S. Statutes at Large, 63d Congress, 1913~1915, Vol. 38, Part 1,
+« 805=-807. .
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geific posts in the field. This step permittéd reassignment by admin-
:-trative transfer rather than Presidential appointment, and thereby en-

% uraged the proponents of technical competence in the Diplomatic and

1  sular Services., The requiring of Senate approval for promotions from

5 488 to class was viewed as providing partial solution to enhancing
Pptficiency and minimizing the influence of excessive partisanship.

The years between the 1905 Executive Order and the Stone-Flood

1 t witnessed the astablishment, in most respects, of a career in diplomacy.
| is for that primary reason that the period has been presented in such
;.tail. Subsequent major legislation would continue refinement of the
i}-cept of a career foreign gervice.

. With the passage of the Stone~Flcod Act and the issuance of
;julsmenting Departmental regulations, a system of examinations for en-

i ance was instituted. The tests attempted to obtain candidates with the

i rvice's particular qualifications, On the secretarial level, security of
; nure and promotion by merit were fully accepted. Changes in political
wer within the Executive and Legislative Branches had little effect at
gha secretarial level, There remained, however, a block to promotions from
secretaryships to the ministerial level.. Exceptions to the use of
patronage at the ministarial level kept prospects alive that the blockage
ould be removed, One legacy of the first Wilson Administration was the
tabilization of the ranks and the rates of promotion. In each of the steps
_rorward made through reform there was the influence of the carser diplomat,
? e period saw the service transformed from one arranged in separate units
representation to one organized by classes and affording personnel up=-

d mobility. Perhaps more importantly there was a growing acceptance
officers of the existence of a career concept, The concept was backed
a substantial body of official and public opinion that would prevent,

£ possible, any viclation of the merit principle, On these foundations

@ Department of State faced.the many changes that accompanied World War I
d its aftermath.



CHAPTER IIXI

FROM WAR TO WAR: AMALGAMATION AND COMPETITIVE DIPLOMACY

Good government cams not from men of specialized training but

pfom men of character. Wo-jen, Memorial of March 20, 1850

In the years following World War I, for the first time since the
farliest years ¢f the nation, the American people gave increasing and
tained attention to foreign affairs. The war had drawn the United States
:Gto‘a number of international entanglements from which there was no retreat
Ind which have continuad to increase sxponentially to this date, The war's
rilluence on the Diplomatic Service was profound. As America analyzed
war's causes, conduct, and consequences, the views developed also re=
;} red an opinion of professional diplomacy. Sir Harold Nicolson opined
‘j.t America's judgment of the professional gservice rested upon the belief
at it was possible to apply to the conduct of external affairs, the ideas
Z:G practices which, in the conduct of jinternal affairs, had for generations
regarded as the essentials of liberal democracy.34 “Oon the other hand,"”
cording to Nicolson, "when the Americans arrived as the dominant partners
5 the goalition, they brought with them the ir dislike of European institu=-
ong, their distrust of diplomacy, and their missionary faith in the equal-
y of man.'35 V
Political isolation no longer served the naﬁiOnal interest. The
pige of the "new diplomacy“=--a term used to describe statacraft responsive
the desires of popular majorities-«brought international politics and its
;acticibners fully into the consciousness of the people who had never
'?ffore concerned themselves with foreign relations.36 The new assertiveness

the United States in world politice focuged attention on the Department

34

. Harold G. Nicolson, The Evolution of Diplomatic Method, (London:
LTonstable

& Co., Ltd,, 1954), p. 84,
3SIbido' pa 84.

3GDepartment of State, A Short History of the U, 5. Department of

29
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; State and aided the efforts of those striving for improvement of the
:plomatic establishment by again underscoring the need for extensive

?form. ‘

: The long=range requirements of creating a career service gave way

fo the exigencies of the war batween 1914 and 1918, The primary effort
directed toward securing sufficient personnel to staff the embassies

~ legations. Increasing demands upon the service could not be m;t by
'fting Departmental personnel, via Senatorial confirmation, into the
i;rvice or by drawing from the examination elilgibility list of those

jﬁniting appointment, A '

' Ilchman states that the problem of insufficient personnel was

tially solved by certain institutional changes, temporary expedients,
pure good fortune.37 The institutional changes were as a result of

8 Stone=Flood Act of 1915, Authority to utilize perscnnel from over=
affed missions abroad in those which were particularly hard-pressed was
first major accomplishment, Through the provisicns in the Act in which
i secretary was appointed by commission to a category rather than to any

. ticular post, mobility was achieved., One postwar commentater on the

t insisted *, . . many close gtudents of the subject believe that during

3 r conditions the conduct of our international relationships would have
fbeen dangerously impeded if the old practice had been continued.">° when

3 United States entered the war, closing misﬁions to the Central Powers
pleased further personnel, They were rapidly absorbed in co-ordinating

f the relations batween America and the Associated Powers,

Wilson, reviewing those career ministers who had been ousted in

the opening years of his administration, regquested that they return to sarve
ithout-compensation at the major capitals. Four accepted and thus provided
key temporary expedient. Good fortune in the form of few regsignations and
low death rate also aided the critical personnel problem, Resignations

l dwindled and the low rate was probably attributable to the patriotic appeal

37Warren Ilchman, Professional Diplomacy in the United States,
1179-1939' ppl 132-133.
38

House Report 546, No 1, 67th Cong., 2nd Sess., (February 2,
1922),
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ﬁ the gervice, axemptions from military duty for those heolding, or about
i hold, diplomatic secretaryships, and improved salary positions,
Although partial solutions to the personnel shortages were a vital
hctor as America was drawn into the war, the only practical solution was
fpermanent expansion in the size of the Diplomatic and Consular Services.
?cretary of State Robert Lansing secured an increase in secretaryships
?}om geventy to ninety-sevan spaces, an increase of 38,5 per cent,~between
915 and 1918, The previous decade had seen an increase of only 45.6 per
ﬂ-nt. In later calculations, it was concluded that the required increase
personnel for the immediate and postwar needs would be an additional
enty-five secretaryships. This increase was obtained before the conclusion
ot the war without opposition, raising the total number of secretaryships
one hundred and twenty-two.

In a four year period, the Diplomatic Service was confronted with
Ene problem of recruiting fifty men to fill the increase in secretaryships.
& examination process established under the Stone=Flood Act of 1915 was
nable to provide fully qualified candidates for the gervice in that number,
8 all vacancies were filled, the only conclusion possible is that the
regsures of war necessitated the admission into the service of candidates
iuho would have been ordinarily rejected.3g Ilchman does not believe that
fthis is implicit with a break-down in the examination system. Adjustments
'lgde in the examinations during the period 1916 to 1918 introduced variables
j that biased later efforts to objectively evaluate the examiﬁation Eystem,
The faltering of the examination system was not accompanied by a
iraturn to partisanship. Only one secretary was appointed by Executive
;EOWder.4° A number of other factors served to knit the gervice more closely
;%together} thus encouraging a sacretary to think in terms of a career in
ffdiplomacy. The delay between certification and appointment was minimal,
E‘less than two months for the 1917 examination group. Promotions from

;'class four to class three usually occurred within three years., A feeling

39
. Warren Ilchman, Professional Diplomacy in the United States,
i3 1779-1939, p. 134.

40pid., p. 136.
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fraternalism was promoted because of the mobility facilitated by the
iana-rlood Act and by its provisions for limited assignments in the
;;pnrtment. This feeling was heightened by a sense of participating in
fﬂvital occupation as a result of the war,
Encouragemant was greatest on the issue of higher promotion.
:},ing the war, the Department, especially Under Secretary Lansing, increas-
! gly recognized the.value of a professional diplomatic establishm;nt.
.sinq secured congressional authorization for the Preaident to “"designate
; d assign any secretary of class one as counselor of embassy or 1ega.tion.“41
: though not involving increased compensation, the position allowed further
i'coqnition of the career diplomats and brought American practice closer to
. opean. In appointments to the ministerial level as well, the career's
?_herests were advanced. Unfortunately, few ministerial positions were open
ior appointments as political appointees retained their positions. However,
%- three of four vacancles that did occur between 1915 and 1918, career men
re appointed. Career men were utilized in important positions within the
3 partment under the provisions of the Stone-Flood Act.

The Stone-Flood Act did not achieve all reform goals needed to create
foreign service career system, even when combined with other advances,
r and others continued to agitate for further substantive changes. While
: diplomatic establishment was attempting to adjust to wartime conditions,
ts character and the tools of its trade were attracting growing public
fattention, On this new situation, those who had earlier advocated the po=-
3 ltical necessity of profesaional diplomacy in a world of nation-states used
;the war as evidence for their major premise,
:x Two points accounted for a major portion of the increasing interest
ﬁin the diplomatic establishment. The first of these was the accepted con=-
L c¢tion between the causes of the war and the professional diplomata which
damonstrated the power of diplomacy, Commerclal queations also attracted
cont{nuinq attention to the diplomatic establishment, The war was trans=

;ibrning America from a debtor to a creditor nation and from an exporter

: ]
39 stat. 252 (July 1, 1916).

4
2Harren Ilchman, Professional Diplomacy in the United States,
1779-1939, p. 158.
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;rnw materials to one of manufactured goods, American business and
.Zustry turned to the government for aid, realizing that the spirit of
iu:tition in the world’'s markets would be overwhelming after the war.

b arcial enterprise and the struggle to obtain markets and raw materials
not new tec diplomacy. From early historical periods commercial am=-
ons and interests exercised an ever increasing influence upon foreign
aicy. However, in-the post=World War I period of American diplomatie

‘ lopment, commercial ambitions and interests produced an alteration in
3lomatic method. A new network of institutions and commercial attaches

; created as the Diplomatic Service realized and'others,perceived that
t?uas not by itself trained to deal with such technicalities. The growth
i'competitive diplomacy” was in later years to threaten the very existence
:the Department of State.43

] With the war fervor still prevailing and an opportunity existing

j mobilize some of the attention and good will toward the Diplomatic Ser=
?n engendered by the war, the immediate postwar periocd appeared as the

.: l time te put the service on the firmest base possible.44 To the list
d;thosa who strongly supported a professional diplomacy was added the

of Congressman John Jacob Rogers, Rogers was the staunchest advocate
L professional diplomacy within the House of Representatives, Rogers

t oduced his first measure in Januvary, 1919, It was a bill to “provide
;)stem of promoticn of efficient secretaries in the Diplomatic Service

j vacancies arising in the rank of minister.” The Diplomatic Service was

4
3Robert Murphy, Diplomat Among Warriors, (New York: Pyramid Books,

;=), p. 499, Not originated by Murphy, “competitive diplomacy" is a term
;u to describe the nature of diplomacy conducted by the foreign affairs
pernment. The foreign affairs government is filled with "working level™
Wicials who have direct control over specialized operations, They have
bailed information about these operations, coupled with a strong influence
the amount and form in which this information is available to others,
have relaticnshipa with special clients whom the President's men must
Re 'into account, from exiles to foreign governmente, from Congressional
pecommittees to large corporations, Such bargaining advantages permit

@se officials to exert great influence in the formulation of foreign

Ricy decisions, and thus they directly “compete” with the formal institu-
ns of diplomacy,

44
warren Ilchman, Profeszicnal Diplomacy in the United States,
-1939' P. 143c
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§ 11 held by many to be a dichotomous service, seriously infected by
i-ils, with the upper field of ambassadors and ministers still resting
ithin the patronage system. The measure would constitute a permanent
E n wedge into the system at the ministerial level. The congressional
i gion closed without action on the bill, Rogers was supported in his
?forts by Congressman J. Charles Linthicum, and by career officers of
) sarvice. Even without the bill the first post war ministerial appointe
th of a career officer was made in 1919.
) There were favorable steps in the direction of higher compensation
id more promotions as well, Compensation measures favorably considered
g Congress not only included salary but special allowances related to
;anSPOItation and changes of post, In this period, as today, advances
ich as these ware contained in the annual appropriations measures and
ﬁt introduced as individual lagislative proposals.
. The real test of the career service came on the gquestion of
ficruitmant. Anticipating that from among the thousands of men returning
ffom overseas, most of whom realized as never before the role of the
?;plomatic and Consular Services, there would be adeguate numbers of

2 ination applicants, it was soon evident that the conjectured number
jas wrong. The number of individuals designated to take the first post-
1'r examination would neither serve the long=run interest of building a
ptrong service nor the need to reduce pressures on personnel ramaining in
srvice, Several postwar examinations were considered fajilures as re-
;ﬂzuitment measures.
. In the midst of obvious recruitment problems, Rogers reintroduced
hig bill with some modifications, Believing in the primacy of the economic
juestions in postwar diplomacy and having an appraciation of the favorable
gition which the Consular Service had with Congress, Rogers expanded his
bill to permit consuls'general to be appointed to the ministerial level.
The balance of the bill remaiped essentially unchanged,
While the Diplomatic Service pfeferrnd the original Rogers bill,
I the eituation for tha service was becoming crucial. Faced with recruiting

problems and with the flight of diplomats to higher paying positions in
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fsiness and industry, the service had to create a demand for the career

d encourage its membership simultanecusly. Ultimately, events moved in two
f;uctions. They moved, first, toward strengthening the service's carecer
?-ition, and, second, paradoxically, in the direction of forcing the

| ice to compromise its independence tc the Consular Service. The latter
considared by the diplomacy purists to be antithetical te the best
jtsrests of a career in the Diplomatic Service. -

k The National Civil Service Reform League gave impetus to this

r } movement. The League considered the postwar period an appropriate

to continue its program to remove patronage in the overseas services.

i most domestic problems had been won, the League was capable of concen-
fating its efforts on the services. The assault was initiated through
?aolutions demanding the formal enactment of the merit provisions and
Bhrough editorials in public media. In April, 1919, the league formed a
mittee to investigate and make recommendations for the reform of the
_;ti:e foreign service.45 After consulting with the service's represent=
Elivea in the Department a full repert of findings was rendered in September.
The reports recommendations would have advanced the interests of

;-e Diplomatic Service in almost every respact, To professionalize the
f;:vice further, the report suggaested that applicants should enter, after

‘ gxamination and suitable probation, at the lowest level before the age

f thirty, and that presidential and congressional designations and state
ﬁfotas for recruitment should be abeclished., It advocated improvements in
i4e examination system. It also suggested that names of worthy members of
poth services be presented rejularly to the President for merit promotions,

: d that ministers be appointed to grade and not post. Democratization was
gcommended through the usual remedies: higher salaries, residences, pensions,
post allowances, To further specialization, the report proposed that
teral transfer be permitted, after an examination, between the secvices.
The provision for lateral transfer continued to run contrary to

;thn viewpeint of individuals in the Diplomatic Service. Lateral transfer

45From the records of the National Civil Service League, Report on
:the Foreign Service, p. 17.
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by examination or otherwise compromiged the concept of professional
iplomacy. Fusion of the two services in this manner was viewed as an

'?. alified abandonment of the career principle,

‘ During the summer of 1919, Representativé Rogers became concerned
i;th the Department of Commerce's intention to establish an independent
:urps of commercial attaches. Such a corps would give institutional form

: *competitive diplomacy." Individuals within the Department con;inced
ogars that this issue was unimportant compared with the problem of the

4 sting relations between the Diplomatic and Consular Services. It was
_i@qested to Rogers that an effectivé, amalgamated foreign service might
?liminata the need for such a corps of commercial attaches, Strongest
:fppozt for amalgamation of the services came from Robert P. Skinner,
fuvsul general in London., Skinner, who had entered the Consular Service in
18997, was then, except for Carr, probably the most influential member of
that service. Rogers asked Skinner to put his ideas into the form of a

‘ 11.

Rogers introduced Skinner's legislative proposal in November, 1919,
tze measure had three major provisionsi it incorporated the Diplomatic
Service and the Consular Service with a Board of Examiners proposed to deal
th questions of recruitment and promotion; it created two classes of
isters and included them in the promotional hierarchy; and it recommendad
? e creation of a system of scholarships for university students which offered
?i‘o years of tuition in exchange for five years of service, The reaction
gof the Department's career diplomats was predictable. Opposition to the

7 asuUre was strong. It was held that the Diplomatic Service should not be
frombined with the other service until such time as the diplomats had gained
;Oufficient organizational strength to stand alone, if then. There was an
apprehension that the weaker Diplomatic Service would be absorbed by the
iCbnsular Service and thereby lose its identity. Maintaining the independence
}bf the Diplomatic Service was an objective shared by most career men in the
'anartment.

u A possible avenue of compromise was provided by Carr, although it
iltill lead toward the abandonment of an independent service. Carr, whose

rimary interest lay in the Consular Service, nonetheless maintained an
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Fterest in the improvement of both services. Carr proposed to Under

: retayy Polk that reorganization move toward a "single working unit.*
stage bafore the single unit was one of inte;changeability of personnel
;:twoen the two services, To this end, an egualization of the scales of
Twpensation was reguired as the Consular Service's compensation was below

Rhat of the Diplomatic Service.

-

When a Dgpartmental clash appeared imminent, Carr proposed that it
fJuld be avoided by maintaining the functional separation of the two services
fvd creating a general personnel classification of “Foreign Service officer.”
; is classification would have a further advantage of being capable of
?ircumventing the Constitutional restriction against binding the President's
er of choice. "“Forelign Service officer"™ was not included in the Consgti=-
gution, and thus requirements for it could be established. The Constitution=-
flity gquestion had first afiaen in 1911 as a rasult of bills introduced be-
éora Congress. '

H In December, 1919, Reogers introduced a draft measure prepared by
%atr. Two bills on the issue were thus before Congress, Caz: had retained
Efkinner:s classification of ministers, most aspests of his scholarship proe
osal, and the enactment of his merit provisions. Howaever, he substituted
general classified personnel hierarchy of nine grades for Skinner's
conguls® and "vice-consuls," titles by which all diplomatic and consular
f%fficers would be identified. Under Carr's proposal, an officer entared

flt the lowest grade via examination, advanced by ascartained merit, and was
;lnsignable to either consular or diplcwmatic posts.

Consular Officers would have accepted eithar of the measures. Both
ntained distinct advantages such as equalization of compensation and im-
?;moved petential for recruitment. They also narrowed the social schism
fiuhich kept them from the diplomatic Qorld in each foreign capital, Both
inea:uren wore administratively sound in terms of the problems that would
3:occupy American foreign affairs after the War. They would also unify
! administration and provide definite economies.

1 Although greatly disappointed in the proposals, the Diplomatic
f gervice would not lose completely on whichever measure was adopted. The

éfprimary gain lay with Congress. It was strongly doubted that the Diplomatic
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ice could gain gufficient support from Congress to establish itself

a pexrmanent footing without fusion with the Consular Service, Amal~
tion would align congressional and business opinion behind the newly
?lted service. Further, the guestions relating to compensation and
zim-tion would be facilitated, Other benefits could be foreseen,

: The two measures were not revolutionary. Although no precedents
;isted in the European diplomatic¢ community, the United States had not
:“torically maintained the two services as separats entities. In 1876,
:i:na Schuyler, whose expérience had mainly been at semi-commercial

i lomatic posts, aided in the drafting of a bill thch combined the
?_itions of consul general in many areas with the secretary of the legation,
" success of the bill was due more to its overtoneg of economy rather than
i its soundness as a principle of adminiastration. The concept of complete
ﬁ‘lqamation had been premature on that date.46 It wag by no means un-
?~m-n, however, for a consul to be elevated to a ministerial position, thus
posaing service lines, By early definition, this crossing service lines
Hso constituted lateral entry.

; The year 1920 was not encouraging for the future of an independent
liplomatic Service, although the service romained adamant in its desire
}emain independent. Forces within the service set about the job of
f,ltaining and strengthening the service through the use of public press

;;d planning for future strategies.

Even with these efforts, all things pointed toward the end of
independent Diplomatic Service. The existing career attracted few
didates although the state of existing personnel was good., Support for
intarchangeability was given by the Secretary of State, and the bills
uthorizing it and amalgamation were sponsored by the one man whe otherwisge
yas the service's best friend in Congress., Public opinion also thought in
rmg of consolidated administration and of the primacy of commercial
estions in postwar diplomacy,.

The ultimate decision by diplomatic Service proponents to accept

finterchangeability if possible and amalgamation if necessary reflected

6
Warren Ilchman, Professeional Diplomacy in the United States,
779-1939, p. 48,
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fp:aqmatic approach to the issue, The dacision was accompanied by the
jyviction that in the evaent of either solution the Diplomatic Service

l-ld be found entering the new unit in as stronq'a position as possible,

: formation of a Diplomatic Personnel Committee within the Department to
?cilitate personnel relationships between the Department and the service
mbers had eagsed problems of appointments and transfers. Secretaries were
icauraged by the Wilson administration's policy toward.ministerial appeoint=
?nts. No appointments after the Armistice came from outside the Diplomatic
rvice, ‘ '

.: when Congress adjourned in March, 1921, it had taken no action on
ther bill, 7The nature of America's future foreign relations was very much
'i doubt and was partially reflected in the congraessicnal inaction. Changes
; the office of Secretary of State at the end of the second Wilson Admin=-
?tration had resulted in a caraetakership by Bainbridge Colby. With a
j;publican presidential and congressional wvictory in November, 1920,
apresentatiﬁe Rogers was undoubtedly willing to postpone action until the

. w administration had formulated its intentions.47 The Diplomatic Service
;;s thus given a brief reprieve until those intentions became clear.

The issue raisad by every new administration, particularly those
volving a change of party, was the fate of the career diplomats who served
b the upper levels of the service. Thia did not become a major concern
1921, The Republican Party had been historically the one to favor pro=
-4 ssional diplomacy. In the campaign of 1920, the party was committed to

> arnment aid in the expansion of trade, and the Diplomatic Service was

: important toecl in fulfilling this commitment. Harding's advisors on
oreign policy were Root and Knox, both a former Secretary of State and

oth yood friends of diplomacy. Harding's opposition to the League of

ions left the diplomatic machinery as America's primary means of inter=
tional communications, The payment of political debts was not & concern
Harding had been elected by a large majority. Harding was known as an
Fadvocate of the merit system and had personally expressed support for

rofessional diplomacy.

7. . .
4 Ibldc; P 156.
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The racord of the Harding Administration supports the fact that

;‘diplomatic establishment wag viewed favorably. 1In a repoxt by the
}'onnl Civil Service Reform League on Harding's first year in office the
Eﬁrt concluded, "An examination of the records of appointments in the

: omatic gservice . . . gseemg to indicate that an earnest effort has been
to retain the service of men with experience and to appoeint to diplo=-
?7c posts persons with qualifications in d:'LpJ.c:ama.cy."‘28 in a letter to

¢ the report's author repeated this conclusion by writing "As far as
ve gone into the records of the adminigtration they show excellent
liance with the spirit of the merit systam.'qg'

But a favorable administration was limited in what it could

fthe direction of some form of structural reorganization of the diplomatic
:i. lishment. When the Congress convened, Rogers again introduced Carr's
ji--sed legislation., Skinner's plan was abandoned as it was felt that the
c Sacretary of State, Charles Evans Hughes, and the career diplomats who
Rrrounded him within the Department would support the measure.

Roger's new bill did not differ substantially from Carr's first
fision. The two services would remain functionally separate but would

?lw from a common personnel source, The bill differed in three respects:
;rttirement system was includedy the scholarship scheme was dropped; and
Y provision incorporating the ministerial level into the promotional
”-rgrchy was introduced as a separate bill. The latter action probably

s the result of disagreement within the Department about the major re=-
ganization provisions. Tying the promotion provision into the more
iprehensive bill could potentially delay implementation of the measure,
ppon which there wag agreement, until there was agreement on tha reorgan~-
ation sections. The Congressional seasion ended without any action

aing taken,

Early in 1922 co-ordination between Rogexrs and the Department con-

nuad toward the promulgation of acceptable legislation through which the

4
4

81bid,, p. 159.
?Ibid., p. 159.
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a lomatic establishment could be reorganized, While these discussions

ixe in progress, Rogers introduced a bill bearing the distinct stamp of
Department of State.so In addition to many technical provisions deal-
ﬁq_with appropriations, it contained a provision by which ministers would
i appointed to classes instead of posts. This was an extension of the
?-ne-Flood Act principle tc the ministerial level, The bill would have
ﬁcilitated career promotions without implying that the entire uppaer service
1! going to be professionalized. Prevailing opinicon still preferred an
frangement whereby a balance was achieved in the Diplomatic Service

;twaan amateur and professional. Further, the gquestion of impairing the

3 sident's constitutional power of appointment was again raised by the
jropogal, The bill failed to receive any action., It was not reintroduced
the following congressional session as it was obscured by the attention
hown the reorganization bill, the Department's decisicn to concentrate all
Etention on the Roger's measure, and deep congressional opposition to

ding virtually every ministerial position over to career men,

The modern Foreign .Service was created by the Rogers Act.of 1924, .

@ Act was the joint product of Rogars, who had labored in Congress for
F;ve years to produce tha legislation, and Carr, then Diractor of the

f. sular Service and subsequently Assistant Secretary of State for 13

Rears. '

- The Rogers Act codified the reform of the foreign services. Signed
ffto law by President Coolidge on May 24, 1924, the measure markad success
the movement to provide a new career in foreign affairs. Apart from the
i w Qaqe scale and the retirenent system, the Act's most important sections
alt with the interchangeability of personnel. This principle was achieved
making the two services part of a unit called “the Foreign Service.”

@ term “Foreign Service officer" was “deemed to denote permanent cfficers
the Foreign Service below the grade of minister, all of whom are subject
promotion on merit, and who may be assigned to duty in ejither the

fdiplomatic or the consular branch of the Foreign Service at the discretion

501pid., p. 160.

51 '
The lagal term “the Foreign Service" appeared in President Taft's

gxacutive Order of 1909 which extended consular corps reforms to the
Piplomatic Sarvice.
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g the President.'52 It should be noted that ambassadors, the top lavel
S:tha “amateur portion® of the former Diplomatic Service was not included
h this definition. In addition to ambassadors and ministers, the Act
ated 9 classified and one unclasgsified ranks into which all existing
?wlomatic and consular service ranks were toc be recommissioned without
1'ther examination, )
i The drawbacks of the Rogers Act were many, although most were un-
?-Ldable. The Exacutive-Legislative struggle over foreign affairs admin-
3tration was inherent in the act. 1In order that interchangeability could
k rata, Congress reguired that a commission in either branch was to have
advice and consent of the Senate., A Foreign Service officer would
fther be commissioned in the diplomatic or consular branch of the gervice
| soeparate and distinct actions and all official acts thereafter either
irformad as a gecretary or consular officer., Concurrent dual commissioning
.3. not yet fully a feature of the sService. The law failed to clarify the
t ationship of the two previous services to the new Foreaign Service,
fthough Ilchman contributes this deficiency to "confusion on the part of
e drafters,” it is just as probable that the Act was deliberately worded
fo raise the Foreign Service "umbrella®™ ovar the separate gervices and thus

53 Subgequent congressicnal action to

?iliberately obfuscate the issue.
s ify this specific¢ point would bear this premise out. In the interpre=-
;1 ion of legislative acts, one cannot assume the intent of the laegislature
Jut is bound by the language of the statute. In the Rogers Act, the lan-

b ge of the statute leaves no doubt that the diplomatic and consular
{'IVLces were retained as branches of the Forelign Service. The provisions
i;troduced as a separate measure, by which the ministerial level was to
i,come part of the promotional hierarchy was dropped, This meant that the
;;qe:s Act made no adjustment for a man to take a ministerial appointment
?‘d to retain his place in the career. To accept the former reguired a

psignation from the latter., The danger therein lay in expoaing the career

52
U. S, Statutes at Large, 68th Cong., 1923-1925, Vol 43, Part 1,

L] 40'
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}tar to the whims of an administration unsympathetic to profeasional

. cy. There was, howaver, provision for the career minister to retain
tixement benefits. ,

7 With all {ts drawbacks the Rogers Act was in final analysis over=
by ngly beneficial, At the apparent cost cf independence the Diplomatic
:ce secured entrance by examination for all who could qualify,'gecurity
ura, and promotion by merit, Similar gains were brought to the

:-lar Service, Among other measures, it established titles and grades,
pided for rank to be vested in the man and not in the principle of rank-
Rlsition, called for the formulation and retentibn of efficiency records,
i allowance for a retirement system, and established a class of "non-

r" vice-congsuls and clerks. The Act made significant advancement

d freeing the diplomatic establisihment from the political spoils

s and establishing a permanent (i.e., tenured) Foreign Service. 1In
ponacious effort to "democratize® the Foreign Service as an element of
?'hiqher public service in the United States, the Act set the salary

f;e higher than the Civil Service scale.54 The necessity to possess
j“ate income to remain in the service had long been an undesireable

jture of a diplomatic career. The merger of the two services into the
é-iqn Service clearly implied a monopoly in the foreign affairs field

: the new entity and its parent structure, the Department of State,

1 Both the separate career systems and the general Civil Service

'?tem of public employment daveloped in the United States in part in
?ction against tha political spoils system., The career system estab=
r5->d by tha Rogers Act was no exception. The Act did not delimit the

r of the President to appoint ambassadors and other public ministars.’
i-dld provide, howevar, that the Becretary of State recormend to the
sident the names of Foreign Service officers who warranted promotion

the grade of minister. Although the President under his constituticnal
3r8 could appoint a consul or diplomatic secretary, a person so appoint-
would not thereby acquire the career status of a Foreign Service

ficer.

54Prederick C. Mosher, Democracy and the Public Service, Chap. 4.
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Percentage limitations were placed on the number of officers in the
i}lix classes of the rank structure, Entry into the Foreign Service was
J%uamination and subsaguent appointment at the bottom or unclassified
| B, accompanied by a period of probation in that grade. Section 5 of
; Rogers Act provided an exception to entry by examination declaring that
i zena having five years of continucus service in the Department of State
- aeligible for transfar to the Foreign Service in accordance wi;h reg=-
_;tions prescribed by the President. An Executive Order signed by Pres-
Tut Coolidge on June 27, 1924, provided that such persons could transfer
_f-rally to any ¢lass, not just the bottom gradﬂ,‘upon recommendation of
jioreiqn Service Parsonnel Board and with the approval of the Secretary
: tate. Outslde of this exception, vacancies in all classes were to be
Biled by promotion from lower classes, based on demonstrated ability and
Bticiency.
; Lateral entry, the incipilent problem that first was brought to
;-ht in the Executive Order for the Diplomatic Service of 1305, wag given
j ¢rete form in the Rogers Act and the subsequent Executive Order. The
i ject had been left untouched in tha Stone-Floocd Act of 1915, Prom the
gers Act forward, lateral entry was to be treated in each of the next
iwur major statutes affacting the Foreign Service. It is not aspecifically
f3a1t with in the Foreign Service Act of 1980, _
In 1928 a subcommittee of the Senate Committee on Foreign Relations
inquired into the administration of the Rogers Act. The subcommittee found
at the application of the Act "had been approached in a manner far at
ariance with the purpose of the legislation.”55 It concluded that an
quitable union of the Diplomatic and Consular Services was far from _
phgummated. The principal concern appeared to rest with favoritism toward
f;plomatic officers in the administration of promotions and tha subcom=~
: ttee was egpeclally critical of the Foreign Service Personnel Board and
omotion review machinery, both of which were dominated by members of the
;!ormer Diplomatic Service, Self-promotion was a feature of the Board's

flctions.

55
Better Government Personnel, Report of the Commission of Inguiry

goh Public Service Personnel, (New York: McGraw=Hill, 1935), p. 2.
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The gubcommittee accordingly urged that the handling of Foreign
?SQrvice personnel "should be wholly divorced from the personnel itself,”
iand that a personnel bureau should be established in the Department, headed
ihy an Assistant Secretary and staffed by officials not connected with the
?Ebreiqn Service.56 Other recommendations were: the adoption of the U. S.
ENIVY system of age-in=-grade retirement in the lower grades) automatic ine
%qude salary increases for satisfactory service; and more liberal ;etiremant
;pcovisiona. A significant number of personnel management techniques used
;hy the U. S. Navy were adeopted by the Department,
E Under the provisions of Executive Order No., 5189 of September 11,
31929, "officers and employees, after five years of continuocus service in
} tha Department of State, are eligible for appointment by transfer to . . .
}tha Foreign Service upon the recommendation of the Foreign Service Personnel
}Board and with the approval of the Secretary of State . . .." Although the
;1ntent of this Order was to liberalize the opportunity for lateral transfer
fit did not materially affect the number of individuals permitted entry inte
fthg Foreign Service under Section 5 of the Rogers Act, The first woman to

ﬁtxansfer laterally from Departmental to Foreign Service did so under this

The recommendations of the Senate Subcommittee were partially
;1ncorporated into the Moses=Linthicum Act of February 23, 1931, which
:lnanded the Rogers Act of 1924. Carr had found that diplomatic officers
§ had been less than enthusiastic in accepting the concept of a unified
‘Poreign Service officer corps and thereby losing their favored, elite
position., MNot only were members of the former Diplomatic Service being
bliged to associate themselves with consular officers but they had to
ccept Care, a civil servant in tha Department, as their chief. Carr had
now been made an Assistant Secretary. The diplomatic officers' resig-

;t;nce and tactical resourcefulness in frustrating the intent of the Rogers

*¢Ipid., p. 5.

57Homer L. Calkin, Women in the Department of State: Their Role in
erican Foreign Affairs, Department of State Publication 8951, (Washington:
:GPO, 1370), p. 89.
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had essentially led to the Senate Subcommittes hearings in 1928,

Carr, who by the late 19203 was a person of considerable political
éscience and leverage, managed to get many of his reforma underpinned by
zeutive Orders, Carr worked with interested Congressmen to press reforms
:tiated by the Rogers Act and to supplement them with the Moses=Linthicum
;@. The new law, effactive July 1, 1931, specified in detail the duties
hd composition of the Board of Foreign Service Personnel which previously
pd been established by Executive Order, Designed to overcome the favoritism
cked by the Senate Subcommittee in 1928, the law required that Foreign
:rvice officers assigned to the Division of Foreign Service Personnel
anaforth had to be officers of class 1 and were ineligible for promotion
. assignment to an ambassadorial or ministerial position during their
‘iriod of assignment or for three years thereafter. The Act sought to
_Eiminate what Congress considered to be self-administering abuses of the
;reign Service, It delimited the Secretary's authority to assign Foreign
i rvice officers and to delegate responsibility and authority to subordinate
f-ficers under his command,
. The Moses-Linthicum Act did not eradicate the provisions of the
érs Act recognizing the diplomatic and consular branches. It sought,
f-wever, to prevent thege divisions from being used advantageously by thelr
? mbers, The career diplomats who had interpreted the Rogers Act to their
dvantage, perhaps sincerely, found their position in total disarray. 1In
is place was accepted the concept of an amalgamated service with free
terchangeability between career fields.

From the date of the Act forward the remaining barriers to amal-
| gamation were removed, A gingle set of regulations for the Foreign Service
f vas icsued in June, 1931, Dual commissions (diplomatic and consular} were
ssuad after that same year, This, however, doas not mean that the schism
Ehntwaen diplomats and consular officers caased to exist. The schism was to
.Lcontinue for many years and vestiges of it may be found within the Service of
1981,
The Rogers Act eastablished the concept of a career service for the

?:conduct of diplomatic and consular affairs administered separate from the
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2‘11 Service. Career civil servants have much better tenure prospacts

¥ thus carry over from one administration to ancother, Within the general
_fttern of career systems, however, are what are referred to as open and
_iosad career systems. Except for limited previeion for lateral entry of
;plrtmental personnel, the Foreign Service was a closed aystem. Closed

; eer systems are those in which higher-leval positions are filleg entirely
hrough promotion from within on the basis of relative merit and standing

{~ the system. Permitting lateral entry, alblet only for those who had
fiinad significant corollary experience in other positions, is character-

j tic of copen career systems, Lateral entry is suéposed to make systems

? e dynamic by bringing in people with fresh ideas and approaches and thus
;1iminating the stagnation often created by the socialization process.58
it cloged career system, a concept used for staffing the Foreign Service,
lkaised certain questions concerning the nature of career services to which
L‘VBral groups gave attention in the mid-thirties.

To fully comprehend the concern with the growth of career systems
?-e must recall that the merger of the Diplomatic and Consular Services

to the Foreign Service under the Rogers Act clearly implied a foreign
_iffairs monopaly by the newly created Fereign Service and the Department of
;gtgte. The idea ©of a unified Foreign Service to handle all United States'
;!oreign affairs abroad was broken in 1927 by creation of the Foreign Com-
?-prca Sarvice for the Department of Commerce and in 1930 the Foreign Agri-
:;cultural Service for the Department of Agriculture, The problems arising
gzout of the coexistence of various "foreign services" were apparent=-=dupli=-
-?cntion of effort, friction regarding responsibilities and functions, and
%,lome confusion in the eyes of foreign officials as to who spoke for the
i?United States government., The growth of "competitive diplomacy™ was to
;;:ecur dﬁrinq World War II on a vastly enlarged scale and continues unabated
E until the present day in the foreign affairs govermment,

The Commisgion of Inquiry on Public Service Personnel was the first

group to review the nature of career services, The Commission issued a

5
eN. Joseph Cayer, Managing Human Resources, f{New York: St. Martin's

Press, 1980}, p. 70.
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nw-rt in 1935.59 The report did not deal with the Foreign Service as

» he The Commission sought to stimulate interest in public service and,

b seaquently, of the need for more positive approaches to the public

sonnel practices at federal, state, and local levels. An effort was made
X dramatize the career concept of public service. Although warning against
?lClOled career service, the Commission did come out emphatically for the
‘Lvn10pment of a transferable, high-level administrative class in the United
| tes Civil Service for staffing managerial posts in the departments,
juraaus and agencies. Fofty—five years later, after the Civil Service
;Eiorm Act of 1978 and the Foreign Service Act of 1980, each created a
f;lenior gervice, the government is still attempting to deal with this

i cummendation.so

: The pericd from 1906 to 1937 has been characterized as the period
3! *government by the efficient.“61 In this period the public service
h»ovidad a compatible base for the development of technology and special-
ation. Ité emphasis upon objectivity, upon relating qualifications with
ob requirements, and upon eliminating as far as possible. considerations of
rsonality and individual belief from personnal decisions were parfectly
ponsistent with the ethos of sciantific management. It will ba recalled

at Carr, the leading figure in diplomatic and consular and later Foreign
Eianice reforms was a practitioner of scientific management and administra-
tive efficiency.

Scientific management had baegun in the latter part of the nineteenth
pentury as an assortment of techniques--loosely held as a "philosophy"=- to

y make industry more efficient.62 Later it broadened its scope to encompass

59
Bettex Government Personnel, Report of the Commission of Ingquiry

ﬁan Public Service Personnel, 1935,

60
American Public Administrations Past, Present, Future, Frederick C.

;_Hoshax, ed., (University, AL: The University of Alabama Press, 1975), p. 63,

6l
Frederick C. Mosher, Democracy and the Public Service, pp. 70=79.

2_ .

: Scientific management was a technique initially designed to make
3 industry more efficient. The parallel movement in public administration

f was a later innovation, Public and private scientific management utilized
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sectors of private business and eventually parts of government. In
pplication to governmental personnel, scientific management greatly

?d to the substance of civil service administration. The Commission

fﬂ actuality reenunciating the principles of.scientific management as
iled to the public personnel functicn.

] The commission endeavored to discount the concept that "tenure

» cure of spoils,”™ believing that tenure, “when standing alon;,“ is

o & dangerous thing.63 Although the Commission did not favor a closed

i ar system, it promoted a concept of a career system in which entrance

3 14 be limited ordinarily to the lowest positions within a career service
confined to young entrants. ™A career cannot be gaid to exist if top
tions are generally recruited from outside, from men who do not under=

d the work, and in such way as to create an effective bar tc advancement

w64 It visualized movement

the bottom to the top of the service itself,
jtween jurisdictions and between career services, The Commission acknowledged
1‘t there would be times when it would be desireable to bring senior positions
Eom outside selecting persons with extensive practical experience., This
actice was “no violationof the system provided the normal course of pro-
t}tion ia retained on a career basis.'65 Congruently, thera could be no
bareer service without promotion from within, Upward mobility through
romotion should be supported by a retirement program and other means of
liminating employeas whose non-gelection slowed advancement in general.

The Foreign Service career system raeflected much ¢of the Commissicna
losophy of public parsonnael policy. However, its elite character, a
haracteristic deliberately built into the system with the Rogers Act,

irtually prohibited the entry of qualified personsg from other services .

many of the same tools and approached the subject with similar concepts,
These included: rationality, planning, specialization, quantitative measure=-
mant, “ona best way," standards and standardization. All of these added up
i to efficiency, meaning roughly the maximization of output for a given input,
f"or the minimization of costs for a given cutput. The public service to be

I good had to be both pelitically neutral and efficient,

63
Better Government Persconnel, Report of the Commission of Inquiry

¢ on Public Service Personnel, 1935,
841bia.
6

> Ibid.
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?« pt at the bottom entry level. The Foreign Service was therefore

%ﬁrived of the full merits of lateral entry.

‘ The President's Committee on Administrative Management issued

| econd report germane to career systems of public employment in 1937.66

he authors of the report emphasized the desireablility of extending the

? ns registered through adoption of a federal merit system to the_ develop-

-st of a sound career system of public employment., They considered the

;daral gervice to be so large and diverse as to justify the creation of

:number of career services, but “knit together intoc a well-integrated

. ear service system and built upon‘the exiasting ﬁarit system.'67

The report warned that career services “must be constantly on

i- d against tha dangera of bureaucracy." It considered that the "greatest

ilkness of the present administrative career gervices appears to be their

E;-rown condition.* This weakness was dus in part to placing too much

§sliance upon promotion in a direct line. One angwer to the problem was to

: d promotional opportunities so that persons engaged in similar or

i=oadly related occupations could move up without having to remain within

. single narrow specialty. Another means was to encourage transfers across

] th organizational and career linss.

| The authors contended that career services should not be permitted

0 bacome closed systems "when they clearly parallel similar work in other

blic jurisdictions or in private employment.'sa It was held that transfers

etwoen career services should occur in both directions without loss of
tatus. A need was seen to strengthen public service capacities to deal

f3££ectively with the full range of praoblems in a period of accelerating

fihnnqe through bringing in to responsible positions persons educated in a

éihriaty‘of professional, scientific¢, and technical fields, especially

4 66Personne1 Administration in the Federal Service, (Washington: GPQ,
 1937). This is one of a number of major studies on organization and
 management of the federal government undertaken by the President's Committee
¥ on Adninistrative Management during the Roosevelt Administration.

%7 1bid., p. 73.

6erid., p. 74.
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T;. with postgraduate training in administration, Other aspects of career

ffices and personnal systems were considared by the report.

These two reports reflected a growing concern with the need to
gltalize public personnel administration as an essential tool of scientific
’ gament. The Foreign Service had already moved in the direction of a

er service based on merit and professional development., The q?estion

i whether or not the service had moved to¢ far toward a closed career
L?-ica. Perhaps the ambience of the Service in this regard is best stated
1}thired ambassador Henry Villard:

The old service of the Rogers Act was franﬁly an elite corpa,

A superior education, a superior intellectual approach, a superior
senge of responsibility and self-reliance, a superior flare for
languages, all ware important requisites for admission; those who made
the grade took immense pride in their abilities and enjoyed a unigue
sense of camaraderie, akin to tggt found in the congenial circles of

a close~knit professicnal club.

The operative issue was largely one of whether the Foreign Service
pould adopt into its parsonnel programs those elements of flexibility and
ﬁ‘lponsivehesn absolutely essential to meet the accelerating forces of
ge in international diplomacy.

The Foreign Service had for many years provided reporting servicea
gor various departments of the government, supplying information on cammerce,
finance, agriculture, and mining and minerals. As United States governmental
ahd business interests increased overseas in the first decades of the twen-
ftieth century, and representation abroad kept pace, solutions to the problem
hof "competitive diplomacy" became more elusive. A unified approach to
ftbreign affairs was lacking. Top officials of the Department of State con=-
i sidered that it wae no longer possible to separate political, econcmic, .
anmergial, and agricultural problems into neat compartments, but that they
were all interrelated and had important implications for the conduct of
oreign policy. Adhering to the concept that the Department had a monopoly

in the conduct of foreign affairs, the growing need for the conduct of

£9
E Henry S. Villard, Affairs at State, (New York: Thomas Y. Crowell,
| 1965}, p. 152,




52

:fxnational negotiations was considered the business of the Foreign

b ce, regardless of the subject area.

On May 9, 1938, President Franklin D. Roosevelt forwarded to

a‘n:s Reorganization Plan No, II. A part of the plan dealt with the
';iqn Service, Among other things, the plan provided for the transfer

i consolidation of the Foreign Commerce Service and the Foreign Agri-
ptural Service into the Foreign Service of the United States, un:ier the
| ction and supervision of the Secretary of State. The purpose was to
puce expenditures, increase efficiency, and eliminate duplication of
fort. Perhaps more importantly, it was believed that consolidation

i.ld hava a positive effect toward answering the question generated

cad as to "who spoke for the United States government.” Consolidation
ded two additional areas of speclalty to the Foreign Service corps.

f. plan contemplated that Foreign Service officers would be selected to
bacialize in commercial and agricultural work and that the fullest util-
gation would be made of the experience thus acquired abroad "in the work
bt the Department of Commerce and Agriculture in this country.“7o

i-reiqn Servica officers so specializing were to be assigned for temporary
ty to the Departments of Commerce and Agriculture both for the purposes
training and development and for utilization of their knowledge and
@xperiencae. Conversely, both departments were authorized to designate
-}_rsonhel to render temporary service abroad as specialists or technicians.
though these individuals were not in the Foreign Service, they were to
iho given suitable commissions by the Department of State while serving
;abrcad. The Departments of Commerce and Agriculture retained considerable
jinfluence in program matters and administration by specifying the inform-
tion to be furnished by the Foreign Service and by handling its dissem-
Eiination in the United States. Each department was authorized to degignate
;Ta liaison officer to serve in the Department of State and to be concerned
i with the administration of the Foreign Service from the standpoint of his
1 department's interest.

70House Documant No, 2BB, 76th Cong., lst Sess., May 2, 1939, p. 2,
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] The President's Reorganization Plan was approved by Congress and

?we the Reorganization Plan of 1939, effective July 1, 1939, The officers
4 8 Foreign Commerce Service and the Foreign Agricultural Service were
.:rally tranaferred to the Foreign Service and acquired status as Foreign
:;1ce officers without having to undergo an examination. The lateral
:?sfers did not have to fall within the percentage limitations iTposed

ffho Moseg-Linthicum Act of 193] on the number of officers in the top

R classes of Forelgn Service officers, The outbreak of World War II was

: fer a fair test of a unified Foreign Service. By the time testing

ed the dimeneions of the problems to be considered were immense.

; The Reorganization Act brought 105 Commerce officers and 9

§1cu1tural officers laterally into the Foreign Service officer corps.
E;dafinition these new officers were “specialists® within a career system
?‘t was by tradition “generalist™ in nature, and in composition. Not yet
;11y reconciled to the amalgamation of consular service officers under the
j-'rs Act of 1924, the introduction of this additional group of extraneous
‘}tors onto the foreign policy stage impacted heavily on the “diplomats.”

E- purists, those who considered diplomacy to be one of the stricter
;}tciplines, began to express fear that the new specialists would in time

: @ over the foreign affairs field and thus displace the long established
?-naralists. Villard expressed the fear that the generalists would disappear
3 d with them "the assets of perceptiveness, sound judgment, panoramic
mnderetanding, and intuition tempered in the fires of practical experience.'71
Once again, the Department of Stata's career Foreign Service system

8 reacting to tha virus of lateral entry.

71
Henry S, Villard, Affairs at State, pp. 33=35, 175=176.




CHAPTER IV

POSTWAR EFFORTS: REFORM QR CHAQS?

Every reform is only a mask under cover of which a more terrible
 which does not yet name itsgelf, advances.
: Ralph Waldo Emerson

The years batween the passage of the Rogers Act and the outbreak
iﬂar in Europe in 1939 witnessed a return to isclation as the accepted
J?itical pesition vis-a-vis the world, Diplomats temporarily resumed
#jir activities in much the same traditional manner as before the Great
:l. Thinking on foreign pelicy continued to stress the primacy of eco-
b ¢ questions. The periocd represents a chronological unity in the admin=
itrltive history of professional diplomacy in America.72 In contrast to
concerted reioxm efforts that occurred prior to 1924, the chaotic
pircunstances of World War II, and the rough winds of change in the years
}?lt followed,; no significant departures were undertaken. This remained
%’ue aven whan events in Europe after 1937 indicated that the peace there
S;l rapidly disintegrating.

It was generally believed that no reasseassment of the Foreign
é':vice was necessary. The Moses-Linthicum Act of 1931 had sought to
liminate what Congress considered to be gelf-administering abuses re=
ulting from implementation of the Rogera Act. The abuses were indicative
f the continued existence of a schism between the Diplomatic and Consulayx
ides of tha Service., Partly bound up in the nature and functions of the
.two careers, the cleavage also had deeper implications arising from the

;fdiffaring social backgounds of the members of tha two services. Beyond

. 72warren Ilchman, Professional Diplomacy in the United States,
E 1779=-1939, p. 187,
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problem area, the Service benefited from the Act through sections
dealt with pay and allowances, an improved efficiency reporting
ftcm, incentives and rewards, and other personnel matters.
L The professicnal Foreign Service, it was thought, was capable of
i-ling every eventuality. Tendencies for change begun in the First World
3 and in the years before slowly continued their development. M9ves
_i-rd professionalization and democratizaticn were sustained, although
t‘luenced by the Great Depression of the 192308, A clearer concept of
epacializad nature of the Service emerged,

The advent of World War II and the rise of the totalitarian states
s to shake traditional diplomacy to its foundatijons and clearly signal
| need for a new order. The neglect of foraign relations that had char-
! erized the interwar yaars dissipated rapidly with the onset of the war,

The war found the Foreign Service not equipped to handle with itas
members the multifarious technical tagks that arose. Most of these new
ctions ralated to America's information, intelligence, and economic
i‘tivities abroad. Secretary of State Cordell Hull was anxious to preserve
f“- Department as a policy rather than an operating agency. Hull's attitude
irs a part of the celebrated dichotomy between policy and operations. The
;;istoric diplomatic image is that of a "staff" agency, advisory to the
y esident, and representing him in dealings with other nations., It does not
jsncompass "operationg,”™ nor the supervision of operations of other agencies,
%nor the provision of day-to=-day eervices to other agencies; nor direct re=-
jilat:ioma with foreign peoples other than their governmental officials; nor

3 In the first

;'manaqement' as ganerally understcod in larga bureaucracies,
';decade and a half following World War II the response to the Department of
§State problem, in concept and to some extent in practice, actually rested
E upon two dichotomies: a clear organizational division within the Department
; between substance and administration, and a clear division organizationally

5 between policy and operations in foreign affairs. In this period there was

73 .
Frederick C. Mosher and John E, Harr, Programming Svsiems and

Foreign Affairs Leadership: An Attempted Innovation, {(New York: Oxford
University Press, 1970}, pp. 14-15.
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imnsideration of the problems of coordinating the enlarged foreign affairs
1 atus and of problems of role and organlzation of the new functions, the
?artment of State, and its Poreign Service, The dominant view which emerged
these problems in a particular pe:spectiﬁe. The view was that a basic
!wtinction between policy and operations was viable, and that it was not
1;? possible but desireable to separate the two, The Department would
f cern itself with policy; the new functions would be operated by other
?uncies under the policy guidance of the Department. Within the Department,
Q'ra was a radical cleavage between “substance® and "administration,” with
;e former meaning political and economic work and the latter the most mun=
@ kind of service and support.

The dichotomous splits were to never become anywhere near complete
:?d clear cut but nonetheless affected the actions of the Department. The
nfluence of these dichotomies began to accelerate during World War II.
11 gave complete concurrence to the creation of such foreign affairs
encies as the Office of War Information, Office of Strategic Services,
ard of Egonomic Warfare, Lend=Lease, and Foreign Economic Administration,
;?n the period after World War II, Secretary of State Dulles, continuing to
f}ollow this logic, concurred in Reorganization Plans 7 and 8 of 1953 which
;took the information program and various assistance activities out of the
fﬂcpartment and created two new agencies, The United States Information Agency
;and the Foreign Operations Administration. The follwing year the Foreign
Aqricultural Service was again created for the Department of Agriculture,
;;thus taking some foreign agricultural functions away from the Department,
fihs these agencies organized they sent individuals and whole missions abroad.
3 Nevertheless, the Department itself, since recrultment of Foreign Service
i officers had stopped for the duration of the war, found an inescapable need
{ for expansion during the war even for its own limited co=ordinating task,

Under the career system that had been established by the Rogers

Act and subsequent amendments the Forelgn Service offilcer corps could not
be expanded rapidly enough to meet these requirements. Although Section 5
of the Act provided for lateral entry into the service by Departmental

employees, the provision was not utilized. Mofaover, there may have been '



57

- disposition not to seek emergency Congressional authority to permit

': t appointment at higher than entry levels into the career service sgo
_‘ the Service could later resume normal peacetime activities without

7 g violated the career lzurj.m:j.ple.?4 The Department secured the passage
abling language in successive appropriations acts which permitted the
itment of qualified persons from outside for temporary employment.

’ ¢ employees were hired under general Civil Service regulations but
fited from the Foreign Service system of allowances, They were hired
jto what was known as the Foreign Service Auxiliary. The Auxiliary con=-
ed a variety of “specialists," including econoﬁic analysts, cultural

: ations assistants, and information specialists, Relations between the
ice and the Auxiliary and the other wartime partners greatly varied,
pmplaints were numerous on both sides. The problem of relationships be-
Men the two groups was accentuated when with the termination of hostilities
R bacame clear that the postwar respongibilities of the Department and the
:ﬁreign Service were to be far more extensive than in the prewar years.
With the end of the war the Auxiliary and other wartime agencies
?':e rapidly dissolved., In August of 1945, the major functions and em=
2loyeas of three of the largest were transferred to the Department whera
process of liquidation was to continue, On May 1, 1946, the Office of

foreign Service reported the composition of the Service to be as follows:75

Ambagsadors and ministers 55

Poreign Service officers 818
(homa and abroeoad)

Auxiliary Foreign Service officers 640

Armerican non-career vica-consuls, 3,800
clerks, etc,

Alien employees 3,000

Undifferentiated American and 2,500

alien former war-agancy em-
Ployees, mostly Office of War
Information

7 .
4Arthur G. Jones, The Evolution of Personnel Systems for U. S.

Poreign Affairs, Foreign Affairs Personnel Study No. 1, Carnegie Endowment
for International Peace, 1965, p. 32,

75 . .
Public Administration and Policy Development, A Case Book, Harold

Stein, ed., (New York: Harcourt, Brace & World, Inc,, 1952), "The Foreign
Servicae Act of 1946," Harold Stein, p. 666,
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while the wartime staffs were reduced appreciably, some 4,000

oyees wera added to the personnel of the Department and the Foreign
ice.76 Transfer to the Departmental Saervice was less complicated than
ifthe Foreign Service, since the employees in Washington were all under
3 same wartime Civil Service rules and salary scales. The problem of
ijorption into the Foreign Service was complicated by difference in salary
;flos and entrance examination procedures. Considerable resentme;t and
f understanding occurred in this category which togk months to reselve.
; The requirement that the Department abscrb a portion of the perscnnel
: the wartime agencies into the Foreign Service iﬁmediately raised the
ue of lateral entry. Lateral entry basically fulfills twe functionss
j permits rapid expansion or contraction under circumstances wherein the
mination process and other recruitmant methods are too slow, and it
permits diversification thru acquisition of special skills to meet the nee;a
‘? changing responsibilities. Over the general oppesition of the Foreign
i%rvice officers themselves there has been considerable use made of the
i-teral entry method since World War II. Although by definition mergers
a "blanketing in" of parsonnel fram outside the Service may be classified
a lateral entry program, no analysis was discovered during the course of
8 study which treats the liquidation of the wartime agencies from the
tandpoint of lateral entry beyond the premise inherent in the Manpower Act
1946. The Act was intended to compensate for the cessation of recruit=
snt activities during the war by permitting intake of officers laterally.

The numbars of foreign affaira agency personnel to be dealt with in
E the liquidation program raised great concern among the Foreign Service
?ofticers about the integrity of their career system, It involved entrance
;1nto the hitherto reserved field of foreign affairs of groups of gavernment
Zflnployees not recruited by special examination as they themselves had been
%flnd hence, by their definition, political appointees. The f£inal indignity
to many in the Foreign Service would be the "blanketing in* of a large

i nunber of persons who had not grown up in the career service, One Foreign

7
i 6Arthur G. Jones, The Evolution of Personnzl Systems for U. S.
- Foreign Affairs, p., 32,
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ice officer opined that such "blanketing in" would be a re-enactment

F "The Detrayal of 1939." The latter was reference to the Reorganization
ﬁ of 1939 which merged the Foreign Commerce and Agricultural Services
the Foreign Service. ,

The impact of the war on United States representation abroad
ilsed a gerieg of questions in the minds ¢f many as to the futurg‘character
t; function of the Foreign Sarvice. The entire foreign affairs government
interested in the answers. Concern both within and without the Foreign
frvice existed over salary scales, grossly inadequate administrative ser=-
_ﬁcal and training, limited appropriations, and other inadequacies in the
_iﬂi and procedures affecting the Foreign Service officer corps from the
fnndpoint of the welfare of the corps itself. Morale of the career
:irvice at the end of the war was low.
} As during the First World wWar, the President had largely ignored
f-e Secretary of State's advice on policy. The Department confined itgelf
f-stly to day~to=-day operations. Secretary Hull proved influential in
" ly one area--preparation of plans for postwar international organization,
e Department provides its own analysis for this situation:

This situation stemmed from the Department's failure to organize
for fully effective performance in wartime. Wartime decisions required
coordination of peolitical ends and military means, but the Department
of State lacked the means-=expertise and institutions-~to exert dom=
inant influence in the shaping of grand strategy. Like President Wilgon
before him, President Roosevelt turned to a coterie of trusted advisors.

Concern about the future of the Foreign Service was not solely limited
gto the welfare and offective opportunities of the Foreign Service officers
;Ind employees as individuals. Concern was likewise directed at the function
gflnd composition of the Service from the standpoint of its utility for thé

| government and people of the United States. The problems believed settled

f by key legislation such as the Rogers Act and the Reorganization Act of

% 1939 were again raised, 1In view of the growth of the foreign affairs gov-

' ernment, should there be a single unified Foraeign Service? Should there be

77
Department of State, A Short History of the U, $. Department of
State, 1781~1981, p. 29,
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Eiparate elite diplomatic establishment in the contemporary world? The
i- acy of the service for commercial, economic, and information activities
i under assault. The appropriateness of the entrance examination system
disputed, The proper management of resources and activities in the
ptly expanded Department was debated, The relationship between the Depart=-
and the Foreign Service underwent review, -

Ags the tide of the war turned in favor of the United States, there
a resurgence of interest in the reform of the Foreign Service. The views
f;nicolson on the "American methocd" seem appropriate:

: The misfortune of the American system is that no foreigner and

' few Americans can ba quite positive at any given moment who it is

who possesses the first word and who the last: and although the Americans
in recent years have been in process of creating an admirable gervice

of professional diplomats, these experts do not yet possess the necessary
influence with their own government or public. The egalitarian illusions
of the Americans, or if you prefer it their 'pioneer s?ﬁrit" tenpts

them to distrust the expert and to credit the amateur.

In tracing the evolution of American foreign policy in the postwar
w.riod to 1960, Gabriel Almond distinguishes three stages.79 As the evolution
: foreign policy and of the personnel systems for United States foreign

fairs are inextricably joined, the use of these stages forms a convenient
Jutline for discussing the postwar development of career systems within the
f{pa:tmgnt. Established to delineate periods of development, Almond describes
» stages ass

1) the final years of wWorld wWar II and into early 1946,

2) the period from 1946 to 1949, ushered in by the chill of the Cold War,
J) the decade of the 19508, a period of "failure" and *"deterioration® in
ich U, S. policy "turned into a hard shell of military production and deploy=-
ments, security diplomacy, and a program of foreign aid that was assimilatad

to our security diplomacy."

Considering Almond's description, Harr believes that the period from
;1961 to the mid-19608 constituted the next important stage of development.ao

7
aHarold G. Nicolson, The Evolution of Diplomatiec Method, pp. 92-93.
”

9

Gabriel Almond, The American People and Foreign Policy, (New York:
§ Prederick A. Praeger, 1960}, pp. xii-xv.
g 80

John E. Harr, The Professional Diplomat, pp. 19~44,
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f most important characteristic of this period was the abrupt reversal

Fthe pelicy=-operations dichotomy. In the words of McGeorge Bundy,

E have deliberately rubbed out the distinction between planning and
::ltion - ..“Bl The Department of State was placed in charge of the

- re United States Diplomatic Mission and was expected to supervise all
}1ts operations. The Migsion included not only the personnel of. the
;?artment but alsc the representatives of all othgr United States agencles,
total foraign affairs government. The fifth stage in Harr’s view began
?ﬂn the Vietnam War reached unexpected proportions and duration, and
:-tinues unto the present time, None would deny that the Foreign Service
of 1980 will produce yet another stage of development. The fifth

g6 was characterized by a strong protest movement in the United States,
fp increased drain on the balance of payments, a surge of neo-isolationism,
%visionist theoriaes on thé origins of the cold war, greater awareness on

fhe limitations of power, and the growth of a stronger awareness of domestic

: Unlike the pericd prior to World War II, wherein proposals for

3 plomatic reform coriginated priﬁarily through the efforts of dedicated
§~dividuals, the necessity and pressure for reform became éelf-evident in
@ incompetence of the diplomatic establishment to deal with the complex
jpostwar international problems involving the nation. Even before the end
iof hostilities, the Department of State had initiated plans to determine
gﬁnw the Department and the Foreign Service might be better equipped to
?handle poatwar problems,

: As the war came to an end, there was an assumption that postwar
 reconstruction and prosperity would be achieved by the leadership and codp-
f axation of the wartime great powers. The forum for these achievements was
ito be the newly formed United Nations organization. American foreign

1 policy began to be formulated around this assumption,

Bl
I. M. Destler, Presidents, Bureaucrats, and Foreign Policy: The

| Politics of Organizational Reform, (Princeton, NJi Princeton University
Press, 1972), p. 20.

2 pia., p. 33,
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The controversy between the profesaional Foreign Service group,

T ¢h included their congressional constituents and other supporters, and
proponents of reform and reorganization within the foreign affairs

4 sxnment began again in earnest. The latter group lacked diplomatic estab-
: hment experience. The importance of the conflict betwsen these two

?«ups in the history of the Foreign Service should not be underastimated,
bk Walker, writing of reforms of the 19608 and 1970s stated, "The stresses
the past twd decades have given us a political culture that enccurages
ith confrontation and the cult of personality; to some extent, it has also
,iltEred civic selfishness. The common good hag oftan been forgotten in
gle=interest politics and the angry, if sometimes idealisti¢, pursuit

pt group entitlements.“93 Analyasis of the final years of the war and into
946 in the light of this statement providas an insight into tha attitudes

‘ the profeséional Foreign Service group and tha future course of the

nduct of foreign affairs. At stake was the adequacy of American diplomacy
Hor the remainder of the twentieth century=--and beyond,

In September 1943, Fdward R, Stettinius, Jr,, former Lend-Lease
ministrator, became Under Secratary of State. At the direction of
(fresident Roosevelt, Stettinius began to plan a major reorganization of
 the Department. The planning was undertaken upon recommendation of the
;Bureau of the Budget acting under its statutory responsibilities with
'xnspect to governmental organization. GStettinius concentrated on certain
3isy deficiencies of the Department and carried out a major reorganization
_}1n early 1944.

i Prior to Stettinius' reorganization, all the administrative direction
%of the Foreign Service theratofore had come from two units in the Department,
:the Division of Foreign Service Administration and the Division of Foraign

3 fervice Personnel. On January 15, 1944, an Office of Foreign Service

% Administration, later called the Officea of Foreign Service was established,

f ag ona of the constituent units of tha Department. On the lst of March

83
Jack Walker, “Reforming the Reforms," The Wilson Quarterly,

£ vol. 4, No. 4, Autumn 1981, p. 10l.
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anning Staff was established within the Office of the Foreign Service

f nistration. For the first time, however small and informal, there was
f‘it that had the responsibility for thinking about the future organ=
=?‘t.’mn and operation of the Foreign Service as distinguished from the

:jly routine of operations. The Planning Staff filed a report on the

A ign Service with recommendations for ita improvement with the Secretary
j the £all of 1944.°

Meanwhile, a major semi-official element of the professional Foreign
ilvice group, the American Forelgn Service Association (AFSA), had not been

;%0.34 The AFSA, both through its activities and the American Foreign

ice Journal, enthusiastically discussed the steps being taken to improve

Sarvice, with comments on pending legislation affecting the Service and
p'u-ted discourse concerning the problems of the Foreign Service officers
¥ emplovyees, ‘
Even during early discussions, it was generally agreed that the
pgers Act of 1924 and the various subsequent amendatory laws no longer
ff:med an adeguate basis for the operation of the Foreign Service. New and
}-damental legislation tas due.' In December, 1944, Julius C, Holmes, a
eer Foreign Service officer who had served as a Civil Affairs officer
f%th the military, was designated Agsistant Secretary of State for Adminis=
?»ation, the post formerly held by Carr from 1924 to 1%37. Stettinius became
; cratary of State on December 1, 1944. Both of these officlals were recep=-
ive to the idea of a new basic legislation. ©On December 18, a Committee
Foreign Service Legislation was established within the Department and
period of active legislative preparation began,

The professional Foreign Service group realized that with the
;iormity of the problems facing the Service time did not permit the drafting
yof a comprehensive legislative proposal that would set the format of the

f'oreiqn Sarvice for the postwar period. Many problems demanded prompter

84To use its own language, "The American Foreign Service Association

is an unofficial and voluntary association of the members of The Foreign
fervice of the United States. It was formed for the purpose SE“fostering
P esprit de corps among the members of the Foreign Service and to establish
& center around which might be grouped the united efforts of its members
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?ﬂion. The pressures attendant to the responsibilities for shaping the
V%ure of the diplomatic establishment began to open the chasm between
; professional Foreign Service group and the other proponents of reform.
smith Simpson, a retired Foreign Service officer and author of
pveral works on Departmental reform, is highly critical of the efforts
féStettinius. " . . . whose impressive appearance was not matched by his
henect."as Charging that Stettinius knew little about (1) the Depart-
t or the Fofeign Servicg and the linkage between the two, (2) foreign
_éfairs, especially upcoming postwar problems, and (3) the nature of
f-lomacy itself, Simpson alleges that the result éf Stettinius' efforts
:fs a focus on symptoms rather than originating deficiencies and upeon organ-
;;ation rather than attitudes, skills, and parforma.nce.86 Few objectives
f“re therefore realized through reorganization in Simpson's judgment.
Simpson recounts, perhaps with accuracy, that some of the more
lert Foreign Service officers desired to seize the reina of reevaluation
nd reform before unknowledgeable outsiders got hold of them. Thus, as
gtettinius focused on symptoms and organization, these alart officers
gfocused on what they considered to‘be the true fabric of reform.
1 During the course of 1944, a bill, prepared in 1943, was intro-
:'uced in the Congress to improve the gtatus of American clerks and other
on-career employees of the Foreign Service, to bring in at various levels,
a3 a matter of emergency, 120 new Foreign Service officers in addition to
those who would be recruited by examination at the end of the war, to
f authorize the detail of "specialists® from other government agencies, and,
f amcng other things, to remove the percentage limitations imposed by law

;'on the various classes of Foreign Service officers.

' for the improvement of the service," The Asgociatdion publishes a monthly

E periodical, the American Foreign Service Journal, which is unofficial but .
~ considered authoritative. The AFSA is a strong lobbying group before Congress
on matters affecting the Foreign Service.

BS . . .
Smith Simpson, “"Perspectives of Reform, Part II-=The Post-Carr
Period, " The Foreign Service Journal, Vol. 48, No. 9, September 1971, p. 21.

88 pbid., p. 21.
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While the Congress was generally sympathetic to the bill, opposition
raigad to the proposal to bring in a sizeable number of new Foreign
izlce officers at various levels and outside the regular examination
?:;dure. This lateral entrance was strongly oéposed by Congresswoman
k rs, widow and successor to Jacob Rogers, sponsor of the Rogers Act of

B4, Congresswoman Rogeés, her views widely but not universally shared

would be an entering wedge for "politics." On the whole those
ificers who were aware of the gquestions being raised in Washington about
future functions of the Service wera anxious to secure enactment of
legiglation permitting lateral entrance, They knew how long it would
x;e to build up the middle and upper ranks of the Service by the slow
Jocess of examination and appocintment at the bottom. They were concerned
: t a greatly understaffed Department would have to give up some of its
;~ctions to other foreign affairs agencies because of their own inability
1 handle the work. Some also believed that lateral entry would provide

w blood®™ in the middle and upper grades and thereby have a stimulating
ifect on the whole Service, Debate on the lateral entry issue was delay-
;g passage of the bill, The controversial section was withdrawn from the
;fqislation-in order to obtain the other. improvemants that were urgently
‘Arded. A reﬁised legislative proposal was offered and on May 3, 1945, the
k-oom Bill was enacted putting into law all the cther urgent reforms.

' The Bloom Bill contained authorization to detajil "specialists®

;‘om other government agencies to the Foreign Servica. The provision was

. the form of an amendment to the Moses=Linthicum Act of 1931, The fol-
owing paragraph was added to the Act:

Sac. 10, {c) The Secretary of State is hereby authorized to assign
for special duty as officers of the Foreign Service for nonconsecutive
periods of not more than four years, qualified persons holding positions
in the Department of State, and, at his request, qualifiad persons
holding positions in any other department or agency of the United States
who have rendered not less than five years of Government service, and
persons 50 asesigned shall be eligible during the periods of such
assignment to receive the allowances authorized by the provisions of
section 19 of this Act. Persons assigned under the authority of this

j the ranks of the Service itself, believed that mass lateral entry of the type
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laction shall be eligible to receive all benefits provided by civil=-
jorvice law and regulation in the same manner and subject to the same
fonditions as though they were serving in their regular civil-service
fositions and upon termination of their assignment shall be reinstated
fn the respective department or agency from which loaned . . . 7

: The relationship of this provieion of the Act and the withdrawn
iral for lateral entry should not go unnoticed, Although the relation=-
fwill be discussed in greater detail in a subsegquent chapter, it . is
frtant to identify its rationality at this point, The provision was
fnevw, having appeared in Section 5 of the Rogers Act. The text of Section
févided that appointmente to the Foreign Service would be mada after

i nation and probation or, "after five years of continuous service in
Enspartment of State, by transfer therefrom under such rules and

4 ations as the President may prescribe ., ., ..,88 The Bloeom Bill

pnded the source to "any other department or agency of the United States."
ijeategory of Foreign Service Reserve officer, created by the Foreign
;:1ce Act of 1946, developed from this provision of the Bloom Act. An

é tional provision of the Act established the basis for the Foreign

i lee Staff officer corps.

The controversial lateral entry provisions, in revised form, were
'iuitbed to Congress later in a separate bill known as the Manpowei Act,

f $ bill encountered difficulties and did not become law until July 3,
f}s. The Act provided for Presidential appointment, by and with the

_;Qice and consent of the Senate, "not to exceed two hundred and fifty
':rsons to positions as Foraign Service officers.'89 The Act contained
jjtime limitation of two years from date of enactmant, The increase in the
%"'-:r of individuals to be brought in under this Act, the original pro-
H-sal was for one hundred and twenty, was intantional on the part of
iwnqress for the purpose of absorbing those individuals from deactivated

time foreign affairs agancies. With the Bloom Eill out of the way

3 U. S. Statutes at Large, 79th Cong., lst Sess., 1945, Vol. 59,

B
8 U.5. Statutes at Large, 68th Cong., 1923-1925, Vol. 43, Part 1,

89 .
U. 5. Statutes at Large, 79th Cong., 24 Sess., 1946, Vol, 60,
Part l‘ P. 426,
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ECOmmittee on Foreign Service Legislation was able to turn its primary

i tion to the preparation of basic legislation. The Committee was

to receive more active support from above. Monnett B, Davis, a

sfiqn Service officer who had been Acting Director, was chosen as Director

he Office of Foreign Service, Davisg' deputy was Selden Chapin, another

ign Service officer commissioned after passing the first post-Rogers

f:lntrance examination, They took office on January 10, 1945, From this

. until fin#l approval of the Foreign Service Act proposal, Chapin's

E'f concern was with the new Foreign Service legﬁslation. The Planning

f was headed by Alan N, Steyne, another Foreign Service officer who

o filled with enthusiasm and zeal for this long sought opportunity to

}ablish the Service on a new and batter footing.

Steyne's plans were ambitiocus., He developed an elaborate committee

;:ucture to accomplish the needed planning. Assistant Secretary Holmes

fntinued to manifest his interest in the enterprise and managed to acquire

jcess to President Truman who succeeded President Roosevelt on April 12,

:35. Holmes obtained Truman's approval for the concept of a unified

ﬁ}lign Service and for the need for basic improvements. The President

lso approved the elaborate committee structure developed by Steyne. With

ﬁlt appeared to be solid White House support, Holmes circulated a memor=-

- um throughout the Department which invited legislative suggestions.
Chapin, in a memorandum to Steyne of May 3, told Steyne that the

v legislation must be solidly founded on the career principle of the

J}-ers Act, but that provisions should be made for "specialists" who

fiuld be keprt as a separate corps and not as an integral part of the career

1irvice. He opposed consolidation of the personnel system of the Foreiqd

j-rvice with that of the Departmental Service except in the event that

¢ unified Foreign Service concept, adoptaed in the Reorganization Act of

E.939, was abandoned, with a corresponding reduction in the role of the

'@ partment of State and the Foreign Service to policy coeordinators. He

;Airacted the inclusion of a promotion=-up, selection-out system somewhat

f1ike the U. s. Navy system, under which each officer would be allowed to

smg-y-o— X FFUE G ErEF PR BE R A B i e a
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ELn any one grade only a specified number of years. If not promoted

end of the prescribed period, he must retire,

Except for the promotion=-up, selection-out procedures and the
tion over the unified Foreign Service concept, Chapin's ideas were
?;lentative of those held by most Foreign Service officers. Steyne's
iiing Staff developed 12 studies and 12 sub-studies which were in large
i‘nlaborntiOns of a group of 29 major proposals and 18 minor prdboaals
?‘had been included in a summary memorandum for the Departmental Stearing
: ttea on June 30, While work wae proceeding on draft legislation, a new
'i~tion confronted Chapin and his associates,
On July 3, 1945, James F. Byrnes succeeded Stettinius as Secretary
:ntate. Six weeks later, Holmes resigned and was promptly succeeded by
k J. McCarthy. McCarthy had no experience with the diplomatic aestab-
:,m:nt and his appointment caused constarnation among the professional
! ign Service group. Byrnes added a second unsettling circumstance by
asting that the Bureau of the Budget prepare a report on Department of
pte oxganization. The request revived the Stettinius organizational
Fﬁorm affort with which the profegsional Foreign Service group disagreed,
jghough primarily concerned with the organization of the Departmental
ice, the requested report included recommendations for the Foreign
ﬁtVica.
: The Bureau of the Budget report of 1945 was transmitted to the
Mpartment in August, 1%45, Its brief treatment of the Foreign Service
jl extremely disturbing to the professional Foreign Service group. Citing
“gharp distinction™ between the Forelgn Service and the Departmental
: tvice in Washington “staffed by the regular Civil Service,® the report
f;oposed steps that would lead to the amalgamation of the two to create

}l thoroughly united organization.® The report stated:

Our government, however, has long since pasgsed the stage in which
a closed elite corps was the only alternative to patronagejy and the
staffing of a Foreign Service predominantly with men whose whole
career is spent abroad has revealed many serious weaknesses, Its
members tand to lose touch with the views of the United States.
Moving in restricted circles abroad, many have lost sensitivity also



69

;. some of the soclal forces and classes of people with whom they should

e familiar in their role as the eyes and ears of the United States
government abroad. Many do not develop the specialized skills and the
terest necessary to carry out the positive policies which our Govern=-
nt in the future may adopt. Moreover, differences in the character

fof the work performed abroad and at home have been largely eliminated

f, the completa change in the character of world relations. Finally,

fthe Civil Service today can provide adequate guarantees against patronage.

The Bureau did not prescribe an answer to the unification &uestion.
fitoposed, instead, that the entire problem of barriers between the Foreign
%ice and the Departmental Services be studied, and that in the meantime
jﬁ!ecretary achieve unity in operations "by consélidating the managerial

; staff facilities of the Department and by launching a unified program

: arsonnel ma.nagement.'91 In substance, the report proposed that steps
aken looking forward to the consolidation of the Foreign and Departmental
ices. The Bureau hoped that a study such as recommended would preserve
bast features of the Foreign Service system while eliminating what was
i;ceived to be barriers to effective recruiting and utilization of person=
?1 under the Secretary's command., Numerous additional recommendations for
?urovinq personnel processes were advanced. McCarthy decided to adopt the
}licy of proceeding toward a unified Service and prepared a report to the
HCretary that embodied most of the Bureau's recommendations.

1 ~ Meanwhile, work on a new Foreign Service Act to replace the Rogers
?rt of 1924 had been underway several months before the Bureau of Budget

; aitted its report. The Planning Staff had been proceeding on different
thmises than the unified approach favored by the Bureau. Although favoring

anges in the Foreign Service, Chapin and his assoclates did not contemplate

& Rogers Act,
Chapin was convinced, since the concept of a unified Foreign Service

be retained, of the need for maintaining a Foreign Service separate

90
“The Organization and Administration of the Department of State,”

f;Feport submitted at the request of the Secretary of State by the Director
; of the Bureau of Budget, August 1945, p, 7.

i
?lipid., p. 6.



‘ 70
b tha Departméntal service. All legislativ: planning had proceeded with
concept of a separate service in mind., An impasse ensued, Chapin was
garthy's subordinate and bound to McCarthy's decisions. The whole legis=
:;ve project languished until McCarthy, suffering from ill health, resigned
ébctober 11 and was replaced by Donald S. Russell., Russell, like McCarthy,
§ unfamiliar with the diplomatic establishment. Russell ultimately turned
. attention toward the problem of Foreign Service legislation. Originally
ke ding to stand on the policy establighed by McCarthy, Russell reversed
j position in December and Chapin was instructed or authorized to prepare
'}1l1ation based on a continuance of the established Foreign Service

parate and distinct from the Departmantal Service. Thereafter, that
nglunion, although questioned, was naver threatened, B8y this time the
flual work on legislation was in somewhat different hands although still
* or the control of the professional Foreign Service group. '

Those responsible for drafting the legislative proposal had decided

? this time'that the legislation should not be merely a further amendment
} the existing statutory pattern, already unduly complicated by amendment,
:?t a complete codification and revision of all leglislation affecting the
T?reign Servlce.gz '
jL Conceptually, the Act represented an endeavor to avoid the dual
;itremas of absorption of the Foreign Service by the Civil Service and
ntaining a closed and privileged career system. In its report on the
preign Service bill, the Committee on Foreign Affairs of the House of
spresentatives emphasized that the "professional instrument established
;by this bill must be flexible, It must be responsive to tha constantly
ji5¢;lﬂm.rn;;i.ng needs of tha government . . . It has bhean agreed that the various
s components of the Service should be drawn into a better integrated structure
band that conditions favorable to the growth of the caste spirit should
' be eliminated.”?3

ng detailed history of the Foreign Service Act of 1946 is presented

%;in Part 1II, Public Administration and Policy Development, A Case Book,
¢ Harold Stein, ed..

3 3'Reorganization of the Foreign Service, Report of the Committee on
E Foreign Affairsz to Accompany H.R., 6967," House Report No. 2508, 79¢h Cong.,
E 2nd Sess., July 12, 1946, p. 2,



71
The magnitude of the undertaking by the Department is indicated

fact that the Foreign Service Act of 1946, as enacted August 13,

j§, has eloven titles and, in the slip law edition, runs to forty-seven

;i. There are sixty=-seven items in the repealer section that repeal

4 oug legislation rendered obsclete or revised by the new law,

The Foreign Service Act of 1946 was an important restatement of the
jislative charter of the Foreign Service. The Act was essentially designed
g:oreign Service officers themselves as an ideal foundation for an elite
?‘l of "generalists®™ who would carry on the traditional functions of
;1amacy.94 The professicnal Foreiﬁn Service groﬁp had for the moment

ied the day in their struggle with the Departmental reformers with

faited knowledge of the diplomatic establishment. The Act, although

"? rkably flexible in practice, was the beginning of a new phase of the

4 ing dispute over the Foreign Service system.

7 Of importance to this study was the mode of entry specified in the
f?- The Act advanced the premise that there should be a professional and
j'ictly non-political corps of disciplined and trained men selected primarily
' entry into a caraer system on the basis of an open and highly competitive
mination geared to measure their potential. As members of an alite corps,
fhey should be enabled to make the Service their life career by having suit=-
;10 incentives, including adequate salaries, allowances, retirement, and
é?lated prerequisites, and the opportunity to advance along the successive

' g8 of a career ladder to positiona of leadership on the basis of compara=

give merit. Should thay fail to demecnstrate capacity to assume increasingly

94The dingtinction between “generalist" and "“specialist;* although

the terms are susceptible to individual definition, has its basgis in the
swar to the question "What skills is it desireable that a Foreign Service
ficaer possess?” In the early years of the Foreign Service it was widely
8ld that an officer should be a “generalist,” that is, a man who could
‘handle any conceivable problem. The traditional role of the Foreign Service
wag ona of representation, reporting, and negotiation, and the problems
requiring management were viewed as being within these functions. From this

it was argued that “the best education=~the only really valuable education
i for that career, is a general education," By contrast, a "specialist” was
" an individual trained in a professional skill and possessing proper certi=
¢ fication in that skill, Following commissioning, it was anticipated that
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i;her responsibility, they should be retired from the Service, Foreign
H ice officars should be developed through training and planned assigns
gnts to perform effectively whatever duties may be assigned to them, It
: implicit that all officers serve wherever the Secretary of State assigns
The career Foreign Service should be supported by two additional
Gofessional groups, a Staff Branch containing a permanent corps of clerical,
irinistrative; and technical assistants, and a temporary line group, to be
8 a@ the Foreign Saervice Reserve officer corps, containing "specialists"
;ving status approximately equivalent to Foreign Service officers.
3 To uphold the career principle, any substantial intake of personnel
jt intermediate, middle, or higher grades was to be resisted, since lateral
:-try deprives those within the career structure of promotional opportunities
{wd eventually would result in loas of recruitment sources, Lateral entry
;'l not to be entirely precluded, but controlled as to numbers of lateral
trants.,
The career principle of entry at the bottom is based on the belief
?that the business of diplomacy and long=term foreign service require a
%devotion to duty, a willingness to forego personal preference, the abillity
;to adapt to a variety of environmental and work situations, and the acqui=-
?lition of knowledge and skill within the institutional setting itself, and
;that these objectives and requirements can best be met by bringing in

%ybung persons of superior intellact as well as desireable personal qualities,

}ftha “specialist" would work to integrate the specialist function into a

¥ coherent, focused effort, It has been generally held that "specialists*

| dre batter suited to personnel management under the Civil Service career

j system. The terms "generalist" and “specialist® do not have very precise

5 meanings in the Foreign Service context. An important element of the

. debate over the years in the Foreign Service officer corps is status—=

high status versus low status fields., The political and economic fields

are held as the mainstream of a Foreign Service career. Other fields are
leas prestigious, outside of the mainsgtream, and more narrowly “specialized.™
S5ee William Cleven Veale, “Breakout: A Plan for Reforming Our Foreign Policy
Institutions, Part III," The Foreign Service Journal, Vol, 58, No. 3, March
1981, p, 19, for a listing of specialties recommended for inclusion in a
unified Foreign Service personnel system. Curiously, military affairs was
not included in the listing.
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rationale finds precedent in the regular commiseioned officer corps

:itha armed forces, and other similar career systems.
. Thera is a basic contradiction to the career principle as applied
i the Foreign Service, and a major pertion of the struggle of the postwar
¥riod has been tied to that contradiction. The Department's own principal
3 laint has been that extraneous actors were crowding the foreign policy
90.95 Competitive diplomacy between the foreign affairs agenci;s and
Department of State has been the mode, Allison and others conclude
}lt a serious effort must be made to define a principal role for the
'Jpartment that is both useful and feasible., The éxistence of an elite
Mreer group without a viable function is wasteful of rescurces.
Harold Stein in his case study of the Foreign Service Act of 1946
i—ld that the new Act was not the product of a reform movement as the
fg-ers Act had been.g6 Tha effort was more ona of codifying previous
F gislation and Executive Orders and of elaborating, adding, perfecting.
e Foreign Service officers achieved an Act which they felt embodied the
st of the past, incorporated changes regarded as necessary out of the
ﬁgz years of experience with the career system since the Rogers Act, and
g?quipped the Foreign Service to deal flexibly with the future. If not an
?jct of reform, the Act of 1946 most certainly laid the basis for new
¢ initiatives at reform from both within and without the Department.
; ‘ one of the limiting factors on cur adoption of useful hypotheses
;qarding our theories of government is the prior necessity of directing
gnux research toward answers to real rather than unreal problems, and to
'?problems of significance rathar than detail.g7 In our evocation of the in-
f quiring spirit, we strive to davelop questions that deserve answers., The
éldeveloPment of the Foreign Sexvice Act therefore merits examination in one
3a:espect. It is at least rare for an employee group acting not as an out~

; side organization but in its official capacity to be the chief deaterminant

3 9SGraham T. Allisen and Peter Szanton, Remaking Foreign Policys
£ The Organizational Connection, (New Yorks Basic Books, Inc., Publishers,
1976), p. 121.

96

Harold Stein, "The Foreagn Service Act of 1946," in Harold Stein,
ed., Public Administration and Policy Development, (New York: Harcourt,
Brlce' 1952), PP 663-604.,

%7 ipid., p. 729,




74 ]
i legislation for its own benefit., When new legislation is requirad for

general Civil Sarvice or the military forces, various unions of
1-:&1 employees and interest groups representing these career services
f'play a vocal and frequently important part. But the directing force
rjtho Executive Branch, and the other representative groups do not act
iia direct representative of the progpective beneficiaries, The fact
i t the procedure used to promulgate the Poreign Service Act of 1946 was
%Alual deservés to have answers posited to the questions which are raised.
t t task is beyond the scope of thia atudy.
J There is a secondary respect in which the éroceduxe was unusual,
;t only did the closed career system group in the Department of State
:t as official representative of its own interests, it also acted as sole
;id, in effect, self-appointed representative for a much larger group of
j}-workers within the Department. These co=-workers were gerving in
fin-career positions in the supporting line, staff, and administrative
: fessions.,

The procedure used to promulgate the Foreign Service Act of 194é
:‘u in the author's analysis no significant departure from the procedure
hised to formulate previous landmark Foreign Service legislation, such as
@ Rogers Act, In the foreign affairs government, the Department of State
and the Foreign Service have a relatively narrow constituency. This is
i ticularly true within the Executive Branch, 1If the career systems
;.ithin the Department of State depended upon other elements of the
é}xacntive Branch to develop its propvosed legislation, it would have
f@wst probably gone under the general Civil Service system shortly after
?tha turn ¢f the twentieth century. The intriguing issue is not that
;the Department developed its own legislation but that it was permitted
;luch a wide latitude in doing so0. Secretary of State Vance, teetifying
ghnfore the House Committee on Foreign Affairs in behalf of the Foreign
zservice Act of 1980, provided a long listing of the ills confronting
,Ltha Foreign Service of today. Few were distinctive to the Foreign
?Service, but find a commonality with most organizations within the

;:foreiqn affairs government.,
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atary Vance, in the following excerpt from his testimony, perhaps
jovided the diplomats version of “a lawyer who defends his own case
a fool for a client™:

And yet the structure of the Service has not kept pace. Obsolete,
cumbersome, and frequently anomalous organizaticnal arrangements and
personnel distinctions have tended to sap its traditional gtrength
and hinder its performance.98 -

The career gérvice was to prove extremely resilient during the
patroversies of the three and a half decades between the Acts of 1946
jd 1980 and survive with sufficient strength to essentially dictate the

of the new legislation.

8 .
] g House of Representatives, Comnittee on Foraign Affairs and Committee
. on Poast Office and Civil Service, The Foreign Service Act, 96th Cong., 1Bt
 Sesa., H.R., 4674, 1980, p. 4.




CHAPTER V
THE FOREIGN AFFAIRS GOVERNMENT3

- COMPETITIVE DIPLOMACY, LARGE SCALE

Thus Wristonization came about. Being executed by bludgeoning
pw people rather than long-range planning, it stigmatized itself as
fess reform than long-range recourse to chaos,

_ Smith Simpson

The United States and the Soviet Union, allies in World war I1I,
rged from that conflict as the sole powers capable of influencing the
urge of world events. By 1947, efforts to maintain cooperation between
ege two powers had broken down and the chill of the cold war soon emerged,
orge F, Kénnan, a leading expert on the Soviet Union in the Department of
ftate, developed the intellectual basis for what became known as the policy
;f Ycontainment." Kennan concluded the, "the main element of any United
fftates pelicy toward the Soviet Union must be that of a long=-term patient
ihut firm and vigilant containment of Russian expansive tendencies."99 It
f soon became apparent that there must be a political-military dimension to
ithe policy of containment.

t The evolution of containment resulted in a series of remarkable
Eeffects on the agencies most concerned with American foreign relations,

?So great was the nation's reliance on military capability that it almost
-éueemed to be the only rescurce available to serve the cause of naticnal
¢;lecurity. The Congress, through the Hational Security Act of 1947, created

E the Natjonal Security Council (NSC) whose function it was to reach sound

99
U.S, Department of State, A Short History of the U, S. Department

. of State, 1781-1981, p, 3l.
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fisione relating to national security and to put those decisions inteo
:éact. The NSC in action reflected the fact that in the contemporary
f~£rcnment few national gecurity issues could be dealt with by only one

| cy or department. American response to perceived military, politicalg
id aconomic threats was to assume an ever=increasing share of worldwide
j'ponsibilities, develop new instruments of foreign policy, proliferate

hw agencies, and continue to articulate the “containment® policy.

Problems of coordination multiplied along with the growth of new
eign affairs agencies, The Foreign Service remained basically unchanged.
i the period between 1945 and 1948, it did increasingly assume program
?lponsibilities in either an operating or coordinating capacity. Members
f the Foreign Service began to perform duties that went far beyond the
,Faditional missions of political representation, negotiation and reporting.
he Service was incapable,rhowever, of manning all of the new functions:

L

" deed, it would have been impossible for it to do so in such a short time
! th its normal method of recruitment from the bottom.loo In designing

@ Foreign Service Act of 1946, the professicnal Foreign Service group
maintained the concept of safeguarding the elitist career system whoge
bers would enjoy special prestige and privileges. The Service wag to
administered in accordance with high standards of entrance, advancement,
pand retention, and was to be subject to special duties and obligations not
:h.cessarily shared by others. The career principle ruled out any rapid
iixpansion of the Foreilgn Service to meet accelarated demands of foreign
affairs.

The Department of State, acutely aware of the smoldering issues,
in 1948 worked out but did not implement a plan for reorganizing the
 Departmental structure to clarify the chain of command, effect a wider
,jdelegation of functions, merge the administrative offices of the Foreign
;gand Departmental Services, and give new emphasis to an area organizational

ipattern, with provision for additional secretaries. The plan was developed

1
00John E. Harr, The Professional Diplomat, p. 21,
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%l:r the control of John Peurifoy, then Assistant Secretary for Adminis=
#ltion. Peurifoy had long been interested in consolidating the personnel
?ructure of the two services and in July, 1947, had communicated his think-
hig to the House Committee on Expenditures in the Executive Departments.

iia channel of communication was reflective of another factor, the postwar
cmizing that overtook the diplomatic establishment along with the rest
the federal government. In order to have a stronger basis for gupport,
eomprehensivé study was undertaken of other foreign offices and services

Jjy a committee composed of a Foreign Service officer, a Civil Service officer,
jzd a4 member of the Bureau of Budget. The study w;s completed in December,
§947, but no action was initiated to implement its recommendations regarding
_fification of the Foreign and Departmental Services.

The first major postwar study of the Department of State occurred

:; a part of the first Hoover Commission's massive review of the Executive
;7anch in 1949, The Hoover Commission was a bipartisan organization

3 eated by a unanimous vote of Congress in July, 1947. The Lodge=-Brown Act,
hich brought it into being, conceived of the Commission's mjasion on the
highest possible plane. The Commission, in its study of the Department of
?tate, was supported by a Task Force on Foreign Affairs. The Commission's
“iinal report did not include all Tagk Force recommendations, Recognizing
;lhe complex character of modern United States international relations the
{ibmmission pointed out that the Department of State had tended more and more
?%o asgsume responsibility for program operations, either as the direct operator
?or as an active coordinator. In some instances the responsibilities had been
fqiven to the Department because of the absence of any other agency in the
?qovernment to do the job. The situation was seen as throwing needless
?burdens on the Department and the Secretary. Regular units of the Depart=-
fisnt were viewed as not being equipped or oriented to handle such programs,
The Commission took the view that the Department should be concerned
;?with policy and not with operationsi "The State Department as a general ryle
f;.hould not be given responeibility for the operation of specific programs,
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pexr overseas or at home.101 This is a clear statement of the policy=-
iitions dichotomy which partially confounds the “"generalist" versus
iuialist" issue, One of the most frequent approaches to organizing for
 :ant foreigqn peliecy is to separate responsibility for “policy planning
flrmulaticn“ from responsibility for "“operations.” The usual aim is for
?former to control the latter, The Hoover Commission recommended that
ilting programs be separated from the Department and that the Départment
he focal ﬁoint for coordination of foreign affairs activities through-
ha government," The Commission's foreign affairs Task Force recognized
the peclicy=-operations distinction was "defective and illusory," because
operation alcne of any given program involves policy decisions," some
;Eha highest 1mportance.102 In fact, specific operational decisions can
i}uence our broader policy course to a marked degree. The Commission
?tinued to uphold its recommendaticn by stating, "The State Department,
pce the war, has at all levels been too much concerned with 'details' and
: enough with 'policy'."lo3 This was seen as overburdening the Secretary=
;rr Secretary command structure with the "conseguence that the entire
jpartment lives day-to-day, and policies tend to be determined in terms
ishort-range decisions.“lo4
: Other studies of the time criticized this recommendation of the
:ﬁuission, but it wag clearly attractive to the career Poreign Service,
;‘SBcretary of State since World War II appears to have considered program
% rations to be an important part of his=-or hia Departmant's--job.lo5 The
plicy-operations dichotomy grew in importance in the early 1950s. Secretary
john Foster Dulles and others in the Department at that time apparently

honsidered "operations*® (defined as ongoing programs) as an encumberance

1
01The Hoover Commission Report on Organization of the Executive

_ anch of Government, (New York: McGraw~Hill Book Co,, Inc.,, 19493), p. 156,
: 102, pid,, p. 156.
1osIbid., p. l65,

1041hia,, p. 765.

105 .
I. M, Destler, Presidents, Bureaucrats, and Foreign Policys The

litices of Organizational Reform, p. 19.
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shunted aside, insufficiently important for their attention.
In hig Memoirs, president Harry S, Truman added an interesting
Hf't. to the policy-operaticns dichotomy:

. . « » the State Department is get up for the purpose of handling

[ foreign policy operations, and the State Department ought to take care

B of them, But I wanted to make it plain that the President of the United

E States, and not the second or third echelon in the State Department, is

i responsible for making foreign policy . . . the foreign serviceé officer

¥ has no authority Egsmnke policy. They act only as servants of the
government , , .,

In the area of personnel the major recommendation of the Commission
for amalgamations “The personnel in the permaneht State Department Estab-
ment in Washington and the personnel of the Foreign Service above certain

ls should be amalgamated over a short perjod of years into a single

iﬁlfequarded career group administered separately from the general Civil
h 1ce.lo7 The congolidation should be mandatory, with the resulting

ign Service corps existing outside the general Civil Service. The
i:lolidated service should include all perscnnel except (1} at the top

: l, the Secretary, the Under Secretary, the Deputy Under Secretaries,
e Assistant Secretaries, and others of comparable rank, the ambassadors
;}d ministers; (2) certain technical personnel in the programs such as

b eign information, for whom the existence of comparable overseas assign-
'i ta seemed improbable; (3) at the lower levels, mechanical or subsidiary
f~ployees and all alien employeaes of whatever rank.

: In calling attention to the fact that the diplomatic and consular
3 eas were being served by two separate systems, the Foreign Service and

e general Civil Service, the Commission maintained, "This division of
prces between a Foreign Service centering on a separate corps of officers,
pmostly stationed abroad but partly in key positione in Washington, and a

%roup of employees who work chiefly at home is a source of serious friction

1°6Harry S. Truman, Memoirs, Volume Two, Years of Trial and Hope,

{Garden City, NY: Doubleday and Company, Inc., 1956), p. 165.
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The Hoover Commission Report on the Organization of the Executive'

‘Branch of Government, p. 175.

'-iqn affairs service obligated to serve at home or overseas and constituting
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'fincreasing inefficiency."loa The danger of this arrangement was seen
gia in the fact that Foreign Service officers serving long periods

oad tend to lose contact with conditions at home and Civil Service
floyees who rarely, if ever, serve abroad often fail to understand other
flons and appreciate foreign conditions.

The Commigsion proposed a four-category system for parsonnels

a general (l.e., generalist) officer category with seven classes similar
;jthe exlsting Foreign Service officer categorieg) (2) a special (i.e.,
}cialist) category consisting of six classes of long-term speclialists

i equivalent to the general officer category in regard to pay, retire=
j?t, and other benefits; (3) a staff category consisting of clerical,
:}Cll, custodial, and minor administrative personnel; and (4) a temporary
:;:eserve branch, somewhat similar to the existing Foreign Sexvice

;’urva, designed to meat the needs of other departments and agencies as
331 as temporary or emergency needs of the Unitgd States in staffing

; cial programs abroad.

The obligation fer dual service, a problem not previously high=
Eﬁhted, wag discussed by the Commission.lo9 'The report recommended that
f mambers of the unified service should be pledged to serve at home or
ﬁroad as the needs of the organization might require. The Commission
Eﬁ--ested that particular attention be given to equalizing the time spent
?Uroad with that at home.

J poth the Task Force and Commission reports proposed that Civil
i~rvica employees of the Department "should enter the new gervice on
fuplication and oral examination.“llo They would be placed in an approp~-
i:;ht:e personnel category with the understanding that the examination |

iprocess would take into consideration the need for personnel with special

108, 44., p. 175.

109 .
®*Dual Service obligation® relates to the requirement that members

Fof the Foreign Service must pledga to serve both within the continental

i nited States and abroad. Members of the Departmental Service (i.e., Civil
f Service) are employed to serve at home only, and are not subject to overseas
P agsignments. Under this arrangement, a majority of desireable assignments

b at the top within the United States are filled with Departmental perscnnel

¢ bacause of the necessity for continuity. Dual service has remained a

_ divisive point,

11 R
0The Hoover Commission Report on Organization of the Executive

f‘Branch of Government, p. 177.
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“518 ag well as general aptitudes, and skillas of importance only to work

itha Department in Washington. The Commission considered that those un=

fling to enter the new service but who qualified for their present duties
;%t be continued in some speécial limited service basis or might be given

ortunities elsewhere in government servicae,

The Commission recommended that recruitment and promotion Policiea
1d be flex;ble in order to obtain and retain persons having not only
ial or general aptitudes but other gqualifications, espacially resource-
@85 and executive ability. It was recommended that administration be
_&qeared BO as to place more responéibility on yoﬁng men in their first
;fyaars of service. For the special officer corps, persons should be

horuited and promoted essentially on the basis of their specialized abilities.

I
i

» handle the demands of other departments and agencies for information,
% cialists should be recruited from elsewhere in the Executive Branch or
business, labor, and other services. There should be recruitment
all levels, not merely at the bottom level, Although lateral entry
as not treated specifically within the Commission's report, the entire concept
ﬁ amalgamation, and specifically this last provision, constitutes lateral
fjtxy by definition, The recruitment of general officers was anticipated
‘: stress entry at the bottom level, Entry above bottom level was primarily
specialists,

The Department proceeded to act on the organizational proposals of
& Hoover Commission. State Department task forces were set up to review
he proposals., The Department prepared legislation to implement the re-
brganization and the bill was referred to the House Committee on Foreign
fairs on March 7, 1949, Under Public Law 73, approved May 26, 1949, the
f Secratary of State, or such person orx persons designated by him {except
where authority is inherent in or vested in the President), was to administer,
3 oordinate, and direct the Foreign Service and the personnel of the Depart-
{lent. Any authority previously vested by law in subordinate officijals (as
diutinguished'from statutory boards) was withdrawn and vested solely in the
:}53cretary, who was further authorized to promulgate fules and regulations
é'nncessary to carry out his functions and to delegate authority for their

f execution to subordinate officials,
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The 1949 reorganization established a single 0ffice of Personnel,
irector General was assigned as a staff advisor to the Office of the
Eiltant Secretary for Administration. The divisions of Departmental
iionnel, Foreign Service Personnel, the Foreign Service Institute, and
P Secretariat to the Board of Examiners were transferred to the new
%lce of Personnel, where they remain at the present time, -

when the queétion of amalgamating the two services came up in the
ressional hearings, Peurifoy stated that, even though the Hoover Com=-
j;sion had proposed the amalgamation, such a fusion was a long-range
g and would require thorough study. Events were to prove him right.

In Decembar, 1949, Secretary ©of State Dean Acheson appointed a
frea-man committee to advise him on whether fundamental changes were
y-uired in the personnel systems and relationships of the Department of
h te and the Foreign Service, - James H, Rowe, Jr,, a former member of

Hoover Commission, headed the committee. The Rowe Committee studies the
lgamation proposal and made the following principal recommendationss

There should be a single personnel system applicarie to all people
under the direct administrative control of the Secretary of State.
Such a system would provide a unified, flexible group recruited and
administered under a common sat of policies. « « + The integrated
personnel system must take into account the interests of other
Federal agencies concerned with foreign affairs.!

Several provisions of the Rowe Committee's recommendations are sig-
xificant for this study. The firsﬁ of these is concerned with the dual
ervice obligation., The Committee was particul;rly concerned that the
quirement of service at home and abroad by applied only to the extent
}'cassary. It recognized that many positions at headquarters would be filled
éﬁw perscns not required or expected to serve overseas. In other words, Rowe
Etnd the Committee considered a single service and a unified personnel system
8 being predicated on breader considerations' than overseas service require-
ments. In this respect it differed from the Hoover Commission concept and
}tha Chapin=Foster plan which required that all members of the consolidated

:flarvice serve at home or abroad according to the needs of the organization.

111
"An Improved Personnel System for the Conduct of Foreign Affairs,"

Eﬂaport to the Secretary of State by the Secretary's Advisory Committee on
¢ Personnel, August 1930, PP. 11-12.
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The Rowe Committee recommended that immediate steps be taken toward
3 gration by utilizing the lateral entry authority available to the Sec=
) which permitted Civil Service, Foreign Service Raserve, and Foreign
fwice staff officers on a voluntary basis to enter the Foreign Service
Eicex corps by examination. The Committee agreed with the Hoover Comuig=
j?n that the Foreign Service officer corps should be expanded.
j The Committee recognized that for personnel management purboses
o ranking officers, including ambassadors, would constitute a separate
o p and that local amplo}ees working overseas would also be handled
arately. Virtually all other American personnei would be divided into
0 career categoriest

1. The Foreign Affairs officer group would include those concerned
with policy matters and operations in such fields as political, economic,
legal, consular, and public affairs. It would include generalists and
program or functionalal specialists, but would exclude technicians in
the narrow sense. This group would also include higher level general
and specialized administrative positions, such as perscnnel, budget and
fiscal, general services, and security. Persons entering this group
should be able to look forward to a career which may extend to top exec~
utive positions., 112

2. The Foreign Affairs Clerical and Technical group . . ..

It was suggestad that these two categories of personnel should be
d to accdmodate both permanent and temporary personnel, The latter group
ould be used to help staff new programs of a continuing nature as well as
rograms of limited duration., In addition, temporary appointments would be
ade to enable other government agencies to recommend to the Secretary the
;tampokary assignment to the Foreign Service of their employees either to
glupplement the regular Foreign Service or to perform functions abroad in
ﬁhehalf of the agencies, Under these conditions, the Committee felt that it
fuas unnecessary to retain the Foreign Service Reservea officer category as
f such,
'\ The Committee emphasized the importance of gearing recruitment to
;f@easOned estimates of current and future needs for manpower and utilizing

; a full range of techniques to attract well-qualified candidates to the

120044, po 17,
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-?1qn Service. In regard to the use of lateral recruitment, the

| ttee expressed the opinion that it be used only after thorough canvass
i;haen made of the resources within the Service and above the bottam

1'1. It was believed that untold harm would be done unlegs lateral re=-
E-tment were "properly geared to a qualifying process,® which would

k ude an oral examination, and a careful evaluation of loyalty, training,

; ation, and.e#pariance. The Committee found that too few later;l appoint=
Jits had been made in the Foreign Service and that, in contrast to junior

o essional recruitment, too many had been made in the Departmental Service,
The Rowe Committee report differed from thé Hoover Commission report
ffcertain key respects: (l} it fully supported a single service, (2) it

4 not sat a time limit on completing integration, (3) all members of the
ifgla gservice were not to be required to serve interchangeably at home and
;\oad. Departmental officers declining integration were not to be penalized,
L {4} the Foreign Affairs Service was to contain only two adminigtratively
_ scribed categories in contrast to the generalists and specialists officer
ifanches, supplemented by staff and reserve branches, as proposed by the
j--ver Commission Task Force.,

The two studies were basically similar in their emphasis on setting
fp a new serQice by statute outside the Civil Service. Both favored a
éiberalizad lateral entry program to facilitate early integration of existing
“-rsonnel into an expanded Foreign Service officers corps. Both urged more
ttention to specialization in recruitment and promotion, and in more generous
@ of lateral entry. The Rowe Committee report went further in the total of
fits recommendations than the Hoover Commission, but advocated approaching

' wification at a slower pace.

Tha decade of the 1950s opened on a rather dismal note for the
iﬂapartment of State. After a long and thorough study of the Rowe Committee
éprOposals, the Department issued what Arthur G. Jones has termed "the ill=-

' fated directive of March 1951.'113 In a directive from the Deputy Under

113
Arthur G. Jones, The Evolution of Personnel Systems for U. S.

{ Foreign Affairs, p. 70.
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atary for Administration to the Director of Personnel, a comprehensive
Brsonnel Improvement Program was outlined, requiring some new legislation
;t for the most part needing only administrative acti.on.114
1 The directive, not incorporating all recommendations ¢f the Rowe
aittee, was selective in those it chose for implementation and made
pdifications where desired. The Department did not accept the principle
& a single foreign affairs personnel system applicable to all of its em=
%oyees. It proposed to integrate the Department and the Foreign Services
ily to the extent that common conditions of service might logically apply
ko members of an integrated service. Integration was to be pursued by a
iety of means, the principal being to permit Departmental, Reserve, and
aff corps officers to enter the Foreign Service cofficer corps subject to
Slamination and on a voluntary basis under somewhat liberalized ground rules
g::“cr a period of three years. There was to be an appreciable increase in the
unber of exchange assignments with other departments and agenciea, Thus
dividuals in the Departmental service holding Washington jobs for which
ﬁvarseas experience was desireable would be given temporary assignments
kabroad on a voluntary basis.,
The Department believed that experience with this limited approach
E&o integratibn would provide a basis for whether later complete integration

?ihould be tried. Congress was so advised.

The Foreign Service officer, Staff, and Reserve categories were to
;ha redefined more or less along the lines proposed by the Rowe Committee.
;!he Staff corps was to be used primarily to perform technical, technicale
faﬂministrative, clerical, and closely related functions, The Reserve branch
;Ins to provide persons of specialized talent to supplement the career Foréiqn
;iService officers by filling a particular need not currently being met from

b within the Foreign Service officer category. The number of Foreign Service

. officers was to be increased by enlarging the entries at the hottom level

;‘and by making use of lateral entry from the Department, Reserve, and Staff

114, .
"Directive to Improve the Personnel Program of the Department of

. State and the Unified Foraign Service of the United States," Department of
State, 1951.

L
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g as the prime vehicle for staffing executive and professional posts of
?-tinuing nature,

| To encourage lateral entry, a Departmental regulation limiting the
lﬂ-r of vacancies that could be filled in this way was rescinded. Depart-
ffrl, Reserve, and Staff personnel were urged to apply for lateral entry.
m-led standards provided that a candidate had to compaxre only with the

rage officer” of the class for which he was being considered, The lateral
program was announcgd in April, 1951, By the NHovember 1 closing date,

i Q0 candidates had filed applications., Three years later, the Wristen
twittee was to discover that only 25 had been taken into the Foreign Service
:;1car corps. The Wriston Committee termed this performance "a miserable
;l~ing."115

The lateral entry portion of the Personnel Improvement Program did
result in a significant increase in Foreign Service officef appointments.
primary reason was that the Department was unable to obtain vital legis-
ition authorizing appointments above the entering salary rate of the various
::adaa. Beyond the lack of implementing legislation, the wvarious qualifying
ps required for entry into the Foreign Service, such as the foreign

guage prerequisite and oral examination, took their toll of both potential
nd actual candidates.

: The Department had placed the required legislative changes in a hill
f esented to the Bureau of Budget in June, 1951, The Bureau did not clear

| - proposed legislation until the feollowing September,. taking strong
ception to saveral provisicns, Following a reviaion of the draft legis=
tion, the bill was introduced in the House of Representatives in October,
51, Hearings on the bill were never scheduled, the legislation apparently
ing shelvaed until after the 1952 Pregidential election. Before the new
senhower Administration took office, the Department drew up a more '
mprehensive bill, known as the Foreign Serwvice Act of 1953.

The Personnel Improvement Program was not forcefully implemented

l
and wag an almost total failure.1 6 Had the program enjoyed reasonable

lléIbidl' pl lgc

115 '

] John E., Harr, The Anatomy of the Foreign Service = A Statistical
l- Profile, Foreign Affairs Personnel Study No, 4, Carnegie Endowment for

t International Peace, 1965, p. 13,
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e s, it is likely that the following period of "Wristonization® would
‘ 117

R have been necessary.
The 1949 reorganization of the Department established a single

{ca of Personnel to oversee the development and execution of peraonnel
ficies and programs for both the foreign and domestic services. Within
.Office of Personnel, a clear line was Kkept between the two services by
i:establishment of a Division of Departmental Personnel, concernéd with
_iil Service employees, and a Division of Foreign Service Personnel, for

‘ ign serxvice employees. The Foreign Service Institute exercised train-

)g responsibilities, The Secretariat of the Board of Foreign Service
ainers and a small planning staff were attached directly to the Office

i Parsonnel. Thua, while the two parsonnel systems were brought under the
i‘rall direction, day-to=day personnel administration remained within
ﬁ--rata pergonnel units. This organizational pattern was based on the

i viction that the Foreign Service and the Departmental Service were
jéssimilnr in their operational requiraments.

: Following a period in which several efforts were made to integrate

: parsonnel pystem on more functional lines, a complete reorganization

{f the Office of Personnel was carried out in August, 1953, It had been
{?nq determined that the existing organization had discouraged rather than

; cilitated steps toward closer integration. The new organizational structure
8 along functional lines and affected both the Office of Personnel and its

constituent units. Thus by 1953 a functional pattern of organization could

%

?gn seen, However, no steps had been taken to bring about a real merger of
Fthe two separate services and personnel systemas.

] The Bureau of Budget contracted with the Brookings Institute to do
il follow-up etudy on the Hoover Commiassion report. In a large sense, the
iﬂcookings' study issued in 1951 had its roots in the Bureau of Budget's own
_51945 etudy. The Brookings‘' study took essentially the same point of view
%with more elaborate exposition. The report generally endorsed the previous

f'proposals of the Hoover Commission and the Rowe Committee., The Brookings

117 o '
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Baw as the "main limitation® of the Hoover Commission recommendation
;mn amalgamated Foreign Service "its failure to take the whole problem

| xseas personnel into account."118 The study criticized the Rowe Com=
jtee report for similarly limiting its report to consideration of the
E‘-nnel problems of the Department of State and the Foreign Service.

The Brookings approach on personnal'is clear in the followings

%:re is need for davelopment of a long-range program involving new basic
i'onnel legislation, which would contemplate the creation of a foreign
Fairs personnel system inclusive of all, or nearly all, civilian foreign
i irs staffs at home and abroad."n9 This is the first major exposition
%the idea of a unified Foreign Service in the sense of a system that

?ld cover all significant civilian activities abroad as well as embrace

3 home and overseas staffs of all the foreign affairs agencies invelved.
& concept was compatible with the growth of the foreign affairs govern=
put and emphasized the need for mobility and interchangeability in staffs.
Following the reorganization of 1953, the next few years within the
ppartment can be characterized as a period of transition that affected the
flicy and operations role of the Department of State and the Foreign Service.
: 1 this period, three developments are significant: the establishment of
» United States Information Agency, the establishment of the Foreign

» rations Administration, and the re-establishment ¢f the separate Foreign
;}:icultural Service, All changes recognized the realities of the foreign
hffairs government but were a step backward from the concept of a single
fureign Service as envisioned in the Rogers Act, the Reorganization Act of
39, and the Foreign Service Act of 1946. The creation of these thres new
reign affairse agencies immediately complicated the problem of campatibility
personnel gystems and raised the possibility that other functional units
E'-um demand separation from the Department. It also gave rise once again

the problem of "competitive diplomacy.“ From the standpoint of personnel

118John E. Harr, The Professional Diplomat, p. 65,

119
"An Improved Personnel System for the Conduct of Foreign Affairs,"

%Report to the Secratary of State by the Secretary's Advisory Committee on
j Rersonnel, August 1950




der of the forelgn service community.

Two significant astudies of foreign affairs personnel management
undertaken in 1954, One, conducted by a small group of government
filonnel specialists drawn principally from the foreign affairs agencies
?rlt with personnel needs of the principal foreign affairs agencies of the
"urnment, including the Department of State. The group was headed by
President's Advisor on Personnel Management, Philip Young. The other
undertaken by a high level public committee appointed by the Secretary
State. This group had a more limited assignment, being asked to recome
fond measures to strengthen the professicnal service of .only the Depart=
i?nt of State and its Foraign Service.

) Although it did not invent the concept, the Eisenhower Administra-
T;-n used tha distinction between the'policy-oPeratians dichotomy as a ration=
for separating operational programs from the Departmant of State, When
$aorganization Plans 7 and 8 of 1953 created the United Statos Information
‘ency and the Foreign Qperations Administration, thus separating the
formation and aid programs from the Department, it was explicitly recog-
: zed that the matter of personnel gystems was unfinished business.

The White House study was undertaken as a result of the President's
‘massage to Congress accompanying the reorganizaticn plans. In the message,
;tha President indicated the need for a basic reappraisal of the diverse
Eparsonnel arrangements undergirding the conduct of overseas activities of
Ethe government. The Secretary's public comumittee, generally known as the
;Hriston Comuittee after its Chairman; Henry M. Wriston, was established
_iln March, 1954, after the White House study had been initiated.

] The White House Task Force took the same route as did the Brookings
;-;udy in proposing a unified foreign affairs personnel system which “would
{ apply initially to the State Department, USIA, and the Foreign Operations

-

i Administration,” and which could be extended by Executive Order “to new
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flgn affairs agencies, or to employees of other existing agencies engaged
Poreign affairs uork.'120 The report generally endorsed the proposals
he Rowe Committee. The proposed personnel system would be administered
_ftdﬂ the Civil Service, However, as Jones points out, not only was the
: of the White House group never published, but "there is no indication
it the Eisenhower Administration took any action on the report.",lz1 The
:ba Hougse effort merely faded away, perhaps as a result of being upstaged
fihn fagt action of the Wriston Committee and of the State Department in
fMlementing the Wriston Report.122 '
_ Bacause the Dapartment adopted and vigorously implemented the
;lton Report, the program itself could adequately serve as the basis for
E-Iume. Por present purposes, only a brief review of cogent provisions
_.the report is essential. The terms of reference for the public comnittee
poifically mentioned tha Hoover Commission, the Rowe Committee, and other
f} ps, each of whom had made recammendations for reform. The Secretary's
i-ctive of March, 1951, was cited as having bogged down, and tangible
ogress toward amalgampation of the Poreign and Departmental Serviceg had
e virtually to a standstill, Ae its “primary, objective" the public
mittee was asked to review the prior studies, "particularly as they
blate to the merging of Departmental Civil Service personnel into the
pign Service to the end that the Department and its establishments
E~oad may be staffed to the maximum poseible extent by career personnel,
;-cifically trained for the conduct of foreign raslations and obligated
’ serve at home or abroad, thus providing a stronger and more broadly
pased Foreign Service.®" The committee was asked to keep ite recommendations
fithin the context of the Foreign Service Act of 1946 rather than proposing
ﬁ'now charter for the Foreign Service.123

The committee delivered its report in May, 1954, and its main

proposals lay within its terms of reference. The Wriston Report castigated

1205rthur G. Jones, The Evolution of Personnel Systems for U. 5,

oralgn Affairs, p. 100,

12110 3a,, p. 103,
12230hn E. Harr, The Professional Diplomat, p. 68.
123

: U.5. Department of State, Toward a Strongex Foreign Service,
fDepartment of State Publication No., 5458, June 1954, pp. 59-60.
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partnent of State for failing to implement the 1951 directive, and for

i than adequate recruitment, training, lateral entry, personnel planning,

?;tsignment practices. 1t saw a larger service as one major need, to-

with more tours of duty in Washington for Foreign Service offlicers,

padened base of recruitment, and much greater emphasla on specialization

the Forelgn Service officer corps. )

f The Wriston Committee recommended a limited but substantiai program

E integration” rather than “amalgamation” for Departmental and Foreign

wice personnel through a liberalized lateral entry process, I1ts proposal

: essentially a restatsment of the 1951 dlrectivés ®"Integration as pro=-

d by this Committee is a program for transferring many but not all

tmental, Reserve, and Staff officers into the Forelgn Service officer

pg." This was to be done by designating positions in Washington which

- re foreign and domestic experience as "Foreign Service® positions and

g the Civil Service incumbents inte the Foreign Ssrvice officer corps.

ad, Reserve and Staff personnel doing work that could be coneidered at the

jiicar level would also be taken in. The Foreign Service Staff officer

ftegory would then be primarily for personnel of "lower rank," the Reserve

1ld be umed for temporary spaclaliete “to deal with unique problems,™ and

ivil Service would be restricted te non-designated positions. Concurrently,

?cruitmant into the Foreign Service offlcer corps would bhe expanded for

itry at the bottom level.

f Minor legislative changes necessary to make the plan workable were

i ckly obtained and the Departmant vigorously implemented the recommendations.
pttom entry recruitment was expanded and, between 1954 and 1958, more than

:,500 persons entered the Foreign Service officer corps laterally from the

: her three categories in the procegs which came to be known as Wristonize-

ion.lz4

pefore intagration could succeed, authority was needed to permit

preign Service officers above the bottom class to be appointed at any one of

§fhe Balary rates prescribed for each class rather than cnly at the ninimum

- 124John E, Harr, The Anatomy of the Foréiqn Service - A Statistical
yProfile, p. 13,
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'éo as provided by law, Congress granted the authority by Public Law 759,

foroved August 31, 1954, with three limitations: (l) not more than 500
ons could be sc appointedy (2} such appointments were limited to persons
ing in the classified Civil Service or in the Foreign Service Reserve
?the Poreign Service Staff; and (3) the authority was to terminate on March
L} 1955, - The quota was sufficient to initiate the program but insufficient
§ asgure its completion. The Department received additional lateral entry
ority through Public Law 22 of April 5, 1955, along with a number of
her legislative improvements in line with the recommendations of the Wriston
aittee, However, Congress was still unwilling fo permit unlimited lateral
;try. Under the new law, lateral entrants were not to exceed a new limi=-
ftion of 1,25¢. ©f this number, no more than 40 could be personsa not am=
jf ad in the Department of State on March 1, 1955, 5Subseguent legislation
fhised the limitation from 40 to 175. These limitations had the effect of
iting lateral appcintments from other government agencies to no more
one hundred seventy=five. Once the guota of 1,250 was fllled, the
partment was required to ask Congrass for additjional lateral entrance
outhority. 1In the chronoclogy of events related to lateral entry within the
partment, the guotas granted by Congress under “Wristonization" are
_fxned *the direct lateral entry program,”

The Department designated some 1,500 positions as “Poreign Service"
psitiong, requiring experience at home and abroad, to be £illed by
Poreign Service officers. The integration was officially terminated on
j.qust 1, 1956. By that data, 585 Civil Service officera in wWashington
Staff and Reserve personnel had been certified for appointment as
Service officers, Of this number, 1,147 were actually appointad(lzs
Harr, in his analysis of Wristonization, provides three basic
why large-scale action occured at this time and not before,.

1. Instead of disappearing, the reform pressure was building up,
it was doubtless concluded in the Department that something had to

be done socner or later, Particularly, the failure of the 1951 directive
wag an embarassment,

125
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¥ 2. The Department and the Service were in a dire situation, The

b budget had been cut and bottom-entry recruitment had ceased entirely

E for two years., A davastating reduction-in-force had just occurred. The

[ Department and the Service were under attack from Senator Joseph McCarthy.
k. Some of the problems that previously could be debated now seemed very

E real--constraints on specialization, inability to rotate FSOs (Foreign

¥ BService officers) into jobs held by civil servants, the small size of the
f ¥SO corps which had grown only in pace with the creation of new overseas
;| posts and not in pace with the addition of new functions in foreign

- affairs.

3., The almost compelling conclusion is that the Wriston recommen=
dations were rushed through to forestall what might have bei 6much
" gtronger medicine emerging from the White House Task Force.

The Wriston program was disruptive to many persons and controversial,

jt, on the whole, it was undeniably beneficial to the State Department and

j Foraign Service.127 Within the Department, the program remains the

?szct of vigorous debate unto the present day. The Wriston effort did

' the effect of buying time for the Department of State and the Foreign

irvice by effectively dampening the reform movement, In the midet of such

) aggreasive program, there was hardly time for proposing new achemes.

pcausa the Wriston program did not eolwve the problem of administering two

\-- ate personnel systems in the Department, did not extend career atatus

3 employees of the information and aid programs, and did not fundamentally

flter the Foreign Service officer system, it was inevitable that some of

b problems it addressed would reemarge and perhapg inevitable that the

faform movement would revive, 28

! In April, 1957, thse Subcommittee on State Department Organization

d Foreign Operations of the Cormittee on Foreign Affairs, House of

_Ipreaentatives, held hearings on the personnel practices of the Department

 £ Stata.lzg The subcommittee acknowledged that it had been studying the
ogress of integration of Departmental and staff personnel during the

% evious 3 year period, The subcommittee felt it was time to "inventory™

lszohn E. Harr, The Professional Diplomat, p. 72.
1

27 1bid., p. 73.

1281144., p. 1.

129
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;!'lultl obtained from the legislation previously enacted in support of

. pgram. Loy W. Henderson, Deputy Under Secrstary of State for Admin=-
;ation, provided the key testimony for the Department, Hendergon reported
j the integration program was terminated Augusat 1, 1956, and except for

_ atively few problem cases the program was at an end. Thus, in spite
3~rtain difficulties encountered, the Department had been able to complate
:tcntially the integration program within the limited period recommended

@ Wriston Committea, Important for this study, Henderson revealed that
b Dapartinent was developing plans for a continuing lateral entry program

fme t the needs of the Service over an extended beriod of time for officers
the entry level, Henderson outlined a serieg of difficulties for which
A Department was actively seeking solutions., Included in these was the
blem, while maintaining the career principle, of meeting the concurrent

ba for gpecialized competence through the Foreign Service Reserve and care-
fly requlated use of lateral appointments.

. In July, 14959, congressional hearinges were conducted on a number of
}ll relating to the administration of the Department of State and the

preign Service, including three bills which would establish a Foreign
:h'ice Academy. Two bille proposed amendments to the Foreign Service Act
'£1946, rapidly becoming a much amended etatute, C(ne amendment was specifice
) ¥ drgfted to clarify and improve the provisions governing lateral entry
hto the Foreign Service. The amendment proposed would remove the existing

: merical limitation of 175 "outsiders™ who could be appointed to the

' eign Service officer corps (Public Law B28, B4 Cong.). The Department

t that the limitation was no longer necessary and that they should have
discretion in deciding who should be brought into the corps. Removal
the limitation was viewed as essential in complying with Wriston program
pecommendations for a Continuing Lateral Entry Program. A second amendment
.;oposed strengthening of the Foreign Service Staff officer corpe by per-~
j)tting lateral entry. The law as written made it neceseary to bring new

i cruits in at the bottom of each class. Approval of lateral entry pro=-
siong would ease that situation, providing the Staff officer corps with
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?c.pability of acquiring needed specialists., The bills containing
emendments were enacted in 1960.

Eight years after submitting its first report, the Brookings
tute submitted a second comprehensive report, this time to the Senate
ttee on Foreign Relations., The centerpiece of the second Brookings'
:l t was the establishment of a new Department of Foreign Affaira, a
ix.pt previously advanced in the 1%51 study. Based on the foreién affairs
. rament, the proposed department would encompass the Department of State,
epartment of Foreign Economic Operations, and a Department of Information
; Cultural Affairg, The three departments would-opezate under a new and
awue:r cabinet post headed by a Secretary of Foreign Affaire.

With such centralization of foreign affairs activity, the report
cally concluded that an ultimate goal should be a singlae foreign affairs
ice. All intervening steps should be aimed at providing a personnel
I;tem capable of meeting the varying needs of the several foreign affairs
;fucies. Both the Foreign Service Reserve and lateral appeintments at
‘lJla and higher grades would be used for acquiring specialists. Howaever,
I!IC would not be the major source, To the extent possible, in-gervice train-
* would be used to develop specialization from within. The report contained
a-frous other provisions.,

; _Thus, another study called for many of the same improvemants urged
¥ previous groups.130 Of special note was the emphasis on providing more
&-quate meana for recruiting, developing, and promoting a variety of
ﬁ:cialized talenta required in the conduct of foreign affairs and the need
those agencies predominantly engaged in foreign affairs to work toward
. single foreign affairs personnel systen,

As the decade of the 19505 drew to a clogse the foreign affairs
pmrunity remained filled with the rough winds of change, The new decade
; ought a change in administration and dominant political party. The aura

bt activism and ferment in foreign affairs brought in by the Democratic

laohrthur G. Jones, The Evolution of Personnel Systems for U. S,

Woreign Affairs, p. 125.
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{} preVious groups.130 Of spacial note was the emphasis on providing more
Jdaquate means for recruiting, developing, and promoting a variety of
??-cialized talents required in the conduct of foreign affailra and the need
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As the decads of the 19508 drew to a close the foreign affairs

munity remained filled with the rough winds of change. The new decade
;-outh a change in administration and dominant political party. The aura

activism and ferment in foreigr affairs brought in by the Democratic
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b dy Administration foretold significant changes. The information and

:1proqrams were now permanent fixtures of the foreiqgn affairs government.
i programs were being created, Most important, the reversal of the

t icy-operations”™ dichotomy and the clear indication that the President

i cted the Department of State to manage both, and his cleaxr expectation
it ambassadors would fully manage their multi-agency missions, created

peed for a new look.131 -

l31John E, Harr, Tha Professional Diplomat, pp. 75~76.




CHAPTER VI

MANAGEMENT EQUALS DIPLOMACY:

ASSUMPTION QF THE 60s, AND BEYCOND

; In retrospect it seems clear that in the years since the cleose
} World War II each decade has Been its attempted solutions to the

At 1 -
partment's organization problems Th s H., Eteold

The events of the 1960a posed new difficulties for the Dapartment
Btate. The concept of containment began to lope scme of ite utility as
}rough balance of power was established in Eurcpe and East heia. As the
T-t-West tensions diminighed, new strains developed along a North=South

8. World War II had completed the dastructicn of the great European
ilonial powers, and they rapidly withdrew from those areas of the world
) re they had previously exercised political and econoamic authority.
;lrmer colonial peoples in Africa and Aeia reasgserted their sovereignty.
ping expectations in the Third World created new international issues
that greatly complicated the task of statecraft for the developed nations,

Fram a modest intervention begun in 1955 after the withdrawal of

ance, the United States became heavily involved in Vietnam during the
pohngon Administration {1963=-1969), The inveolvement again underscored the
ad to make significant changee in the foreign policy of the United Stgtes.
1968, after three years of warfare that led to the intreduction of more
a half-million American troops into South Vietnam, President Johnson

cided to disengage from the struggle that had lost popular support at

Next to the meparation of "policy" from “operations" a second

frequently proposed solution to the problem of organizing for coherent
' 928
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hreign policy places hope in giving major officiale “authority"™ commensurate

w132 The late 19508 brought forth a lively

jth thoir "responsibility.
‘ izational debate on this topiec, The moet sustained and enduring cone
!ﬁ- tion to the debate was the series of hearings and reperts begun in

PpsS9 by Senator Henry Jackson, Chairman, Subcommittee on National Policy

1 hinery, Committee on Government Operafions, Unjited Statee Senate. The

- ommittee underwant several name changes over the early 1960e aﬁd was
iously known as the Subcommittee on National Security Staffing and
perations and the Subcommittee on National Security and International
ﬂ-rations {from 1965}, .

Senator Jackson'e "Final Statement® summarieging hie subcommittee’se
pitial inquiry concluded that “serioue overstaffing in the National Security
; partments and agencies®™ made for “sluggishness in decision and act;on."

‘ statement, issued in 1961, presented a concept to be followed rather
pngistently in subseguent statemente, effective forelgn affaire management.
i etudy done by the staff of the Jackson Subcommittee, which specifically
pposed solving probleme by “radical organizational changce,“ expressed

. baliaf that the necessary improvements in the foreign affairs area could
;unm about by unclogging the administrative channels, relying on the American
| ernmental eystem (particularly the line departments and the budgetary
;@tocess), and steadfastly working toward better performance in key areas.l33
] In a 1969 journal article, Andrew M. Scott, under the assumption
;that "In every large formal organization informal organizations arise,™
;teported his findings in a study of the Department of State.134 Scott states
;!ﬁeorqanizatiOn by itself is not likely to lead to basic changes in the
?Uorkinq style of the Department or in the type of policy products that

}eome out of it., The central problem of the Department is cultural rather

1321. M. Destler, Presidents, Bureaucrats, and Foreign Policy: The

f Politics of Orgyanizational Reform, p. 22,
133
134 - .
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- orqanizational.'135 The implication from this observation ig that unless
ﬁ'y is found to alter the Department's cultural patterns as well ag its

’ izational patternsg, reform efforts will be relatively limited in im-
;tlnce.

Harxr in critiquing the article found one omission puzzling, the
i-nce of any discussion of the role or mission of the Department.of State
+the Poreign Service officer corps against which tc assess the "inadequa-
;-.'136 Acecording to Harr, the Department of State has been confronted
ia gsevere challenge from the early 1950s. The challenge is posed by the
1. of events, the logic of the situation, Presidential directives, ocutside
i.-y groups, and reform groups., The Department is challenged to exert

ﬁc- ous leadership over the entire multi-agency spectrum of United States
aign affairs, Harr opines that few have percelved .of the enormity of

the gap batween the nature of the role and the capability of the Depart-
.‘ t of State to fulfill it., Unlike other career eervices, such as the
Mlitary, the Department is without a principal role that is both useful

' d fsasible.

During the 1960e, the Department had three excellent opportunities

1
37 The first of these occurred when Preeident

b respond to the challenge.
hnnedy took office in January, 1961, and made it clear that he expectad

: Deﬁartment to take charge of the foreign affairs community. But there
'is no program, no follow-through, Jjust exhortation., As Scott observee,

R Gecretary of State, or a President, cannot simply "command® the culture
change,

: The second opportunity came several years later in the form of an
iinﬁernal change effort that is little recognized or undarstood, It was

[ {nitiated by the Deputy Under Secretary of State for Administration, William

135/pid., p. 7.

136 ,
John E, Harr,,L "Competence in the Department of State," International

i §tudies Quarterly, Vol. 14, No, 1, March 1970, p. 98.

ls?Ibid., pPp. 98=99,
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:tockett. working from the Herter Report (1962}, Crockett put together

? vrehensive managerial strategy, most of it designed by an aide,
ﬁlrd W. Barrett. In a sustained effort from 1963 to 1967, Crockett tried
ﬁqet legislation for a unified Foreign Service that would have brought
United States Information Agency and the Agency for International
lopaent officers into the Foreign Service officer corpa; institute a
Lii-agency programming syetem for foreign affalrs that would have rev-
fionized the way of doing business and put the Department squarely in
:Elsadarship roley initiate a genuine research and case study program)
? lop a multi-agency manpower utilization system; recrganime the
; tment to cut away layering and improve communications; work on attitudes
; the informal organization by means of an organizational development
fbgram; and modernize the Department's worldwide information network.138
The third opportunity for the Department came at the beginning of
Nixon Administration. With a new administration at the top, the
'sibility of generating enthusiasm over a new chance, a certain readiness
hin the subculture to respond, and a body of knowledgé about what needed
. be done born out of the trial and error of the past it seemed as if con-
jtions were right for new reform. The major miseing element was a sua-
;;ning manager with a managerial strategy and any evidence of desire in
fo White House to press for positive change.l39
; Management became the keyword of the decade of the 1960s. Bundy
_flcribed the role of the Secretary of State ae “agent of coordination,"
Rusk, Secretary of State in the Xannedy Administration, issued a
h llenge to the Departmental policy-making officers one month aftar the

pauguration by exhorting, "We are expected to take charge.'140

The focusing on management in public organizations has constituted

of the four major claeses of challenge to the older career systems

136, . .
Ibid., p. 99. An excellent description of the efforts of Crockett

d others is contained in Frederick C., Mosher and John E. Harr, Programming
Bystems and Foreign Affairs Leadership: An Attempted Innovation, (New York:
xford University Press, 1970).
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Pe talent search was conspicuously guccessful in producing men of out-
?=ding intellectual quality, only a few brought with them much experience
:;the,translation of objectives into action through large, complex organ-

i tions,

| The second tactic was simply exhortation, lead by Secretary of State
Rusk, Many exhortative statements did not specifically attack the
pbstance~administration dichotomy within the Department yet all b} ime
Eication were addressing themselves to the managerial totality of the role
i the Department and its individual officers.

The third tactic was to modify the systems(of operation in the
partment, an effort that was principally pursued by subordinate officers
fvaral echelons down the command structure. The effort included the modi-
}cation of the personnel system and particularly the promotion criteria
) the Foreign Service; the study and recommendations of the Herter Committee
i\d the subsequent efforts to implement themy the effort to develop a graduate
i--demy for foreign affairse personnel; the effort to develop a programming
E«d budgeting system; and the effort to develop a manpower utilization
inoqram.

Discussions within the Kennedy Administration in 1961 regarding

p government's foreign affairs organizatjon resulted in the establishment
%f the Herter Committee, formally known as the Committee on Foreign

jAffairs Personnel., The committee was constituted in late 1961 at the
froquest of the Secretary of State, Dean Rusk, The Herter Committee differed
?Iram all previous study groups in that it was unofficial and privately

j sponcored. It was established under the auspices of the Carnegie Endowment
 for International Peace and with financial support provided also by the
%Pord Foundation and the Rockefeller Brothers Fund.143 The committee's
i.liaisOn with key officials in the main foreign affairs agencies was very
?‘close. It was believed that private sponsorship would give the committee

¥ greater freedom in its research and that its report would have greater impact.

143 .
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The Herter Committee sought waya to adapt foreign affairs personnel

id managemant practices to the "new diplomacy." The "new diplomacy," said

e committee, was characterized by an “arsenal of instruments™ which included
??t only “traditional diplomacy," but “international law; intelligencej
rglitical action; technical assistance and various types of foreign economic

: d; nilitary aid programa; monetary policies; trade development programs)
faucational exchange; cultural programs) and, more receatly, measu}aa to

144 To employ these effectively, the foreign

_ ter insurgency movements."
j fairs government required action-oriented cofficials with "a high level
v exacutive talent," a variety of 'épecialized coﬁpetances,' and a “goal
r creative accamplishment™ in operating programs,

Leaving aside its detailed personnel proposals and the advocacy
}f a “National Foreign Affairs College,” the Herter Committee made sgeveral
} gie recommendations, The first of these darived from three undeniable
fiwnditions--a "managemant™ function that was being performed, the need for
;lt to be performed, and the evidence of the past that neither the Secretary
Euor his principal deputy "can give continuoug attention to the managemant
of programe and activities of the Department of State and to their coord-
fination with the programs of othar governmont agencies andaqed in foreign
Eaffnirs.‘l45 It was therefore urged that thare be created “a new post of
| Exacutive Under Secretary of State," whose “"primary responsibility ehould
;hn to make sure that the rescurces of the Department of State and the
;other principal foreign affairs agencies are giving maximum support to the
?'secretary of State in his role as leader and coordinator.'146 The recom-
f mendation advanced the concept that more eystematic management .was urgently
i needed, and that essential to this concept was the existence of a position
charged with management responsibility,
To aid the "manager™ in performing his function, the Committee

] recommended establishment of a foreign affairs programming system "whereby

144 _ .
Ibid,, pp. 4, S0, 53, 59,
1451bid.' PP« 11=22,
4
1 sIbid., PP- 10=12.
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i:siqn policy objectives are translated into programs of action to be
dartaken in each area of foreign affairs activity.® Such an effort wan
Hewad as essential to move the United States from a reactive to an
?1t£atory posture in its response to foreign responsibilities. Its

/ umption of manifold overseas responsibilities just before, during, and
gwllowing World War II found the United States governmant organiza;ionally,
fﬁtitudinally, and culturally unpreparad.l47 The government met the prob=

5 with typical pragmatismi new agencies, separate and autonomous) new

i aderga and personnel from other than diplomatic beckgrounds; ad hoc¢ and

) ually temporary programs and budgets. The recommended programming and
hudgeting system that would be centered in the Departmaent of State would
prehend most undertakings of all United States agencies overseas. It
would, the Committee hoped, facilitate effective mergers of policy planning
th operations, of administration with substance; it would make it
;a:sible for the Department to "take charge" in a responsible executive
;llnner: it would gtrengthen the hand of the ambassadors in their relations
;vith other agency representatives abroad.

To provide "a rational personnel framework for the conduct of

b foreign affairs activities at home and abroad,” the third basic proposal
:Hus that the parsonnel sgystems of the Department of State, the Agency for
fInternational Development, and the United States Information Agency “should
b be organized and administered as a family of compatible systems reflecting
b substantial uniformity in personnel policies and coordinated personnel

; operations."l48 Citing the Wriston Commjittee assertion that "The over-
riding requirement for an effective foreign policy is a rapid broadening

' of its personnel base," the Herter Committee gpecifically treated the

subject of lateral entry in a number of personnel recommendations.14g

147Fredarick C. Mosher and John E. Harr, Programming Systems and

Foreign Affairs leadership: An Attempted Inpnovation, p. 13.

14y , .
Report of the Committee on Feoreign Affairs Persconnel, Personnel

for the New Diplomacy, p. 19.

lngbid vy Po 65,
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Recommendation 17, for example, was accompanied with a detailed
sentary on the value of a system of lateral entry. Beginning with the
preign Service Act of 1946, the Committee reviewed each sebsequent program
..ch had authorized lateral entry into the Foreign Service officer corps
jad the Department's utilization of the authority. A steady decline in the
;wo=r of parsonnel recruited through lateral entry following "Wristonization®
i:s noted, Ths committee obaerved that "The fact of the matter igrthat the
flreiqn Service Reserve category is now the Erimarz vehicle for obtaining
3 ded skills at intermediate and higher professional levels in the State
-artment.“lso ‘

Considering that the use of lateral erntry authority had been on

; “ralatively conservative basis,” the Committee expressed a belief “that
hid-career entry should be based on vigorous efforts to seek ocut and attract,
a highly selective basis, demonstrably superior candidates who are willing
have thelr qualifications assessed with those of others in fair and open

. 1
mpetition,® 31 Walting for prospective candidates to apply, or for an

finberested official to encourage somecne to make application, was viewed
;is unacceptable. It was recommended that each foreign affairs agency “system-
}ltically tap all potential sources, including universities, other Federal
;lqencies, state and local governments, private business, labor organizations,
flnd ao-forth.‘l52 Coordination of middle~level recruitment efforts between
Ethe primary foreign affaire agencies was seen as essential in order to
¥ avoid unnecessary duplication,

The Harter Committee recognized that great harm could be done
the career principle if mid=career entry standards were less than exacting.
ﬂ.Therefore individuals selected for such appointment should be required to
demonstrate high qualifications in his field or fields of competence. In the
cage of the Department of State, the Committes considered that lateral appoint-
ment should normally range up to not more than 25 per cent of the total number

of career officer appointments in a given year,

1501b1d.. p. 77,

151Ibid., pp. 77-78, '
15
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_ The Cormittee's final three recommendations constituted a “course
‘action® to bring its program into effect, calling for legislation,
ﬂ istrative action, and stepped=-up interagency parsonnel research. The
gislation would include a measure authorizing tha position of Executive
:U-r Secratary, o bill creating ths National Foreign Affairs College, and
f; 1l creating the personnel system, to be called the Foreign Affairs
Brsonnel Act of 1963,

Extanding over a four year period, major efforts were made to

fwlcment the provisions of the Herter Committee :aport; The three basic
_I--sals made by the Committee were to recur in future reform efforts.
b would the Herter Committes's emphasis on Department of State leaderehip
:- itas tendency to define the leadership problem mainly as a nead for
?tter “management.” The Secretary of State and other top Departmental
.;ficials made no major effort to carry out these reforms, or even to
. 1l in any systematic way with the problems which they highlighted, The
;nding propanent of reforms recommended by the Herter Committee was
Prockett, Crockett's efforts went well beyond the Herter Committee praposals.,
; Crockatt saw his mandate as much broader than had moat prsvious
f:cupants of hie office. But the Department had traditicnally separated
E ubstance" and "administration” and Crockett's official ephere was the
tter. Although Crockett was given considerable freedom of action,
E-cretary Rugk remained generally uninvolved and therefora uncommitted
e Crockett's initiatives,
! One of Crockett's efforts wag the adoption of a broader Foreign
?yhrvice personnel system, This aim was pursued through the Hays Bill of.
j}965. Crockett, in mapping out his change strategy within the Department,
fully realized that any large=scale reorganization or merger to create an
_?nlarqud Department of State had been ruled out. Therefore change programs
Eiould have to be designed with an eye to compensating for this by over-
coaing problems of parochialism, stereotyping, and poor communication
;that are likely to exist when a number of foreign affairs agencies are

;uorkinq in the same general area, The Hays Bill tended in this direction
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anvisioning a common personnal system which all foreign affairs agencie

uld usa on an equitable basis.

In the first session of the B9th Congress, Crockett began work on

0 legislative fronts, In tha first, he worked closely with Chairman

i y8 of the House Subcommittee on State Department Crganization and Foreign

:i-rations to produce the package ¢f draft amendments to the Foreign Service

of 1546 that came to be known as the “Hays Bill." On the other, he

ked with the leadership ¢f the United States Information Agency on a plan

o intagrate career officers of that agency into the Foreign Service officer
pe. On April 13, 1965, President Johnson eent a list to tha Senate

i--ntifying 760 Information Agency officers with his endorgement for the

;Advice and consent™ of the Senate to appoint theee individuals as Foreign

f':Vice officers,

In early May, 1965, Johneon eent a letter to the Speaker of the
flouse citing the United States Information Agency list and streesing the
§~portance of the Hays Bill as "another vital step" in a program to strengthen
ithe personnel capabilities of the foreign affairs agencies. The President
jeharacterized the bill as creating "a single fofeign affairs parsonnel
:-'tem, broad enough to accaomodate the personnel needa--doﬁestic aa well ap
arseas~=of the Department of State, the Agency for International Develop-
want, and the U. S. Information Agency, and to cover appropriate pergonnel
"ﬁ! other agencies engaged in fcreign affairs.“153 The bill would create
|4 new category of professional career officere to be called “Foreign Affaire
?Officars.' This category, to be exactly like the Foreign Service officer
ECBteqory in all respects, would differ only in that it would be intanded
5primari1y for domestic service. 1In other words, the group would replace.
itha,Civil Service in the foreign affairs agencies., Other meagures in the
fbill would liberalize lateral entry procedures, apply the Belection-out
:.principle to the entire Foreign Service, and eliminate restrictions on the

} re~appaintment of members of the Foreign Service Reserve,

153 .
John E. Harr, The Professional Diplomat, pp. 86=87,
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The Hay's Subcommittee reported the bill out with minor changes.

 t passed the House on September 9 and went to the Senate, where the
Beassion ended before it was considered., Meanwhile, the U, S, Information
gency nominations had also not been acted upon by the Sanate. The

mittee on Foreign Relations reported favorably, but the majority laader
failed to bring the list to the floor for a vote befora the session ended,
the new sedgsion of Congress, neither the list of appointments, which had
0 ba regubmitted, nor the Hays Bill fared wall.
_ Although the Hays Bill was permanently tabled by the Senate Foreign
;-lations Committee in the fall of 1966, the principles contained in the
ﬁill were to reappear in later acts, Almost all of Crockett's efforts
':-re on the defensive by the time he left the Department in 1967 and were
e -by one esgentially abolished by his successors. .
With the benefits of hindeight, some of the reasons.can be.identified
for the general lack of success of the imaginative and daring change efforts
;of tha period 1963-1967.154 The costs of the Vietnam war and the goldflow
;ptoblem created an cbvious shortage of money. Another was the generally
;insrt and unexperimental nature of the larger Department of State culture,
iInfluential senior and retired Foreign Service officers lobbied against the
 ll£orm efforts, Another problem was that the Crockett-sponsored change
E program was encumbered with a large number of minor projects and tinkerings
E that detracted from the major projects., Major projects were never quite
;'connected together, or in some respects were out of synchranization with
ione anothar. The fundamental difficulty in the way of effective change in
? the Department was the lack of a strong, concerned managerial focal point
% above the administrative level of the Department., Crockett retired to tﬁe
¢ rewards of private industry. Once again, rotation of officers, resignations,
f and retirements set in and dissipated patiently assembled staffs. The effort
| quickly disintegrated,

154John E. Harr, The Professional Diplomat, p. 134,
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Returning to the Departmental culture, there was a lack of under=~

” ding and committment to the change efforts within the greater part of

;- Foreiqﬁ Service officer corps. Some of the responsibility here, however,
i-t be laid to the sponsors of change. Until late in the period there was
g-dequate recognition of the need to work for the involvement of the Foreign
lrvice officers, A8 events progressed, the Foreign Service officers took
initiative next and involved themselves in Service reforms, :

Scott states that the "tempo of the change can be increased only if
ke subculture 1is placed under saevere pfessure.“lss One such source of
preasure is internal--from within the subculture itself. The intereat in
:;form developing within the subculture was a direct result of the growing
éunsion within the Department created by the incongruity between the back=
iround and career experiences of its peracnnel and the roles they are called
to occupy within the Department's bureaucracy. The tension between
pactations of Forelgn Service officers and the requirements of their
:éles within the organization is chiefly a reflaction of one central fact:
fiha bepartment of State . . , is an immense, complex and highly organized
hureaucratic structure.l56 Although bureaucracies do not under normal
ihircumstances find it easy to engage in self-renewal, the reform movement
?;undertaken by the Foreign Service officer corps was an effort from within.

. In 1966 an organization of young Foreign Service officers knows as
ﬁthe Junior Foreign Service Officers Club, created nearly a decade earlier
$as a soclal group, began to addresa itself to the problems of the Foreign
";Gervice.IS? As could ba anticipated, their initial interests lay in im=
provements to the conditions of employment. Over time its interaets
broadened and deepened, with concern about more fundamental problems of the
' career system, including a desire to participate in a restatement of the

:_profeasion of diplomacy.

155
Andrew M, Scott, “Dapartment of States Formal Organization and

. Informal Culture,” p. 18,

156 . .. . .
Warren L., Magon, “Quiet Crisiss Diplomatic Careers in Tension

f with Bureaucratic Roles,” The Foreign Service Journal, Vol. 49, No. 12,
Decamber 1972, p, 17,
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The group of officers forming the Club organized themselves into

port of political party in 1967 and won what had previously been a pro
forma election for the key offices within the American Foreign Servicae
:--Ociation (AFSA). The same general group repeated the triumph.for Assoc=
fation offices in aarly 1970. As a result, from 1967 onward the new reform
 -vement within the Departmant of State received another boost from a
hitherto unlikely source--the AFSA,

In Beveral respects the "Young Turks,“ as they were inevitably
med, represent a marked departure from the subculture which had existed
thin the Foreign Service. They ware attracted rather than repelled by the
ew diplomacy, " being members of the new generation, and placed heavy blame
jupon the Department and the Foreign Service officers corps for failing to
Ehdapt to a changing world, Still "careerists" in the sense of pursuing
_the interests of the Foreign Service, they saw these interests not as the
fpraservation of the purity of the narrow, elitist career group, but ac a
much enhanced responsiveness and openness to the broad issues and changes
fuhich affect the conduct of foreign affairs,
; Several workshops were arranged within the Department in which
[ the "Young Turks® met with selected older Forelgn Service officers. oOut
tof these workshops emerged a clear statement of complaints and ideas of the
;ynunqar-officars. The Club was expanded, and work committees were formad
ﬁto study the major problems, Support was received from a small group of
i'uiddle-aged Turks,™ who echoed many of the concerns of the younger officers,
. and who steered the efforts of tha lass experienced group.
' In 1967 these two groups joined forces, expanded their number, and
ltook over the AFSA as has been previously described, .There were indications
} that many of tho senior members of the Foreign Service were beginning to
ilisten to the activists. Even before the takeover of the AFSA, the voice
é of the activists had been heard within what had been a bulwark of
é traditionalism, thea Career Principles Committee of the AFSA. Because of
; their growing strength pains had been taken to assure that the activists

E?were well represented on the committee,
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In 1968, AFSA released a report by its Committee on Career
ciples entitled Toward A Modern Diplomacy. The repcrt was cansidered

:iha very progressive, almost radical in many respects., The report
;wtered on strengthening the broad foreign policy role of the career
“ vice, and only secondarily on the management cof feoreign peolicy from the
;wtaqe point of the administration, -

The report supported such traditional objectives as restoration
f the statuatory independence of the Board of Foreign Service. The
;-tutory authority of the Board had been transferred to the President
g--r Reorganization Plan No. 4, 1965, Its major organizational recom=
dations were generally replications of those in earlier reports by other
foups. The level of analysis in the report was gquite uneven. For example,
.. keeping with the main theme of this study, the report in its narrative
pecifically identified lateral entry as a useful personnel tool. Starting
;Qom the premise that the Foreign Service Act of 1946 was “an extraordinarily
5lexib1e and adaptable instrument™ that created a Foreign Service providing
an almost ideal instrument for the implementation abroad of this expanded
fiational role,” the raport stateds

T™wo elements had been included which permitted an expansion or
contraction as the needs of the nation might dictate, The first was
the creation of the Foreign Service Reserve which could bring in for
limited periods either additional manpower or special expertise not
available from within the Foreign Service. The secondary was authority,
granted by Section 517, permitting lateral entry into the Foreign
Service, except at the highest level, of additional Foreign Service
Officers who might be required to meet the nation's needs. Such entry
was to be effected upon examination and after a period of testing either
in the Reserve, the Staff Corpa,; or elsewhere within the United State
Government.l58 .

From this the Committee reagsoned that since the Act provided such
_fln ideal instrument for the implemantatjon abroad of the nation's inevitably
f expanded role, "the reasons why it was not so utilized warrant careful

;'consideration.“ The discussion that followed concluded that the Foreign

1 .
53Toward a Modern Diplomacy, A Report to the American Foreign Service

ainlaociation, August 1968, p. 3.
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jce had its own variant of the “Horse Cavalry Colonels“ who found their
into peféonnel, the Board of Examiners, and the Ingpection Corps, where
l-y exerted a cumulative influence to prevent tha full implementation of

w159 "Whatever- the motiv~

. *marvelously flexible provigsions of the Act.
jtions, it is historical fact that there was great resistance to the use of
» authority to bring in Reserve Officera, and even more to the use of
'Qction $17 for lateral entry.“lso
_ Yet, no specific rgcommandation was made by the Committee regarding
fateral entry, The Committee recommended that the Department “return to
fhe basic foreign affairs structure creatad by the Congress” in the Act with
fhe first step being "the restoration of the statutory independence of the
f--rd of Foreign Saervice,” It was recommended that the Nixon Administration
:~cognize that the next priority after the Board of Foreign Se;vice was to
;create an adequate manpower utllization and planning mechanism.“161
. But the report s inadequacies were outweighed by its virtues. It
s, for one thing, a clear articulation of judgements and interpretatione
from within the Foreign Service itself, More importantly, it was first
ridence of strong Foreign Service support for significant reformas. It
pndorsed the Departmental leadership role, the idea of broad service with
oad peraspectives and responasibilities, and other reform concepts,

Earlier reforms had died from diaintereet among both career officials
?fd top Departmental leaderahip.162 Seeking to reverse this situation, AFSA
aeadership was active in the field just after the 1968 Presidential elections
,ialking to potential "Secretaries of State."™ MNixon's choice, William P.
Tu-ars, unfortunately, was not on their list., Nixon's clear decision to
;huild a White House-centered foreign policy system utilizing Kissinger and

il working staff came as a major blow to AFSA's efforts. To this was added

; ’ \lsgIbid.. p» 4. The term “Horse Cavalry Colonel® derives fram the

. caga of Colonel "Billy™ Mitchell and the later example of Admiral Rickover,

[ Colonel Mitchell's case is said to have exposed to critical view the influence

j of the "Horse Cavalry” syndrome in resisting change within the military service.
I The "Battleship Admirals“ were held as having the same effect on the Navy.
lsoIbid., P. S.

1611pid,, p. S6.

1621. M. Destler, Presidents, Bureaucrats, and Foreign Policy:

jThe Politics of Organizational Reform, p. 175,
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e eifects of a slow start by the new Departmental leadership. The major
?«ition of the “Young Turks™ to bring the Department and the Foreign Service
1to the center of the foreign policy-making and management had to be in-
pfinitely postponed.
: By 1967 the Vietnam war had created an atmosphere of digsent not
hly between the White House and the Congress but also between thege branches
:jd the American people, The Senate Foreign Relations Committee was not
pully disposed to take any positive action in the foreign affairs fisld at
f time whsn they were so deeply in disagreement with the White House, It
- in the period 1967=1968 that the fifth stage of the evolution of
ivreiqn policy and of personnel systems dasigned to support the foreign
i_fairs program began,

In the early years of the Nixon Administration a significant reform
oenittment on the part of certain top level Departmental officials did
Mevelop. Elliot Richardson, the first Deputy Under Secretary of State,
i-came interested in organizational matters within the Department. In May,
%969, he assumed the chairmanship of the Board of Foreign Service, the
girst individual ~2f his crank to hold that position. On July 3, 1969, he
o ounced formation of the Planning and Coordination Staff to improve staff
}upport of the principal Departmental officials and strengthen the Depart-
E:-l'n:'s contributions to the National Security Council system. And on
?ahnuary 14, 1970, Deputy Under Secretary William B, Macomber, Jr., announced
?tha appointment of thirteen task forces composed of Departmental employees
fto study and make recommendations on a wide range of personnel and manage-

?qnnt problems.163

le3 .
6 The subjects covered by the 13 task forces were (l) Career

}nanagement and Assignment Policies Under Functional Specialization) (2)

E performance Evaluation and Promotion Policies; (3) Personnel Requirements
['and Resources; (4) Personnel Training; (5) Personnel Requisites; (G)

f Recruitment and Employment) (7) Stimulation of Creativity) (8) Role of

j the Country-Director; (9) Openness in the Foreign Affairs Communityy

¥ (10} Reorganization of the Foreign Service Institute; (l1) Roles and
jrunctions of Diplomatic Missions; (12) Management Evaluation Systems)

f (13) Management Tools.
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Macomber hoped to capitalize on the reform interest in the career

k8 which was being evidenced by such manifestations as the “Young Turks."”
the same time, he intended to avoid Crockett's problems of having his
pvations identified with externally recruited “managers™ rather than with
ijofansional diplomats. Two hundred and fifty career officiales were re-

zvuited for the task forces. The results of thsir efforts were published in

? cember 1970, under the title Diplomacy for the 708, together with a

?- rty page summary; _

1 Although not directly related to the effort put- forth by the
Young Turks®™ and AFSA, Macomber's undertaking was similar in that it
from within the Forelgn Service officers corps. Concurrent with the

release of Diplomacy for the 705, Macomber's office released a list of

fsos geparate recommendations contained in the reports, and the Department's
:tlntative action plans on each, Somewhat over half were approved for im=-
}p&ementation. Most of the rest were reserved for further study and decision
jvithin a 90 to 180 day period.164

In general, the individual Taek Force reports frankly presented

i past Departmental and Foreign Service inadequacies. Macomber's speech
Elnnouncing the reform program did not shrug off the obvious difficulties

;by admitting “Some cuteiders say that we cannot do the job from within,
?Inplicit in my remarks today iz the conviction that this is wrong."165
:anombar continued to gutline the following situations

At the conclusiaon of World War II the State Department and the
Foreign Service played a major part in developing acceptance among their
fellow citizens of the new role America was neceeearily to play in the
postwar world., But organizationally and managerially the State Depart-
ment and Foreign Service had, and have had ever since, great difficulty
in adjusting to the requirements of that new role. Thie hae been true
despite the valiant efforts of a number of our more farsighted colleagues.

As you know, we are an organjzation which has traditionally been
camfortable with policymaking and with negotiating and promoting that
policy abroad. We have understood the importance of tact, sensitivity,
and persuasiveness, But we have tended to be intuitive in management

164Department of State, Newsletter, January 1971, pp. 20-43,

165
Department of State, Diplomacy for the 708, Department of State

Publication 8551, 1970, p. 587.




116

In retrospect, it is clear that these change resistant instincts have
caused a great share of our difficultieg, 166

Seven of the task forces focusaed on how to recruit, train, develop,
nd promote career officials so as to develop more of the new breed of
_'pIOmat-manager required for effective reform and encourage their rise to
top. Only one of these, Task FPorce VI, Recruitment and Employment,
:-alt directly with the question of lateral entry. Task Force VI made the
;ollowing recommendations regarding the recruitment of non-specialists at
d=career and higher levels:

l, Use the lateral entry system ap an affirmative recruiting
instrument to bring in a selected numbar of highly qualified persons
each year at the mid-career and higher level.

2. Hire competitively on the basis of application documents and
oral examinations.,

: 3. Defer implementation until the current surplus FSC problem is
}lolved.167 {The Foreign Service was in the process of attempting to

[ reduce the strength of the Foreign Service officers corps to comply with
f Executive Branch guidelines,)

The Task Force felt that any Service, no matter how well staffed,

| could profit from infusion of new blecod and fresh ideas from men and

?"UOmen who have had experience and who have formed their ideas and philagophy
5_1n a different environment. This same point had been strongly reccammended

¢ in both the Wriston and Herter reports. Section 517 of the Foreign Service
; Act of-1946, stated the Task Force, was intanded to provide a means of

: rﬁcruiting personnel who have already made their mark on the "outside,”

vho have special or general talents of a high order, and who could bring
into the Foreign Service not only professional qualifications, but outside
experience and fresh idea.s.l68 The problem was viewed as follows:

In point of fact, the lateral entry technique has rarely been used
for this purpose. It has been employed on a small scale to recruit some
Aadministrative and consular officers or officers with special media
skills, But cases of political or econamic officers entering the

1661pnia., pp 528-589.

167Ibid.f PP« 264-2650
16

BIbid- ¢ P» 286,
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Service through lateral entry are rare, Even including recruitment
for the most specialized areas, less thiggso officers have been accepted
for lateral entry in the past 4 years,

Critics argued that lateral entry was unnecessary becauee the
»d for Foreign Service officers properly eguipped for a specialized mid-
¢ar job could be met by training officers who came in at the bottom level
examination. They considered that it would be undesireable because it
pould mean additional competition for those who enter at the bottom and
cauge availability of skills in those entering in mid=-career would dias-
Yourage training of Junior Foreign Service offlcers. Some concern was
f 50 expressed that lateral entrants would tend to be thoese who had not done
1-11 in other careers. They did not believe that ewven strict limitation
tha numbers of lateral entrants would limit competition because, over
me, even a limited number of entrants would create a bulge in each
f cone® affected and above which the bulge would materially limit promotion
?ftom lower levels,l”®
Proponents, on the other hand, were convinced that lateral entry
-eould be used as an affirmative lnstrument to bring in new ideas and especial
} akills and to prcearve the openness of the system being recommended by Task
;rbrce IX without disrupting the pace of normal career advancement, They
gadvanced a simple concept by which these two processes could be reconciled,
;:The basic prerequisite would be to fix and announce the number to be sought
; each yvear through lateral entry. Such numbers would differ between "conep"®
f and grades within “cones“ based on tha needs of the Service. Training
within the Service would not, in all casee, provide the kind of gualifications
which would be esought through lateral entry and, in any event, the bulk of
people whom the Service would wish to recruit through - this method would not
be specialists, but rather what would be described as "stimulating generalists,™
The numbers of lateral entrants invcolved would not be such as to prejudice

training of Junior Foreign Service officers.

169 pia., p. 286.

17
0"Cona" is a term used within the personnel system of the Depart=

ment of State to distinguieh a career track. The Foreign Service hae four
basic career tracks or "cones™: political, economic, consular, and adminis-
trative,
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tinder Section 517 and applicable Departmental regulations, prospective

lateral entrants would have to serve at least 3 years as Foreiqgn Service
aserve officers before they could qualify to become Foreign Service officers.
:F 8 would eerve as a trial period during which they and the Service could

1 each other over., These individuals would have besn racruited with the
s, not of providing the Service with a specjalist for a limited pericd,

;-t rather of ultimately adding a highly desired generalist to the Foreign
Pervice officers corps.

f After careful consideration and discussion, the Task Porce agreed
f—t the advantages of lateral entry definitely outweighed the disadvantages.
concluded that it would be desireable for a limited lateral entry program
"g be established as an affirmative part of the Service's overall recruite-
i-nt plan. Task Force IX, dealing with openneses in the foreign affairs
mnity, noted the followingi

The Foreign Service is organized on a closed-career hierarchical
basis, Except for etatistically negligible instances of lateral entry,
ona can reach the top of the profesesion only by entering at the bottem
and systematically working up the career ladder.l71

Racognizing that the overall objective of reform should be to create
:@ flexible Foreign Service that combines the best qualities of a skilled
?professional corpe with the broadening skills and viewpointe of other agencies
;lnd outside sourcee, the Task Force rscommended:

1, The Department should set a specific percentage goal for lateral
entry and build this percentage into the personnel structure. Lateral
entry should be used to improve the opennese of the Foreign Service and
not to accomodate specific personnel problems. In addition, lateral
entry policy should seek to sncourage a "breath of fresh air" and not
the entry of routinely qualified persons in foreign affairs related
fields,

2. The Department should seek lateral entrants not only from
outside sources but also through the process of interesting the best
qualified individuals who express an interest in staying on wi&& the
State Department after a year's exchange from another agency.

f 171Department of Statae, Diplocacy for the 70s, Department of State
} Publication 8551, p. 38l.

2yp14., p. 394, '
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The Macomber effort pointed up a broad problem area in attempting the

form from within" approach. 1In order to maximize creativity and minimize
izlted interests, Task Forces were generally not composed of people with
flrect, Present responsibility for the specific problems they inveetigated.
i{le his tactice seemed to have bheen successful in getting task force
hers to think in terme of the Department as a whole, it meant that the
ipleted reporta faced the same obstacles as do etudies by outside groupe
or consultants, specifically, the need to gain the interest of and win the
}iuumittment from those within the Department with specific responsibility
ior the operations to be affected., For this reascn, it ie noted that the
'inplementation of recommendations proceedad much faster on the personnel
;Ianagement side, HMacomber'’e recognizad general sphere of responsibility,
i:"l:.h.m'l on questions of Departmental organization and proceduree which involved
:hiqher levels of management., The Macomber program in no way reflected a
¢ canmittment of top-level executive management to carry out the reform pro=
fposals, deepite the considerable effort and creativity which officials in
gftha ranks had devoted to the process. Within both the Executive Branch
¢ and Congress there appeared to be a consensue that the problems of the Depart-
[ ment of State and the Forsign Service could not be eolved exclusively from
E within the Department, in part bacause many of the problems stemmed not
f from within the Department but from other departments and agencies over which
the Department of State had no control. The “reform from within® failed to
£ind or create an outside "reform constituency" which is essential to such
a significant undertaking,

Although the Department's efforts were extensively publicized in
the press as an exanple of self-analysis, admiasion of failures, and

sweeping reforms, Diplomacy for the 708 drew considerable professional

I criticism. Campbell, in assessing the reform effort, concludeds

+ » « How to change the system they are unhappy with, however,
@gcapes them, All they can come yp with are highe-sounding, but mostly
meaningless or self-contradictory slogana, a rhetorical rehash of the
Kannedy and Johnson reform programs,

They do not get to the bottom of the problem, or even close to it,
becauge they do not touch structure or size., They fail to redefine
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state's relationship to tha White House, the Pentagon, and the CIA.
They speak broadly of "management,® without ever defining the word,
but not at all of diplomacy , . . 173

; Ellis Briggs, a Career Ambaasador, swamed it up by stating "“Once
ilin the State Department has let slip an oppertunity to lead the pelican
Mmerican diplomacy out of the wilderness, where it has wandered for

’ 2174

2 Lty years. R
Although Diplomacy for the 70s resulted in a number of internal

;;form actione within the Department and the Foreign Service, it did not
Jead to substantive legislation, The efforts of the "new reform movement"
pained some distance from the center of the bureéucratic political

h gtem in which foreign policy is made. The reformers drew support from
;aoups and places that often resisted change, and that in a fashion was a
b-jor gain, But they had a greater impact on the way the Department handled
ose matters clearly within its Departmental purview than on its role in
;the broaaer foreign affairs system, though the two are by no means un-
frelated.

: No major “ocutside" effort to study the various aspects of the

[ foreign affaire government has been made subsequent to Diplomacy for the

!703, an intensive study of the Department's personnel waa made by the
.E;;;ission on the Organization of the Governmant for the Conduct of

| Foreign Policy (the Murphy Commission). Concluded in June 1975, the

" Cormission found that “the problem is not statutory.” Yet, the next
fliqnificant move by the Department was to introduce a new Foreign Service
5Act as a legislative proposal. The act, intended to be a companion measure
; to the Civil Service Reform Act of 1978, was designed to increase the
feffectiveness and efficiency of the foreign policy arm of government.

The bill, submitted to both houses of Congress in June 1979, was

; directly responsive to a 1976 Congressional request calling on the Depart=

- ment to submit a “comprehensive plan to improve and simplify their personnel

173John Franklin Campbell, The Foreign Affairs Fudge Factory, {New

Yorky Basic Books, Inc., Publishers, 1971), Chap. 5.
174Ellis Briggs,"American Diplomacy--hA Pelican in the Wilderness,"
The Foreign Service Journal, Vol. 48, No. 3, March 1971, p. 38,
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:@xrangemants.' The legislative proposal represented three years of studies
Eidthin the Department, suspended only during Congressional consideration

:o! the Civil Service legislation in 1978, and greatly intensified in the
saven months prior to its submission to Congress. Secretary Vance, providing
}1nitia1 hearing testimony on the legislative proposal, stated that the
iDepartmant wag "submitting a bill which will substantially strengthen the
é!breign SErvice.“l75
The major features of the bill were gummarized by the Departmant
?ls followss (1) first and foremost, the bill linked the granting of career
s tanure, promotions, compensation and performance pay, as well as retention
*in the Service more closely to the quality of performancey (2} the bill

i recognized a clear distinction between the Foreign Service and the Civil

; Service) (3) it approved the management and efficiency of the Service by

reducing the number of personnel categories from more than a dozen to

twor (4] 4o placed employee management relations on a firwer and more

1 equitable basis; (5} it underscored a Departmental commitment to mitigating
the special hardships and straine on Foreign Service families, and advancing
equal employment opportunities and fair and equjitable treatment for all
without regard to race, national origin, sex, handicap or other such con-
pideration; (6} it would improve the eccnomy and efficiency of government

by promoting maximum compatibility and interchange among agencies authorized
to use Foreign Service personnel. )

The reaction of the American Foreign Service Association to the
proposed legislation presented an insight into the relative strength of

the organization in effecting matters related to the career amervice. Called
to testify on July 9, 1979, the key paragraph of AFSA's testimony was the
following:

Because of the strongly expressed concern of the career Foreign
Service reqarding such comprehensive legislation, AFSA does not endcrse
this act. On the other hand, it does contain some provisions which

175
United States Senate, Committee on Foreign Relations, 96th Cong.,

lgt Seas., S, 1450, Foreign Service Act of 1949, 1980, p. 181,
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could help the Foreign Service deal with its problems. We beliave

that the most useful service we can perform today for the Service and

the Congress is to provide a detailed commentary on the bill, identifying
provisions we approve as ueiysas thoee we seek to change or wish to clarify
in the legislative history.

' Despite repeated probes from members of Congress, both in the Senate
i_d in the House, AFSA representatives did not state whether or not they
;-pported the bill, Rather, they encouraged the Congress to prote;t the
:'-visions AFSA supported and to amend the provisions AFSA opposed. AFSA
ifstimony focused on the ihpact of the legislation on the uniqueness of tha
 1reiqn Service, up-or-out and performance, pay comparability with Civil
iwrvice, international development, the Foreign Service Staff corps,
}Jotection of the Career Foreign Service against political abuse, and
;aqislated labor=management relations. With regard to the latter point,
3arsa is the primary bargaining unit for Foreign Service personnel,

AFSA'S position on lateral entry was contained under tha caption
i'?rotection of the Career Service,”™ The Association testified that the

} Career Foreign Service had suffered in the past from political abuses such
;as the appointment of an exceséive number of Non-career chiefs of mission,
Alany of them unqualified; substantial numbers of Schedule C, Civil Service,
_ior otherwise non-career appointments in Washington; and easy lateral entry
finto the career Service itself of those enjoying political patronage or

f whose skills were already in ample supply within the Service. These actions
;'were considered bad for the Career Service and contrary to the national

i interest because they reduced career promotions and assignment opportunities,
] and made the career track the slow track to euccess in the foreign affairs

? agencies. Morale and performance within the Service were therefore harmed

n and recruitment into the Service retarded,

The bill did, in the opinion of the Association, contain some improve~

ments over the existing situation. AFSA was seeking further improvements.

176 . ‘s
No author given, “AFSA Testifies on FS Act," The Foreign Service

Journal, Vol, %&, No. 8, August 1979, p. 42,
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Like the Act of 1946, the proposed Foreign Services Act of 1980

i#id not treat lateral entry as a specific.topic. Rather, the matter is

gound within the sections astablishing appointment authority. The Act

i 1946, as amended, had authorized a raslatively wide latitude in hoth

fpresidential and secratarial appointments, although the Congraass imposed

miting paramaters on such appointments. With statutory authority to

?-:amulgate and issue implemanting regulations and directives, the Department,

?under axecutive guidance, treatad lateral entry as a specific subject,

;!hus. Section 517, Title V, of the Foreign Service Act of 1946, authorized

?lppointment of Foreign Service officera in classes 1 through 7, inclusive.

ﬂll lateral entry, by simple definition, is entry above the bottom level,

;Section 517 authorized lateral antry. The subject is treated specifically

fin 22 CFR 11,11, such regulation having been promulgated by the Department

fof State to further define the Department's appointment authority.

i The Association supported those provisions of the proposed

&1ggislat10n which delineated between Foreign and Civil Service, anticipating

;that by again separating thzce sgervices on the basis of worldwide assignment

| availability the situation involving assignment of Foreign Service officers

ﬁ in wWashington would improve., Similarly, the clear distinction between career

? candidate appointments and other limited and temporary appointmenta above

j hottom entry level would prevent political appointees fram "slithering

} unnoticed” into the career gervice when their party or patron leaves office,
Declaring the applicant as a career candidata required the individual

to serve competitively for a trial period of service prescribed by the

Secretary and limited initial appointment to salary class 4 or lower. Decisions

of the Secretary to offer a career candidate a career appointment would Be

based upon the recommendations of boards established by the Secretary, and

camposed entirely of members of the Career Service, which would evaluate

the fitneas and aptitude of career candidatas for the work of the Service.

Personnel holding limited or non-career appointments above the bottem

leval would be retained for specific time periods after which the appoinkment

could not be extanded or renewed, These proviaiona ware retained and strenge~

thened in the Foreign Service Act of 1980 a3 enacted.
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The language on appeintment of Chiefs of Mission, various aspects
limiting non-career members of the Senior Foreign Service to 5 per cent,
d middle=level lateral entry for Foreign Service officer candidates for
gr than specific functional needs of the service ware opposed by the
oclation. Each of these items dealt specifically with lateral entry
phireats to the career principle, The Asscciation proposed amendments and
:Ewislative history to strengthen these aspects of the legislation. They
:;re careful to point out that insofar as middle-level lateral eutry pro=-
iiama were concerned, they did not oppose lateral entry programs which
r-uhasize recruitment of minorities. The Association specifically supported
:- h a program in a 1975 agreement with the Department, However, the
hssoclation contended that the Department violated the agreement by hiring
total disregard of functional needs or the impact on promotional oppor=
ftunities {n the junior service ranks, which contain increasing numbers of
“-uan and minorities.

: With the exception of that portion of the proposed legislation
fdealing with entry levels for Foreign Service officers, AFSA gained
5additiona1 advantcge toward protecting the career service in the bill that
E',, gigned into law. The proposed bill remained before Congress unti)
;Angust, 1980. In that period of slightly more than one year, the change in
t attitude of the AFSA toward the legislation is perhaps best summarized

Ehy contragting two separate comments of Ken Bleakley, President, American
iroreign Sarvice Association, to members of the Foreign Service community.

i In a speech given in September, 1979, Bleakley stated:

Many of the problems facing the Foreign Service today could be cured
by returning to the principles and proceduras of the 1946 Act from which
successive asministrations have strayed. We would have preferred this
administration to have movec vigorously two years ago to halt the erosion
I just outlined by using the ample tools available under the Act. They
argued instead that the need for fundamental reaffirmation of a separate
Foreign Service in the light of a Civil Service Act was great; and that
the amendmenta needed in light of legal challenges to our system were
extensive. State's leadership chose to propose a new Act whose initial
formulation wag so flawed as to be almost universally unacceptable
throughout the Foreign Service, The Foreign Service responded with
detailed, well-reasoned criticism of the proposal, and the Secretary of
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S$tate listened. -The bill submitted by the administration to Congreass
in June, while still sericusly deficient, is a substantial improvement
over the earlier draft and clogely parallels the 1946 Act.l

Exclaiming that “"Eromzion of the Foreign Service of the United States

Patops here,”™ Bleakley asserted that a strong, unified Forelgn Service had

;the opportunity to shape its own destiny. During a briefing on "How the
ffbxaiqn Service Act of 1980 Affects You," held for a group of Foreign
fsnrvice officers in October 1980, one year later, Bleakley dlscussed tha
ihistory of the Foreign Service act and said, "The Act gives us a mandate
}to develop the kind of Foreign Service that will provide members a useful
}and satisfying career, a chance for professional development, and compen=
_lation equal to our risks and r25ponsibilities.'l?8 “However,™ he added,

} "how we use this mandate is up to us--it's only a piece of paper now."
;!acognizing that full implementation of the Act would necessitate a
;_lupplementary reguest to the Office of Management and Budget for funding,
;APSA pledged'to take a future active role in the budqe£ preocess, Effective
: utilization of the people of the Fofeign Service was viewad as requiring

- increases in the resources of the nation that it devotes to this vital

; component of its national security.l?g

: The Foreign Service Act of 1980 was approved October 17, 1980, and
| became effective February 15, 198l. RAs of November 1, 1981, only two
changes affectinq the Foreign 5Service have appeared in official public
documents., The first of these was contalned in the Pederal Register and
specified the delegation of certain personnel authorities of the Secretary
of State to the Director General of the Foreign Service and Director of
Porsonnel of the Department of State. These titles normally repose in a.
single individual. The second, Executive Order 12299 of March 17, 13981,

revoked the Executive Order issued by President Carter which established

177 .
Ken Bleakley, "The Future of the Foreign Service,” The Foreign

Service Jourral, Vol. 56, No. 11, Novamber 1979, p. 41,

178_ .. ;
Editorial comment, “The Foreign Service Act of 1980," The Foreign

Bervice Journal, Vol. 57, No, 11, p. 23,

7 . .
1 gzdxtorxal comment, “The American Foreign Service=--200 Years Dld

and Looking Toward the Future,” The Foreign Service Journal, Vol. 58, No. 1,
January 198l, p. l6. S g S __ ;
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a Presidential Advisory Board on Ambassadorial Appointments. The Board

jwas established to, whenever requested, make confidential recommendations
1- the Secretary of State and the President as to the qualifications of
. dividuals for an ambassadorial post for which non-career individuvals
i:re being considered, and such other advice as the President shall request.lao
novelty of the Carter Administration, the Bocard did not comment &n all
"ominations since the Pregident and the Secretary of Stata decided which
icountries should go to career service officers and which should involve mul-
;tiple candidates from non-career persons among whom the Board was to choose
}cne for recommendation to the White House,
; There is no doubt that the idea of the Board had potential. If for
;no other reason, it enabled the President to tell an insistent candidate
;that the candidate's non-selection to an ambassadorial post was as a result
%of the Board's actien, and not the President's. Also, at least in theory,
;the Board could delve into the backgrounds and qualifications of nominees,
iBut the composition of the Board, which was heavily weighted in favor ot
?politicians, reprsgentatives of minorities, and others who knew little or
;nothinq about dipleomacy, was disappeinting from the beginning, notwithe
Estandinq some excellent and wall-qualified members in its ranks.lBl The
} Board approved, even recommended, eome of the individuals whomn the career
. service held as unqualified appointees of the Carter Administration.

The Department of State publishes its internal directives in a
; geries of volumes of the Foreign Affairs Manual (FAM), Volume 3 contains
the appeointment requlations, These publications are not available for dis-
; tribution external to the Department. Implementation of the Act of 1980
hag bequn through the issuance of new sections to the manual, The new Act
is anticipated to seriously change tha nature of lateral entry appeintments

to the Poreign Service officer corps.

0Joint Committee Frint, Committee on Foreign Relations and Commlttee
on Foreign Affairs, Legislation on Foreign Relations Through 1978, Volume I,
Current Legislation and Related Executive Orders, 1979, p. 635,
181

Martin F. Herz, "who Should Be an American Ambassador?", The Foreign
Service Journal, Vol, 53, Ne. 1, January 198l, p. 27.




CHAPTER VII

THE LATERAL ENTRANTSs AN ENDANGERED SPECIES

] It is time to put the State Department back in the great Victorian
f building just West of the White House==the only Washington building worthy

} to house a foreign ministry. Joel Barlow

Lateral entry is a term with a deceptively simple definition.
{ There are two basic ways to enter the FPoreign Service officer corps)

{1) examination entry, which is the orthodox process of entry at the

bottom salary class upon passing the prescribed written, oral, physical,

foreign language, and other examinations, and (2) lateral entry, which

is entry above the bottom salary class and outside the regular examine

ation process, although lateral entrants have been subjected to examinations
of varying kinds, Political appointees and other categories of non=-

carear personnel are not included within either of these definitions.
Research has shown that although, with minor exception, every

major study of the Department of State since 1945 has made specific

mention of lateral entry the term lacks a precise, useable definition.

Meaning of the term varies with whether the author opposes the concept
or is a proponent of its use, the time frame in which use o¢f the term is
made, and other factors. For example, since 1975 the term has generally.
bean used with the Department's affirmative action program through which
women and members of other minority groups have been admitted to the
Foreign Service, The Affirrative Action Mid=-Level Hiring Program has
resulted in the lateral entry appointment of 105 individuals to the
Foreign Service from its inception in 1975 through September 25, 1931
(Table 1).
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MID=LEVEL HIRING PROGRAM
FOR WOMEN AND MINORITY GROUP MEMBERS

(1975 through September, 1981, all categoriaes)

 Calendar  Asian Native White

Yaar Americans Blacks Hispanics Americans Femaleas Total
l F & E K E ol E .

1975 1 "
i 1976 3 3 6
E 1970 1 1 1 9 14
I 1978 1 4 1 4 7 17
E 1979 1 5 2 2 1 2 13
F 1980 1 5 4 5 8 23
i 1981* 1 1 6 1 7 15 31
. potals @ 7% B9 z T vy 105

] $Through September, 1981

Of the total 105 Officer Candidates who have entered under this Program,
73 entered at Class 3} (formerly Class 5), 25 entered at Class 2 {formerly
Class 4), and 7 entered at Class 1 (formerly Class 3).

Departmant of State, September 25, 1981,
TABLE 1

The roots of the lateral entrant lseue in the Foreign Service
reach deeper inte the history aof tha Service than World War II. Few
researchers into the personnel system problems of tha Department woqld
digcagree that lateral entry wae inetitutionaliged with the enactment of the
Rogers Act of 1924, The primary basis for this belief perhaps lies in the
fact that the Foreign Service as a career system measures its existence ’
from that Act forward, Diplomacy in America, howaver, can be traced to
1775 when the Congress established the Committee of Secret Correspondence
to communicate with prospective supporters abroad and sent emissaries to
other governments. In 1781, to this rather austere beginning of a diplcmatic
service, was added the beginnings of a consular service. Raflecting America's

interest in commercial and economic affairs abroad, the consular eervice
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;!ll to grow and develop as a career system at a faster pace than the

idiplomatic ssrvice, Only one nation in the nineteenth century eteadily

f refused to consider its diplomatic missions as permanent and their members
tas conetituting a career service. It was the United States.132

Although the historical davelopment of the divlomatic and consaular

f porvices is beyond the scope of this study it is nonetheless germape to
;understandinq the beginnings of the lateral entry issue. Lateral entry is
i:l function of recruiting into a career gystem. A career system is an employ-
;g.un:ayatem built upon a given specialization of preparation, knowledge, and
E skill for which one systematically prepares in his junior years, which pro-
 videe his firset major job, and which assures him continuous employment

; through progreasive levels of reaponeibility until his retirement or death.
l'this concept encompasses the "career principle® which, if viclated by

; panagement, is considered by the employee as a batrayal of trust. The basic
; sources of personnel to ptaff a career system is critical, not only to the

| effectiveness of the system itself but to the welfare of its amployees.

The diplomatic service {or the major portion of the nineteenth
century did not csnstitute a career system. In the final decade of the
century, America's changing world relations found the diplomatic service
yprepared. The mervice was bound by an antiquated system of appointments
and threatening inflexibility, It was chronically either shorthanded or very
such overstaffed for ite miseilon. No classification and grading syatem

existed and salaries were inadequate., Meombers were not selected for their
qualifications for diplomacy, and they, in turn, entered the service for
reagons quite apart from desiring to serve the nation. The service was
spolls-ridden and could offer no prosepect of permanent tenure or prcmotién
by merit.133

The consular gservice, in this same pericd, was probably in worse

shape than the diplomatic service. The consular service was a mixture of a

182Warren Ilchman, Professional Diplomacy in the United States,
1778=1539, pp. 1l=2.

1
830.5. Department of State, A Short History of the U. S, Department

of State, 1781-198l, pp. 18«19.
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?g limited merit service, a salaried servicea, and one based on consular
fees for compensation, Those compensated by fees had the right to engage
;in bueiness. Inequities were rife. The consular service, furthermore, was
_1luch larger than the diplomatic service, and thie pereonnel potential made
zit a prime target for spoils.
; Within the twentieth century, the years betwaen a Presidential
frﬁnacutive Order in 1905 and the Steone=Flood Act of 1915 witnessed tha estab-
- lishment, in most recpects, of a carear in diplomacy. The statutory basis
;Ior the creation of the Foreign Service began with the Consular Act of 1906,
Although the United States had not historically maintained the
é diplomatic and consular eervices as absolutely distinct, the reduction of
] the concept of interchangeability to statutory form in the Stone=Flood Act
: caused considerable consternation within the diplomatic service and its
cuhstituency.la4 In use through Executive Orders years prior to the Act,
interchangeabjility is the lateral entry nexus to Foreign Service officer
corps history. From a practical standpoint, career diplomats feared being
mwallowed up by the numerically larger and better organizea Crnasular Service.
Hovement from the Consular Service into the Diplumatic Service would increase
compatition for pramotions and for assignment to upper service posts, Emotional
issues existed as well., The diplomats argued that the consul's training,
education, and general background made him unsuitable for diplomacy. Above
all, the diplomat wishad to avoid the poseibility of coneular duty, a position
considered to be not only "pedestrian® but socially inferior. The Diplomatic
Bervice, as it developed into a career system, was struck by a greater degree
of elitism than the Consular Service,

The Diplomatic Service actively resisted interchangéability throﬁgh

succeeding legislative enactments, exscutive orders, reorganization plans,

4 :
18 Interchangeability was an early form of lateral transfer. Trang=

fers were permitted from the Department of State and the Coneular Service
into the Diplomatic Service. Limitations were imposed in the form of an
examination, except for individuals above a set income, No preferential
treatmont for transfers was permitted "unless the exigencies of the service
imperatively demanded it." The same concept permitted transfers from the
Diplomatic Service into either the Department or the Consular Service and
between the Consular Service and the Department.
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nd the foreign affairs realities of World War II. Slowly acceding to the
L-lgamation of the Diplaomatic and Consular Services under the Rogers Act

jof 1924, officers of the political “cone®™ continue to resist forms of
fjatnrnl entry. The peclitical “cone,™ the highest astatus component of the
;-rvica and the present day descendant of the Diplomatic Service, has
Ejlined support in this resistance from the economic, consular, and
?Hninistrative cones. Various metheds common to organizational theory have
%hnen utilized to fend off the perceived debilitative effects of lateral
entry. .
; Lateral entry as a function of recruiting produces lateral entrants.
frrnm that rather simplistic etatement one must proceed to expand the concept.
:Lateral entrants can be considered as “numbers" or as distinct, separable
3individuals. Depandant upon the purpose for which the recxuiting function
:ia planned and executed, stregs will be either on the “"numbers"” or on the
;individuals. The Department's Affirmative Action Mid~Level Hiring Progran,
if:ft:a.:' example, came under heavy criticism by the Association in mid-1979.

;(me reason for the Association's opposition wae phrased in tha following

} manner)

The figures for the earlier years for these programs were annual
cellings, not "target levels” or multi-year targets. The concept of
making up the cumulative "ghortfalls® from previous years in effect
converts these cellings into quotas, and the emphasis on achieving
these quotas, backed up by the Secretary's personal intervention, seems
to have introduced a "body count" attitude among working level cfficials
charged with meeting the quotag=-an attitude which threagﬁgs to exhalt
nunbers above quality. {Underscoring mine for emphasis,)

The AFSA proposed as an alternative that there he an-overall ceiling
on all Foreign Service reserve officer lateral entry appointments, political
or otherwise, to program direction or the four “cones™ normally filled by
Poreign Service officers, In any ona year, the celling would not exceed 10
per cent of promotion opportunities to the grades of FS0-4 and FSO-5. Appli=-

cants could be from outside the Foreign Service, or from other Fcreign Service

la . , . . .
5Ho Author given, "Affirmative Action Procedures,” The Foreign

Sarvice Journal, Vol. 56, No, 6, June 1979, pp. 45-46.
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ifpay plans., Hirea would be only to cones in which the Department was in rel-
?‘atively short supply, and into which career Foreign Service officers are
}fnormally allowed to transfer. The program would not be limited to women

; and minorities, but the Department could emphasize the hiring of women and

i ainorities 80 long as thay were individually qualified for positions in

; which the Service wae in short supply. AFSA was in essence rejecting the
Department's emphasis on the “numbers™ needed to achieve ite affirmative

' action goals and attempting to substitute stress on quality. Though not an
: original axion, the Department has described gquality as "No service can be

i stronger than the people it recruits.'l86
; Realistically, no fine line can be drawn which separates “numbers"

1 from the individuals who comprise the numberse. There will alwayse be
distinctively qualified persons who will rise above the numbers which pro-
duced him. However, knowledge of this distinction is important to under=-
atanding the latgrnl entry question,

In the AFSA argument againet tha Department's Mid-Level Hiring
Program, the counting of all lateral entrants against the ovecall ceiling
would protect the career Service from one of itz most basic concerns about
any latsral entry program--not the progpect of additional women and minority
colleagues, but the negative impact on career opportunities.l97 The Depart=-
ment had been recruiting against an annual affirmative action target of 20
per year, As Table 1 indicetes, this quota had not been met. The Depart-
ment clearly intendad. to recruit the ehortfall as additional annual quotas.

The Association was calling into perspective, albiet from a biased
viewpoint, the fundamental question as to whether lateral entry is an
expaneion (and thue, conversely, a contraction} teol or a means of absorbing
into the career field different types of specialization and experience, the
go=called "new blood™ and "fresh ideas."

Deputy Undar Secretary Macomber, in his address "A Program for the

Seventies, "™ repeated a persistent charge of critics of American foreign

186
187

US Department of State, Diplomacy for the 70s, p. 21l.

No Author given, "Affirmative Action Procedures," The Foreign
Service Journal, p. 46.
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i policy when he stated: "Since that creative pericd following World War II
« » «» our racord for producing new ldeas of long term significance is not
. a notable one.'188 The problem of the stimulation of creativity was pondered
} by Task Force VII of Macamber's effort to modernize the Department from within,
E one of the findings of the Task Force was that "the Service makes little or
f no effort to seek out unusually creative candidates in its recruitment pro-
. gram, to determine the applicant's potential for creativity in :he?uritten
? or oral examination, nor to train officers in the techniques of creative
thinking.'lag
to the effective performance of the Department'e work, and that the Depart=

The Task Force strongly believed that creativity was essential

ment must therefore recruit officers with a capacity for creative thinking.
The Task Force recoumended "that the Department make more effective uee of
the lateral entry provisions of Section 517 of the Forelgn Service Act of
1946 as a means of promoting the infusion of new blood and fresh ideas
into the Service.'lgo

Irrespective of what it is by definition, lateral entry inte the
Foreign Sexvice officer corps has provided a significant propertion of total
manpower gince at least the Wristen program of the mid-1950s. As Table 2
indicates, the total induction of lateral entrants in the service peaked
in 1955 and hag declined thereafter. With the implementation of the
Foreign Service Act of 1980 it is anticipated that the percentage of lateral
antrants will continue a downward trend., The large intakes of lateral
entrants in 1947, 1954=1957, and 197le 1973 result from the War Manpower
Act,Athe Wriston program, and The Management Reform Program, reapactively.
It i5 wnlikely that programs of this magnitude will occur in the future,

The source of statietiral data used in this study is varied, Unfor-
tunately, the statistical and personnel accounting methods of the Department
of State do not provide sufficient basis for reconstructing the precise

numbers and identities of lateral entrants taken into the Forsign Service

IBBU. S. Department of State, Diplomacy for the 70s, p. 294,
1

8
%tbid., p. 293
1904414, p. 325.
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lofficers corps since the Rogers Act of 1924, The use of computers for storing

ipersonnel data did not begin until the mid-1960s and no effort was then made
Feo place information from non-current files inte a program. The Department
iholds, and finds agreement in the fact that the costs of such programming
;uaighed agajinast its actual or potential value negates such efforta. The
;Department does not continue to separately identify a lateral entrant in the
:active service aonce the individual has attained tenure. Upon tanu;ing, the
.1ndividual becomes a Foreign Sarvice officer and is accounted for solely
f within the appropriate classificatlon. Maintaining separate identity ae
nllateral entrant prior t9 tenuring is a function 6f tralning and assignment,
f Brought in at the mid-career or higher level, the lateral entrant, to be
{competitive with his contemporaries who are examination entrants, must
fjrapidly abgorb that training and experience missed in bypassing the lower
levels of the career service. Identifying lateral entrants beyond the
tenuring point becomes a matter of individually screening personnel filea
. or other information sources. For those individuvals no longe: with the
active service through death,; retirement, or other reason, the task of
identifying the lateral entrants becomes Herculean, both from a standpoint
of manpower required and the question of legality in view of current laws
protecting perscnal data in possession of the government,

Three primary sources of data have been used in this study. The first
of these is a computsr data bank maintained by Dr Phillip Kelly at Emporia
State University which contains the total population of ambassadors for each
presidential administration from Truman through Carter. The data bank

establishens 16 categories of information {variables) by which ambassadors
can be compared utilizing the SPSS package, Tables prepared for this study
drawn from the data bank are identified by the code Ambassadors.

The second data source is a random sample of Foreign Service personnel

drawn from the annual Biographic Register previously published by the

Department of State, Publication of thae Register ceased in 1974, The
aggregation of comparable data from other spurces poses a difficult task.
For that reasgon, the random sample was drawn at 4 year intervals from 1950

forward, terminating in 1974. The choice of years falling at the mid=point
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;of each presidential term represents an effort to aveid the turbulence

j normally experjenced in Foreign Service personnel during the early portion
§of each new administration. Tha sample error, eetimated at z 5 per cent
Jis cansidered acceptable. Tables prepared from the random sample ara
fidentitiad by the code Sample,

Tabular data provided by the Hureau of Pareonnel, Department of State,

f constitutes the third source, BSuch materials are clearly ideatified.

EXAMINATION AND NON=EXAMINATION ENTRANTS TO FSO CORPS

{(By Year) )
Yaar Examination Non=Examination
1047 222 172
1948 40 0
1949 45 5
1950 _ 152 8
1951 99 13.
1952 (No Data) '
1953 , 0 0
1954 83 17
1955 335 736
1956 346 422
1957 132 24¢
1958 0 20
1959 227 | B 83
1960 243 125
1961 142 31
1962 113— 3l
1963 177 10
1964 152 . 28
1965 135 18
1966 199 19
1367 218 22
1968 103 11—
1969 89 23
1970 103 12
1971 110 24
1972 84 227 B
1973 152 83
1974 144 47
1975 200 23—

Sgurce: U, S, Department cf State.

NOTE: Data is incomplete for Examination Entrants for 1955-1963 (A),. and
for Non=Exaniination Entrants for 1968-1975 (B}, Figures for Examin=-
ation Entrants (A} is number certified) actual entrant numbers were
considerably lowaer. Non-Examination Entrants (B) are somewhat higher,

TABLE 2



136
Table 3 reflects the results of the random sample made from the

Blographic Register with respect to method of entry.

RANDOM SAMPLE BY METHOD OF ENTRY

YEAR SAMPLE % EXAMINATION % LATERAL L]
—_— TQTAL ENTRY ENTRY

1950 252 100 208 83 -44 17
1954 276 100 239 87 37 13
1954 688 100 38l 56 305 44
1962 611 100 279 4e 332 54
1966 726 100 471 - 65 255 35
1970 692 100 537 78 155 22
1974 740 100 6ll 83 129 17
Totalss 3,985 100 2,728 68 1,357 32

Source: Sample
N=3985

TABLE 3

Table 4 has been prepared from the ambassador file to provide a
comparison between the use by the various presidential adminietrations
of tha three sources of Foreign Service personne). for the selaction of

ambassadorlial appointees, -

PRESIDENTIAL ADMINISTRATION -~ AMBASSADORS
(By Type of Entry)

ADMINISTRATION
: .
o]
s £ 8 2 z 5 g
TYPE OF T w oz % S 8 K g
ENTRY E 8 9 8 g2 2 &8 2
EXAM g2 140 42 43 103 30 99 539
(52} (61) (35) (30) (43) (47) (55) (47)
LATERAL 14 28 27 47 65 13 32 228

(9)  (12) (23) (32} (27) (20) (18) (20)

NON-CARELR 61 Gl 50 56 73 21 48 372
(39) (27) (42) (28) (30} (33) (27) (33) '

Totals 157 231 119 148 241 64 179 1,139

Scurcet Ambassadors
N=1139

NOTE: Figures in parenthegis are purcents of total for each administration.
YABLE 4
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Comparison of Table 3 with Tabls 4 would indicate that lateral
sntrants were not represented at the ambassadorial level in egual proportion
with their numbers within the Foreign Service except during the Johnson and
Nixon administrations. In making this genseral camparisan it should ba kept
in mind that Table 1} is drawn from a randon sample with an acceptaPle
dagree of error and Table 4 is prepared from tha total numbsr of aﬁbassadors
during the administrations indicatad.

Although the prevailing conception of lataeral sntry may be of large
nunbars of outsiders brought in laterally at mid=lsvels, the actual situation
is somewhat different. ©Of the 1976 total of 892 lateral entrants {Table 5),
only 53 entered the Foreign Service directly from the outside, and
virtually all of these were from other parts of the government bureaucracy.
The largest category by far, 517 or 58 per cent of the total, were former
Gaeneral Schedule (Civil Service) employees of the Department of State, 215
ware formerly in the Foreign Service Reserve category, and 5 in other categories
such as the Foreign Service Reserve Unlimited or special programs. The 215
lateral entrants in the Foreign Service Raserve category is not completely
revealing as the appeintment authority for the Foreign Service Resérve has
been used for a number of purposes. It includes former permanent and tem=
porary Foreiqn Service Reserviets, some of the latter of whom would be con-
sidered “"political," and Foreign Service officer candidates who entered
through Mustang and bottom entry Egual Employment Opportunity programs,

An analyais of personnel records on a cape by case basis would be required
for definitive findings,.

The large year to year variations in the intake of lateral entrants
{Table 2) may have been inevitable given tha perceived needs at various
periods, If this presumption is correct, planning a successful overall
policy toward lateral entry intake would be moet difficult if routinization
is the goal, If the variations in intake actually resulted. from fulfilling
perceived personnel needs to meet increasing or changed requirements, the
cancept of the past use of lateral entry solely as an expansion tool would

ba supported. Whether for expansion or to bring in new ideas and skills,
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{lnte:al entry has providad a substantial source of recruitment,

FOREIGN SERVICE OFFICER CORPS
{By Mode of Entry, Selected Years)
} Mathod of Entry Operative

Dates 1962 1966 1976
(Jan 31)
[ Basic Entrance Exam 1924 - present 1992 2303 2384
] (54, 3%) (65.7%)  (74.3%)
F Section 5, Rogers Act 1924 = 1946 8~ ] —
i Reorganization Act 1939 .9 5
; (Commerce and Labor)
] Manpower Act 1946 96 57
:'Section'517, Foreign 1946 = 1954 97 76 ——g7#
] Service Act -~ 1946 (45.7%) (34.3%) (25.7%)
} Personnel Improvement 1951 18 y 13'°°° *
E Program
t Dirsct Lateral Entry ‘ 1954 « 1958 18 13
E {Section 517)
f Wriston Program 1954 = 1958 1185 757 220
F Continuing Lateral Entry 1958 = Preaent 247~ 27— 595 % F—
{(Section 517}
3670 3507 3476
(lo0%) {100%) (100%)

sMaximum of & from Personnel Improvement Programy Minimum of 61 fram
Section 517 provisions,

seMaximum of 324 from Management Reform Program (1971=-1973); Minimum 271
from Continuing Lateral Entry (1958 = 1976).

NbTE; Numberes are those remaining in service for the years indicated, not
total number who entered by various programs,

gources 1962 and 1966 figures from John E, Harr, The Professipbnal Diplomat,
Table 2, p. l48.

1976 figures developed from data provided by Foreign Affairs Data
Processing Center, U, S. Department of State,

TABLE 5

Proponents of the lateral entry syotem are convinced that it can be
used as an affirmative instrument to bring in new ideas and special skills
and to preserve the openness in the system without disrupting the pace of

normal career advancement, They advance a simple concept by which these
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;two processes, opennesa and career principle, can be reconciled., The basic
;pmerequisite would ba to fix and announce the number to ba sought each year
ithrough lateral entry. Beyond the number, special gskills could differ batween
;eones and grades within cones based on the needs of the Service. The planned
;intake of lateral entrants would have pinimum impact on the advancemsnt of
;ihoae already within the Foreign Service. ¥

s It ie ;ecogn;zad that training within the Foreign Service will not,
;in 4ll cases, brovide the kind of gualification which would ba sought through
;;nteral entry and, in any event, the bulk of officers whom the Service would
%udsh to recrult through this method would not be Bpecialists, but rather
;ihat would be described as "stimulating generalists.” The numbers involved
;1£ properly planned, would certainly not be such as to prejudice training

E'of junior Forelgn Service officers.

: The Foreign Service Act of 1980 retains the necessary Departmental

; authority to utilize lateral entry as a recruiting process although the

' language of the Act does not identify it specifically., A discrete specific
lateral entry program would have to ba promulgated by the Department and

. published as a part of the Code of Federal Regulations or other publication
having the force and effect of law,

Lateral entrante have freguently been characterized by critics as
"second raters," individuale who have failed in other callings, and bene-
ficiaries of political patronage. The Foreign Service unguestionably contains
individuala who may fit those descriptions, However, a more logical and
imformative approach than labelling can be found in evaluating the charac=
teristics of lateral entrants as compared to examination entrants,

Current literature which compares the "succeses story" of lateral
entrante with that of their contemporary examination entrants containe a
misconception in naed of righting. Harr, in analyzing Departmental
:-..:ecutives in the period 1954 to 1962 utilizing mode of entry as the
discriminator identified the following as a trends

Lateral entrants have baen of increasing importance in staffing
executive positions. They were outnumbered by examination entrants
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in 1954 and 1958, but by 1962 they were substantially in the majority,
providing more than 60 per cent of the FSO executives in three of the
four job categories with the exception of Chief of Mission.lgl

Qften quoted in other waorks, this "trend” loses lustre when the data

?ptovided by Harr is superimposed on a graph reflecting the composition of

fthe Foreign Service officer corps by mode of entry for the period 1950 to

;1974 (Figure 1), The Harr “"trend” is only relevant to the extent £hat the
flppoinhment to executive positions reflected the mix of examination and lateral
. antrants withiﬁ the Service, The sharp rise in executive positiona held by

j other categories (non-career Foreign-Service) in the periods 1958~1962 re-

b flacts the use by the Eisenhower Administration of a significant number of

t non-career appeintments in executive positions. The Eigenhower “trend®

¥ continued through the Carter Administration.

STATE DEPARTMENT EXECUTIVES
MODES (F ENTRY

60 |

50

PER CENT
SAMPLE 40 |

30
20 |'
10 |
! ] 1 H L | | -
1950 1954 1958 1962 1966 1970 1974

Years

Examination Entry B- Lateral Entry

Executive Positions held by examination entrants
Executive Popitions held by Lateral Entrants
Executive Positions held by other categories

W N P
]

FIGURE 1

191
John E. Harr, The Anatomy of the Foreign Service-A Statistical

Profile, P 72.
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_ Information provided by the Department of State also contends that
ilataral entrants are disproportionately found in the Executive and Program
;Diraction areas (reflecting longevity of many of those who entered in the
{19505}, and in the Administrative and Consular cones (which were the over=
I vhalming specialities of those converted into the Foreign Service officer
§ COrps during the Management Reform Program of the early 1970s), The polit=
;1ca1 and econcmic areas remain heavily the preserve of those who.aentered
?the Sarvice at the bottom. Table & pregents the Department of State's
:'pctuai figureg in this area. Although lateral entrants are 25.7 per cent
éof the total Foreign Service officer corps {1976}, they are shown to provide
:{36.7 per cent of those in the Executive and Program Direction area, 60 per
cent of all Administrative COfficers, and almost 3B per cent of Consular
officers., On the other hand, only 14.5 per cent of all Economic/Commercial
Officers and 10.5 per cent of all Pelitical Officers entered by the lateral

. antry route.

FOREIGN SERVICE OFFICER CORPS
(By sSkill Area and Mode of Entry)

Skill Area No./% Exam No./% No, /% Lateral
Entrants Lateral Total FSO Entrants as %
Entrants Corps Total FS50 Corps

Executive 198/7.17 115/12.8 313/9.0 36, 7

(Program Direction)

Administrative 229/8.9 344/38.6 573/16,5 60.0

Consular 305/11.8 182/20.4 487/13.9 7.8

ECOnomic 695/26.9 118/13,2 8l13/23.4 14,5
Political 1099/42.5 129/14.5 1228/35.3 10,5

Other 58/2.2 q/= 62/1,8 6.4

2584/100 B92,/99.5 3476/99,9

Source:s U, S. Department of State
Variations in total percentages due rounding,

1976 Data
TABLE 6
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The skill area speclalization for the sample is shown on Table 7,
g:Tha economic, consular, and administrative skill areas contained a total
f of 38 per cent of lateral entrants. <Collapsing those skill areas on Table 6
f reveals that the lateral entrants provided 34 per cent of the total. An
~ identical but sharper downtrend is noted in the Political and QOther skill
I areas. This trend can be considered largely the result of the age of
lateral entrants from the Wriston Program, Tha impact of age on Q;rvivability
within the Foreign Service system (death, retirement, selection-out) for
Wristonees and those from the War Manpower Act can be noted from a comparison
of Tables B, 9, and 10. Taking the minimum age grbup for lateral entrants
(30-34) and the last major absorption year for the War Manpower Act (1948)
and the Wriston Program (1958), lateral entrants would be in their mid-60g
and mid-50s, respectively. Adding the birthdate from Table 10 places 76
per cent of lateral entrants from the sample beyond 60 years of age.
Assuming that lateral entry is not pursued as a specific program under
the Foreign Service Act of 1980, and that appears probable, the passage of
the Wristonees from the career system through normal attrition will cause

all representative statistics related to lateral entrants to plummet rapidly.

FOREIGN SERVICE OFFPICER CORPS
Skill Area Specialization = Sample

Ekxill Area Examination Lateral Total
No.,. % No. % No. %
Economic=Consular=- 1549 57 260 76 2509 63
Administration
Political 1103 40 284 23 13187 35
Other 76 3 13 1 89 2
Totals 2728 100 1257 100 3gss 100

Source: Sample
Variation in total percentages due rounding.

TABLE ?
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FOREIGN SERVICE OFFICER CORPS
Age at Entry - Sample

Entry Age Examination Lateral Total

Na. % No,. ] No. %

21-24 5386 20 0 0 538 i4
25=29 1507 85 5 ov }512 3B
30-34 582 21 1595 13 '741 18
35-39 85 3l 420 33 505 113
40~-44 9 o 357 28 66 9
45=49 4 o* 211 18 215 5
49~plus k'l gs 104 8 107 3
Totals 2728 loo 1257 100 3984 100

*Not smtatistically significant, Equal 1% in Examination category.

Variations in tota] percentages due rounding
Source: Sample
TAELE 8

FOREIGN SERVICE OFTICER CORPS

Lateral Entrants by Year of Entry

; (Sample)

]

f Year No, Entrants Year No. Entrants
1924 1l 19560 27
1239 12 1961 B
1545 2 1962 4
1946 1l 1983 9
1947 75 1964 12
1948 33 1965 B
1949 7 1966 3
1950 8 1567 2

T 1952 25 1968 5
1553 1569 10
1554 98 1970
1955 416 1371 3
1956 305 1972 29
1957 89 1973 9
1958 13 1974 2
1959 34 Tatal 1257
Source: Sample TABLE 9
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FOREIGN SERVICE QFFICER CQRPS
Mode of Entry by Birthdate

Birthdate Examination Lateral Total
No, * To. v Wo. .
Pre-1920 692 25 952 76 1644 41
1920-1924 509 19 238 19 747 19
1925-1929 461 17 50 4 511 10
1930-1934 403 15 9 1 a1z 10
1935-1939 336 12 6 o* 342
1940-1944 253 9 2 o+ 255
19451950 69 0 0 69 2
1950- 5 o* 0 0 5 o

Totals 2728 100 1257 100 3985 100

Source: Sample
*Not statistically significant,
TABLE 10

Many assartions uxist about how succeseful noneexamination or
lateral entrants have been in competition with examination entrants. A primary
factor in this assertion is the clajm that lateral entrante have a higher
combined level of education and experience than their contemporaries, have
not been socialized into the Foreign Service subculture, and are therefore
more competitive, The pattern is mixed and care is needed in analysis,
since the picture varies considarably depending upon the type of measure
used, Strong evidence that lateral entrants were in fact posgessed of the
"new blood" characteristice of above average qualification and experience
would support the use of lateral entry for purposes other than an expansion
tool.

succeas is difficult to measure in terms that are ugeful. For the
purposae of this study, measurement against the career principle is deemed
appropriate. The career principle vioclation is the mest cited objection by

examination entrants to lateral entry. Tha career principle anticipates
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f regular advancement through the grades to the top if gqualified. Lateral
] entrants are present in disproportionate numbers in the senior grades of the

Foreign Service (Chief of Mission through Class 2), while Classes 4 through
‘ B contain fewer proportionately than examination entrants, Perhaps most striking
is that 19 of 44 Chiefs of Mission, or 43 per cent are lateral entrants,
Given the fact that most lateral entrants entered at the middle grades,
this is not surprising, but it does call into question the asgertion that
the gystem is biased in termg of promotion against all but examination
entrants. Table 1l provides the distribution of examination and lateral
entrants by class.

FOREIGN SERVICE C(FFICERS CORPS

Current Class of Examination and Lateral Entrants

Class Total % of Total % of Total % of Lateral
Total Exam Total Lateral Total Entrants
Service in Exam in Lateral as & of
in Class in Clasgs in Class
Class Class Class
CA 1 - 1 - - — -
CM 44 1.3 25 9 19 2.1 43,2
1l 270 7.8 159 6,2 111 12.4 41,1
2 29 9.5 191 7.4 138 15.5 42.0
] 602 17.2 402 15,6 200 22.4 33,2
4 868 25.0 688 26.6 180 20,2 20,7
5 698 20.1 499 19.3 199 22.13 28,5
6 12 9.0 273 10.6 ag 4,8 12.2
7 262 7.5 258 10.0 4 «1 1.5
8 gl 2.6 89 3.4 2 - 2.2
3476 1lao.l 2584 99.8 892 99,.8

Sources U, S, Department of State
NOTE: Lateral entrants form 25.7% of the total service.
Percentage daviations from 100.0 dua to rounding.,

1976 Data
TABLE 11
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| average for the same 10 year perlod. When the selection-out rate for cne

; group approaches double that for the octher there is cauge for concern,

FOREIGN SERVICE OFFICERS CORPS

Average Time in Class and Age of 1976 Promotees

Total Examination lateral

F50 Promated Age TIC Promoted Age TIC Promoted Age TIC

i 2tol 61 48.6 4.6 43 47.2 3,96 la 52,03 6.73
Ito 2 70 46,1 6.1 52 44.84 5.56 18 49.75 7.67
4 to 3 121 43.1 5.5 23 42,34 5.56 28 45,61 5,30
5 to 4 138 7.1 3.4 96 34.87 3.55 42 42,20 3,07
6 to 5 76 2.6 2,3 59 31.03 2.14 17 3g.05 2.84
7to b 55 29,4 1.6 52 - 1.59 3l - 1.581
8 to 7 23 26.0 1.8 22 - 1,83 1 - 1,25

gource: U, S, Department of State
TABLE 12

FOREIGN SERVICE OFFICERS CORPS

Comparison of 1976 FSO Promctions

Clase Total Promotees Exam Exam Lateral Lateral
Promoted ag % of Promo- Fromo= Promo= Promo=
Class tces teed as tees teas
% of as % of
Class Class
2 to 1l 61 1B.5 43 22,5 bE:; 13.0
3 to 2 70 11.6 52 12.9 18 9.0
4 to 3 121 13.9 93 13.5 28 15.6°
5 to 4 138 19.8 96 19,2 42 21,1
6 to 5 16 24,4 59 21.6 1?7 41.6
7 to & 55 21,0 52 20,2 3 75.0
8 to 7 23 25,2 22 24.1 1 50.0
544 417 127

Sources U, S, Department of State,

Promotees as & of Total FSO Corpss 15.7%

Exam Entrant Promotees as % of all Exam Entrants: 16.1%
Lateral Promotees as % of all Lateral Entrantsi 14,2%

TABLE 11
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There are several possible explanations for this variation in
gelection-out rates. The career system may be biased against lateral
entrants, a frequent charge, This possibility seems leee likely over time
as lateral entrants have become a standard fixture in the system, There is
also the possibility that standards applied for entry in these pragrams
have not served their purpose of insuring that only competitive individuale
are brought into the system, Much of this could be attributed to massive
lateral entry programs where all or virtually all individuals in a particular
category were encouraged to become Foreign Service officers, regardless of
their individual talents. Finally, the lack of basic preparation normally
received during the junior years of employment in the system may weaken the
competiveness of lateral entrants., This is particularly true if a sustained
effort is not made to bring the lateral entrant up to professicnal standards
in the first few years following appointment. If the career sttam and the
individual are to benefit from the lateral entry program, the conclusion is
ineacapable that pre-entry screening must take place with reference to
particular individuals and be followed up by adequate training, as long as
Belection~out is employed.

Indicators of professional and esducational background, although not
without worth, haﬁe Very limited value as a determinant of success of Foreign
Service officer personnel in and of themselves. 1In part this results from
the eligibility and examination requirements for entry into the Foreign
Service officers corps. The basic eligibility requirements are that applicants
must bea at least 20 years of age at the time of examination, a United States
citizen, and available for worldwide assignment, including Washington, D.C..
Sﬁccassful candidates are subject to a full background investigation and must
ba abla tc meet rigorous medical requirements. No specific educational backs=
ground is required, and no gpecial course of study is recommended. However,
the Department cautions that most, but not all, successful applicants have
a bachelor's degree. 1In recent years, about &5 per cent have had advanced
degrees in international relations, ecocnomics, business administration, law,

journalism, and othar fields, Foreign Service cfficers have graduated
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from hundreds of large and small colleges and universities, and many have
had valuable work experience in various fielde before their appointment.192

The written examination employed by the Department until recently
was more of an academic hurdle than a device for identifying and selecting
the best possible candidates for the Foreign Service., The examination's
emphasis is now shifting from measuring academic achievement to testing
aptitude for Foreign Service work. The oral examination assessment procedures
are based on current job analysis of Foreign Service work and the knowledqg,
skills, abilities, and personal characteristics considered necessary to
perform that work, Applicants who succead in the examination and selection
process are given probationary appointments as Career Candidates for a
period of 4 years.

‘ The selection pracess therefore assures a certain degree of evenness
in the academic and prior professional experience of candidates whe are
accepted for appointment. Short of starting from this "evenness" and
proceeding with an evaluation of each individual to ascertain what he does
in fact with his preparatory experience little can be determined that is

useful,

Since 1975, most if not all of the lateral entrants have been recruited
through the Mid~level Hiring Program for Women and Minority Group Members. The
basic eligibility requirements for this program are identical with examination
entrants with significant exception, The applicant must possess a minimum
of 9 years' professional work experience at the professional level in a field
related to cne of the functional areas of Foreign Service work, Academic
studies can be substituted for part of the required experience, particularly
if the studies are related to Foreign Service work. No written examination
ie required. The Board of Examiners arranges for a comprehensive oral
examination which includes an assessment of the candidate's oral and

written communication skills: knowledge of American history, government,

192
U. S. Department of State, “Foreign Service Careers,” Department

¢of State Publication 9502, 1981,
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¥ and culturey familiarity with current events and intarnational affairs; and

other matters relevant to the candidate's qualifications for appeintment.

Provision for lateral entry is bullt into the Foreign Service career
gystem through the statutory language of appeintment authority. Therefore,
lateral entry can be affected at any time through the preparaticn of a
coertificate of need. The certificate of need is documentation of the eaxis~
tence of a specific nead of the Foreign Service for the services o} an
individual possessing special qualifications. The entry eligibility
raquirements for such an individual are normally specified by the appointing
authority. The certificate of need is not a frequently used method of recruit-
ment, and does not constitute a discrete program for lateral entry.

Table 15 provides tabulated data for the Management Reform Lateral
Entry Program of the early 1970s., This program stemmed directly from the
Macomber effort at reform from within the Department and provided for the
lateral entry of a significant numbar of Departmental perscnnel of supportive
activities within the career system,. The largest group of entrants in this
program came fram the Foreign Service Staff officers. Of the total number
of applicants for lateral entry through this program only 60 psrcent ware
certified for appointment in the examination process. Certification for
appeintment is not coterminous with appointment, Appointment is contingent
upon the occurrence of vacancies within the Foreign Service career system,
and appeintments are made from an eligibility list, The point to be cderived
from Table 15 is that in a discrete lateral entry program involving personnel
of supporting activities of the Department, approximately 4 out of each 10
applicants were either found not qualified or failed the eligibility
requirements upon examination, Those who were certified for appointment:
and subsequently appointed could be assumed to possess reasonable educational
and professional background,

Tables 16 and 17 provide similar data for the lateral entry program
in 1974 and 1975. It will be noted that the failure rate for certification
was considerably higher than for the Management Reform Lateral Entry Program.

The same assumption can be drawn fram this data.
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MANAGEMENT REFORM LATERAL ENTRY FROGRAM
STATISTICS

(February 1971 - Decembar 1973)

*4FSR FSS50 gg_ TCOTAL
(C) {N/C)
I. Total Applications T4(7)* 37(5)* 532(l6)* la(l)* 661({21)*
II. Applicants Determined 9 22 924 14 139
Ineligible
III. Applicants Examined: 65 15 438 4 522
Recommended 53 e 349 1 411
) Kot Recommended 12 7 89 3 111
IV. Withdrawals and Disqual- 1 0 14 0 15
ifications (After
Recommended)
V. Cases being processed ) 4] 0 0 o
in BEX
vl. Cartified for Appointment 53 8 334 1 396
. |
Nymber i3 Berenthesss repragentsthappertion of the total which are

*¢(C) ~ Career Status
{N/C) - Non=Career Status

source: U, S, Department of State (Revised 12/75)

TABLE 15
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LATERAL ENTRY PROGRAM

{(Statistics « Jan thru Dec 1974)

FSR F5S0 GS
I. Total Applications 18 s 1
II., Applications Determined 2 1 1l
Ineligible
III. Applicants Examined;
Recommended 4 2 0
Not Recommended 5 2 0
Iv. Withdrew (No Exam) 1 0 0
V. Casas being processed 6 o 0
in BEX
VI. Certified for Appointment 1 2 0

Sources U, S. Pepartment of State

TABLE 16

LATERAL ENTRY PROGRAM
(Januvary 1975 thru Dec 1975)

PSR FSS0 -GS
I. Total Applications 25 5 0
I1, Applicationa Determined 6 2 0
Ineligible
‘II1. Applicants Examinedt
Racomnendad
Not Recommended
IV. Withdrew (No Exam)
V. Cases being processed
in BEX (6 pending from 1974) 12 4 0
VI. Certified for Appointment 7 o] Q

(4 from 1974)
Source: U, S. Department of State

TABLE 17

TOTAL (Min/FSRs)
24 (10}
4
6 {2}
7 {21
1
6 {6)
3
TOTAL (Min/FSRs)
3o {11)
8
4)
8 (7}
16 (7}

(5)
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Therefore, in the absence of Congressional or Executive Branch
preseure to assimilate lateral entrants as an affirmative personnel
recruiting method, the Department is showing strong indications that
it does not regard lateral entry as an effective broad based measure,
Maintaining strict selection measures, the Department cpnsistnntly

rejects latgral entrants as a group, .seeking only those with needed
professional qualities. '




CEAPTER VIII

ANALYSIS AND CONCLUSION: SNAPSHOT TAKING

Members of the Service serving under career appointments are
career members of the Service, Members of the Service serving under limited
appointments are either career candidates or non-career manbers of the
Service.
Section 301(d] (1), PL 96=~465

The facts presented in the preceeding chapters highlights the
problems of the Department of -State as it has struggled in an effort
to adopt lateral entry as an effectivs personnel management tool in the
upgrading of the Foreign Service., Lateral entry is but one of the reform
efforts undertaken by the Department since World War II in attempting to
alter the basic pattern of Departmental activities and overcome or prevent
the continued erosion of its position in tha foreign affaire community.
Periodically the Department has been reorganized in an effort to overcome its
defects. It was soon discovered that reorganization by itself was not
likely to lead to a basic change in the working style of the Department or
in the type of output it produces., Structural change alone did not address
the gist of action,

No organization of substantial size can consist solely of members
of one profesgion. Always there must he supportive activities carried on
by individuals who are not members of the elite profession.-lg3 wWithin the
Department of State, the professional elite of the Foreign Service officer

corps constitute a minority of all employees. Within the corps there is

2
19 Frederick C. Mosher, Democracy and the Public Service, p. 114,
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further stratification based upon the skill areas, The high=status ekill
area is the political cone followsd by the economic, coneular, and admin-~
istrative cones. The mainstream of a Foreign Service career is considered
to lie in the political and economic cones,
Frederick C, Mosher provides a "still picture” of the compositicn
of a hypothetical public agency, welleestablished and operating in-a profes=

sional field.'??

The model is well adapted for use in this study as an
analytical tool for examining the Foreign Service (Figure 2).

The vertical dimension is organigational rank or level of pay,
and may be assumed to equate very roughly with the level of day=to-day
responsibility of the incumbents, The horizontal dimension represents
the numbers of persons in each grade. The horizontal lines at the bottoms
of the figures represent the normal and sometimes exclusive entering level
of newly recruited persons when they are appointed to the various categories,
The horizontal lines and points at the tops of the various figures represent
the highest grade an individual in each category can expect to reach., For
an employee to cross vertical lines from one category to another is usually
dif ficult and, where professional standards are high and clearcut, may be
impossible. When c¢rossing occurs, the act is one of lateral entry; The
diamond shapes of the elite profession (2) and of the other profegsional
groups (4 and 5) are typlical of most such groups in govermment where pro=
fessione are employed on a junior basisg soon after completing their education
and thereafter advance rapidly to journaymen=level work. As the schematic
indicates, the bulk of the pereonnel are located within the middle grades.
The exception is in the elite segment of the elite profession where the
large number of individuals within the middle grades continues upward intb
the supergrades. Over the course of time, the normal progress of an em=
ployee in any category is upward, but obviously only a few will make it
all the way to the top.

At the top of the schematic are represented the small number of

pelitical appointees, recruited from outside, who may or may not be

Y3014, ppe 115-117,



GENERAL SCHEMATIC DIAGRAM OF COMPOSITION OF A
PROFESSIONALIZED GOVERMMENT AGENCY

1 | ————— Political appointees

Journeymen
professionals

Journeymen
worker

EEY: 1. Palitical appointees trom outside the agency
s. The elite profession:
22. The elite segment of the elite prolession
ab, ¢, d. Other scgments of the elite profession
Sufl profesions
Line professions
Administrative professions
Workery, including supervisen, sub-profcssionals, clerical, manual,
and others.

poaw

Source: Frederick C. Moshaer, Democracy and the Public Servize, (New York:
oOxford University Press, 1968), p. 117.

FLGURE 2
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professional (Block 1). With thess are included some political appointees
drawn from the elite segment 9f the elite profession. Most of the very
top career jobs are also filled from this group, and almost all such jobe
are filled with individuale fram the elite profegsion,

The schematic serves as an excellent vehicie to summate the dual
personnel Eystem and lateral entry problems as the have existed w;}hin the
Department of State over the past several decades. The coexistehcﬁ of dual
personnel systema is one of the oldest problems in bureaucracy. In the
foreign affairs agencies ona system racognizes the rank-in-pergon concept
necescitated by the requirement to accept world-wide assignmsnt wherever
the needs of the professional service may dictate, The other system concerns
itself with the rank-in-position concept normally found in the Civil Service
and is designed to fill domestic employee requirements,

The problems of a dual personnel system are not unigue with the
foreign affairg agencies., The Department of State has consistently held
over the years that it cannot effectively administer a dual personnel
system. The position appears to be indefensible in that cther departments
seem capable of the feat, The military establishment yields the best
example,

Adapting Mosher's schema, the professional level Civil Service

employees under the dual persoannel asystem are represented within Block 5.

Entry grade, and therefore salary schedules, have baen traditionally lower
than for the elite profession. Block 6 would include a combination of sub-
professional Civil Service, Wage Board, and other employees at the journays=
man workers level. It is possible that both Blocks 5 and 6 might contain
employees of the elite profession who are in the lower grades and who are
engaged in support functions which are directly related to the misaion of
the elite profession,

The career Poreién Service, Block 2, forms the elite profeasicn.
Upon examining this group, distinct subgroupings emerge. The elite segment
of the elite profession are the political officers, Block 2a. HNext most
prestigious are the economic officerw of Block 2b. Together, these two

coneg are considered the mainstream of Foreign Service activity and are
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numerically larger then the other subgroups. Those entering through exam-
ination strive for assignment within these cones with the full realization
that the challenges, and therfore the opportunities, lie in those areas.
The c¢onsular and administrative officers, Block 2¢ and Block 2d, respectively,
raound out the elite profession, There is movemant horizontally between the
subgroupings although it is neither routine nor encouraged. Polip}cal and

economic officers, as an example, may receive training and asaiqnmﬁnts in

€ach cone and thus enhance their value to the Service, The same feature
applies to consular and commercial officers.

The elite profession contains a second matrix of subgroups which
does not strictly follow functional lines, The firet of these groups is
composed of officers who entered by the bagic examination process and who
are found throughout the various functions. They favor the political and
economic fields and regard themselves as “generaliste.” Tﬁey have reached
relatively high gradee at younger ages than the total service and very
clearly form a high-status, powerful group in the Foreign Service officer
corps. The second subgroup is composed of officers who entered the corps
laterally (crossed a vertical line into the elite profession) and are
found in every functional field but tend toward the consular and ‘
administrative fields. This subgroup ie currently overrepresented in the
upper gradee, reflecting the longevity of those who entered the Service
in the 19508, They are underrepresented in the lower grades not only becausa
lateral entry by nature is normally at the mid-level but because of a re-
duction in the number of lateral entrants entering the Servica in recent
years, Lateral entry officers have usually come from the Civil Service
(Block 6)., Their educational and profeeeional background is comparable ‘
to or better than that of their typical examination entrant colleague.

A third subgroup is also composed of lateral entrants. In contrdst to the
previous group, these individuals are primarily found within the administra=
tive field or in specialist areas of other fields, They would include

those who entered laterally under the affirmative action program or similar

programs. They may have a relatively low "sSpecialist® status, i
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The major difference between the two subgroups of lateral entrants
lies in the potential for the upper=-status subgroup to be successfully
socialized or acculturated into the elite segment, They rapldly assume
the characteristics of the elite segment and actively campete. Under the
Foreign Service Act of 1980, this subgroup will undoubtedly remain intact
within the elite profession. The lower-status subgroup is not well~
equipped to campete and hence tends to remsin static, ‘

The Foreign Service Act of 1946 provided for the creation of a
Foreign Service Reserve and a Foreign Service sStaff, Within the schematic
the Reserve iz represented by Block 4a and the Staff by Block 4b. Note
ths relative positions of the horizontal bottom lines on the schematic,
indicating the structural relationship of these categories with the Civil

Sarvice and the Foreign Service officer corps.

Conceptually, the creation of the Reserve and Staff officer corps
was designed to provide support to the career Forelgn Service officers,
namely, a permanent corps of technical, adwministrative, fiscal, clerical
or custodial specialists (the Staff corps) and, in the interests of flex-
ibility, a temporary group of speclalists having statuc approximately
equivalent te the Foreign Service officers (the Reserve corps). Nelther
the Reserve nor the Staff corps was to have the full status of the career
Foreign Service officers. The Reserve corps was to be used as an expedient
for dealing with a transitory problem requiring the use of apeclalists and
neceaaltated by the foreign affairs developments following World War II.

Little has been written in analysis of the Reserve and Staff corps,
This is perhaps an unfortunate oversight as a clear knowledge of these
auxiliary arms would materially contribute to an understanding of the
Departmant's personnel problems and assist in interpreting its internal
subculture, Ap a former Foreign Service officer, Senator Clairborne Pell,
Chairman of the Committee on Foreign Relatlons, United States Senate, and
Chairman of the committee hearinge on the Act of 1946, had a traditional

view of the Foreign Service cfficer corps. Pell felt in particular that
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it "ghould be an elite and relatively small corps with an outer corps of
specia.lists."lg4 The Reserve and Staff corps came very close to this
concept. Their creation was a point of active discussion in the hearings
and in the interdepartmental coordination that occurred prior to approval
of the legislation.

In the creation of the Foreign Service Reserve, there were those
who saw in it an opportunity for manipulation to their advantage. ?Special
Assistant Secretary McCormack of the Departmentts intelligence office,
assumed that the representatives of his office abroad would largely find
their place in.the Reserve. Other Departmental offices and outside foreign
affairs agencies who were not a part of the career Foreign Service saw the
same opportunity. As a Reserve officer, nonecareer Foreign Service person-
nel would be entitled to the same full privileges as the career service.
As others fought for mwre prestige and improved benefits for the Reserve
corps as a part of the new act, the career service bagan to voice objecticns
as the features approached equality. Yet the career service perceived
that the Reserve afforded an accomodation strategy against lateral entry.
The establishment of parallel career systems is probably the most common
device used to maintain the integrity of a system and, hopefully, the system's
dominance of the organization,

As enacted, the Reserve was composed of two distinct groups: persons
not in the employ of the governments and persons regularly employed in any

government agency, subject, in the case of an employee of a government

agency other than the Department of State, to the consent of the head of

the agency concerned. Employment was for world=wide assignment. The
Sacretary of State held appeinting authority. Original statutory provisions
which required Reserve officers to have been a citizen of the United States
for five years prier teo appeintment and restricted their tenure to non-
consecutive periods of not more than four years each were amended to reduire
only citizenship status at time of appointment and extended tenure to non-
consecutive five year terms. The Secretary could extend the appointment

or assignment of any Reserve officer for an additional five years beyond

194John E. Harr, The Professional Divlomat, p. B9.
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the original action when such waa in the public interest. The latter
provision was circumvented through annual appropriations measuras which

routinely extended Reserve officer appointments on a year-to-year baaia,

Whenever the Sacretary deemed it in the interests of the Service
that a Reserve officer should serve in a diplamatic or consular capacity
there wae provision for presidential commissioning with the advice and
consent of the Senate. 1In all other cases; #ppropriate rank and statue
analogous to that of the Poreign Service officers engaged in work of
comparable importance was to be provided Reserve officére, to enable- them
to carry out their duties effectively. The Reserve officer received all
the allowances, privileges, and benfits which Foreign Service officers
were entitled to receive. In egsence, tha Regerve officer was a Foreign
Service officer without tenure and without the worries of competitive
promotion and selection-cut, The wWriston Committee thought the temm
"Reserve” a misnomer, opining that the transitory situvation which brought
about {ts creation stubbornly refused to be transitory. The Committee never-

theless did not recommend that the category be abolished,

The Foraign Service Staff wae not on a par with the Reeerve.

The Secretary held appointment authority and appointed Staff officers

on the basis of gqualifications and experience. Staff officers were required
to be citizens at time of appointment and could be appointed for temporary

% or limited service, or tc more permanent tenure following a preacribed

| probaﬁionary period. Employment was either for worlde-wide assignment

or doestic. On recommendation of the Secretary, the President could, by
and with the advice and consent of the Senate, commisslon a Staff officer

ag consul,

Both the Resorve and Staff corps provided a source of_lataral entrants
inte tho Foreign Service. A distinct advantage accrued in using these
auxiliary services as a source of lataral entrants. The time spent in
the Reserve or Staff corps permitted the career service as well as the
prospective lateral entrant an opportunity to evaluate the potential
worth of lateral entry. A protective margin for rejection existed on
both sides.
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As new foreign affairs agencies were created they wore permitted
to use the Foreign Sérvica Reserve and Staff categories as the basis of
their own personnel systems, Use of the career Foreign Service officer
system was restricted to the United States Foreign Service, The United
States Information Agency, created by Reorganization Plan No. B of 15953,
was essentially staffed by Reserve and Staff officers, Not until the
enactment of Public lLaw 90-494 in August 1968, was a separate Foreign
Sarvice Information officer corps established providing the agency with
its own career aystem, Other agencies underwent a similar experiesnce.

As time progressed, more and more use was made of the Reserve and
Staff corps to accomodate personnel problems which arcose within the Depart-
ment, Categories of officers within these auxiliary foreign affairs
carear systems and the Department proliferated as the Department attempted
to prescribe soclutions to nagging problems of personnel managenent.
Saparate categories weore established to accomodate both Reserve and Staff
officers who were not available for world=wide service and assignment.
These officers were designated as being available for domestic service only,

Most of the postwar studies of the Foreign Service recognized
the danger of a career service becoming too narrow and ingrown, whether
because of undue restriction on lateral entry, carcer officers spending too
much time abroad, or carrying out too. rarrow a set of functions. But
these problems were not seen as intrineic to the nature of a career service,
but aé flaws to be overcome by appropriate reforms. A& Mosher noted, the
reports "apparently assumed as a given the desireability of a personnel
system based on the closed career principle.” The differences betwaan
the studies were over issues, including the incorporation of Departmental
Civil Service officials into the Forgign Service, the relative values
of the generalists and the specialists, the needs and especially the
limits of lateral entry, and whether there should be orie or several
personnel systens for the Department of State and the other foreign
affalrs agencles. Many other issues could be added to this list but

the point is clear.
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Pressure to integrate the Foreign Sarvice officer corps, Foreign -

Service Staff, Foreign Service Reserve, and Civil Service groups of the

Department regylted in Departmental action in the 19503, Under the
Personnel Improvement Program the Department rejacted the creation of a
aingle personnel system in favor of a more limited integration program,
The Department opted to bring persons from the Staff, Reserve, and Civil
Service categories into the Foreign Service officar corps when thay
occupied pogitions that were regarded interchangeable with the Foreign
Service positions. The program was not forcefully implemented and was
almost a total failure.

The Wriston Program of 1954 had the same basis ae the Personnel

Improvement Program--integrating only persons from the Foreign Service

Staff, Foreign Service Reserve, and Civil Service categories who occupled

f what was defined as "Foreign Service™ positions. The Department desig=

é nated 1,500 positions=~-requiring experience .at home .and abroad-- to be fillad
; by Poreign Service officers. The Wriston Program was vigorously implemented.
1t - should be noted that the nature of the program--positions that were
regarded asg interchangeable==did not aliminate the Staff, Reserve, and Civil
Service groups from exiétence within the Department., They continued to

@xist as pereonnel programs but ware greatly affected by adminiestrative

procedures within the Department.

Public Law 90-494, August, 1968, also created a new category of
Foreign Service Reserve officer, The Hayes Amendment to the act authorized
the Department of State and the United States Information Agency to estab-
lish a category of Foreign Service Reserve Officer with unlimited career
tenure. The law provided that Foreign Service Reserve officers appointea
after the date of the Act could serve as such for not more than five years,
During such pericd, no sooner than tha expiration of the third year but no
later than the expiration of the fifth year, such Foreign Service Reaserve
officer would be appointad as a Foreign Service officer, Foreign Service
Information officer, Foreign Service Reserve officer with unlimited tenure
(the new category), Forelgn Sarvice Staff officer, or terminated as a |

Reserve officer. Reserve officers already in the svetem who had completed
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three yeara of service, or would complete at least three years of service
bafore the expiration of a thres year period from the date of enactment,
could be appointed to the new unlimited tenure category. Some foreign
affalrs agencies, such as the Agency for International Development, were
prohibited from using the new category. The law made it legally posaible
to change the application of the career principle fundamentally without further
basic legimlation, But there nppeare; little disposition on the part of the
Department or the Service to reexamine the principle itself and its viability
in the changing foreign affairse government.

Acting upon a central proposal in the Macomber management propoeals
"that all officer~level poseiticns in the Department and abroad be brought
inte a unified personnel system,” the Department ssserted that the authority
containad in Public Law 90-494 would permit the eatablighment of a career
system of "Porelgn Affailrs Spacialists,” parallel to the Foreign Service
officer and Foreign Service Information officer corps. The Foreign Affaires
Speclalist program wae introduced in the Department in early 1971 and
menbare of the Civil SQ;Vice, Reserve, and Staff groups were invited to
apply for acceptance. The program was introduced in the United States
Information Agency in the late spring of 1971, Tha Forelgn Affairs
Speclalists program proved to be a disappointment with the advantages
proving to be more illusory than real,

In discuseing the Forelgn Affairs Spaclalist program, Departmental
spongore stressed the advantages of flexibility in assignments to bs achdeved
but acknowledged that thelr gcals were to bring all officers under selection=-
out and under mandatory retirement at age 6J. In esseence, the Department
appeared to be attempting to substitute the Foreign Affairs Specialist system
for the Clvil Service System within the foreign affaire agencles. The
extenaive reports of the Stanton Panel on March 11, 1975, and the Murphy
Commisalon in June 1975, not only examined the ecope of the conduct of
foreign policy but also drew attention to the shortcomings of the Foreign
Affairs specialist program. No longer did the concept of a unified Foreign

Service seom a panacea, Under Congressional prodding, Deputy Under Sacratary
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Eagleburger and the Director General of the Foreign Service, Carcl Lailse,
came to the concluaion that the program had been a mistake and that Civil
Service recrultment should be resumed. A formal dacision.as te the future
of the Foreign Affaire Specialist plan was suapended becauss of phe change
in Administration. _
The Dapartment of State ultimately mads a decision to abandon the

concept of a unified Forelgn Service. The Unitaed States Information Agency,

by now the Internaticnal Communicatione Agency, nndartoﬁk to dismantle the
Forelgn Affailrs Specialist Program within ite organization to the constructive
advantege of all parties. '

The Departmant of State, howaver, dald not use tha manaqemé;E prerogativa.
to reorganize the Foreign Affairs Spaeclalist program even though it had found
that prerogative sufficient to institute the program. Instead, using the
"clean cup; move down" concept from Allce in Wonderland, tha Department pro=
malgated a new Foreign Service Act under which it was hoped that the mistakes
©of the past could be reshapen by being forced into a new mold,

During the November 20, 1981, conference hald at the Department of
State, representativea of the Office of the Director Genaral of the Foraign
Service and Director of Parsonnal provided answars to a seriles of questions
posed regarding lateral entry, Although the concept of a unified Foreign
Service has becen at least temporarily abandoned, a Departmental spokesman
who had assigted in drafting the Act.of 1980 revealed that an effort was
made to satahlieh tha Act as the Foreign Service parsonnsl system for all
foreign affairs agencles with the Secretary of State acting as the overall
adminastrator for the syastem, NO agreement could be reached on this point
during Congressional hearings and interagency coordination. Ae a result,
tha personnel system described in tha Act of 1980 is specifically utiized
by the International Communications Agency and the United States Internaticonal
Development Cooperation Agency., Use is also permitted by the Foreign
Agricultural Service and the Department of Commerce, Other foraign affairs
agenciea have their own personnel systems.

In remponse to a queation regarding tha current status of the
lateral entry program under the Foreign Service Act of 1980, a Departmantal
spokesman advised that the principle of lateral entrf ig built inta
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the Department's basic personnel system. The principle exists in the
language of the appointing authority grantsd the Secratary of State by
Section 303 of the Act. Equal authority exists under Section 302 which
grants the Pregident appointing authority to appoint individuals, by and
with the advice and consent of the Senate, to positions as a chief of
migsion, as an ambagsador at large, as a minister, as a career member of
the Senior Foreign Service, or as a 3oreign Service off;cer. Although
not a discrete program, lateral entry exists and will be very selectively
usad, Contrary to belief, lateral entry rarely brings into the Foreign
Service officer corps a complete “outsider.™ Lateral entrants normally
originate from within government, and more epecifically from within the
Department itgelf,

General provisions relating to appointments is contained in
Section 301 of the Act. The gection prescribes c¢itizenship requirements,
examinations to be administered, and veteran's rights, Key within the
language of this section of the Act are the following subparagraphs:

d(l) Members of the Service serving under career appointments are
career members of the Service. Members of the Service cerving under
limited appointments are either career candidates or non-carear mambers
of the service,

(2) Chiefs of misaion, ambassadors at large, and ministers serve
at the pleasura of the President.

(3) An appointment as a Foreign Service officer is a career
appointment,195

Secratary of State Vance'a comment during the Senate hearings that
the Act would reduce “the number of parsonnel categories from more than a
dozen to two" finds definition in this section, The two remaining categories
ara "Feoreign Service officer® and "Member of the Service.” The width of
the latter category would appear to be more definitional than a discrete
category., The Department intends to reduce the dozen or more personnal

categories that presently exist in addition to the Foreign Service officer

19504 stat. 2071, sec 301.



167
category to thise single designation. *“Members of the Service” will be
dichotomized as “career candidatea™ and “nonecareer membera of the service,"
"Career candidates will be commissioned as a Foreign Service officer upon
succesaful completion of a probationary period,’

Under this section, lateral entrants are clapsified as “career
candidates™ and subject to the probationary period prior to commiasioning.
In essanca, the career Foreign Service now has a greater degree of pro-
tection against tha perceived evils of lateral entry and thus violation
of the career principle than in praviocus legislation. This poaition is
strengthened by the fact that the Department now recognizes a clear
distinction between the Foreign Service and the Civil Service. Thie
acknowledgemant marks a return to the dual personnel system against which
the Department struggled so mightily in the period following‘wDrld War II.
Title II of the Act of 1980 makas provision for the conversion of certain
sembers from the Foreign Service to the Civil Service or other appropriate
government career system. -

Upon revigion, the Code of Federal Regulations (CFR} which now
contain epecific provisions for lateral entrance (22 CfFR 1l1l.11) will no
longar identify lateral entry ae a discrete program. Tha revised reg-
ulations will be more restrictive of the use of this recruiting method.
Departmental regulations publiehed as a portion of the Foreign Affairs
Manual (FAM) are being revieed to reflect new policies on lateral entry..

In general, the program is being de-emphasized in regulations.

It is anticipated that the affirmative acticn program, now effactively

the primary source of lateral entrants, will also be de-emphasized in the
future as the current goals of the program are met, Most lateral entrants
produced by this program have been aesigned to the administrative sub=
functions of the Foreign Service. Reguirements for midelevel hiring

in this program will be phased out as the vacanciee at mid-level are
filled by recruitment or promoticn from below. Tha Department has no

short or long term projections for the numbers of Fcrelign Service officers
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to be recruited through lateral entry. It is not considered to be a
discrete program for ths recruitment of personnel. There are no plans
to fix and announce a number of lateral entrants to be ecught each year
ag an affirmative portion of the personnel recruiting program. Lateral
entry is held to be an active policy matter designed to meet specialized
Departmental needs. The interpretation given to this situation is that
the Department now views lateral entry under the "new blcocod® or "fresh
ideas" concept as opposed to numbers.

In addition to entrants through the affirmative action program,
the Department defines three additional categories of personnel under the
term lateral entrant: special hires to meet specific medium and long
toarm needsy; one time hires for specific missions; and those entering the
Service as career candidates. This latter catégory is applicable to all
personnel entering the Foreign Service under the Act of 1980 ﬁhather by
examination or laterally. All individuals shall first serve under a
limited appointment as a career candidate for a trial period of service
as prescribed by the Secretary. Appointment to the career mervice is
by a board composed entirely or primarily of career members and contingent
upon an evaluation of fitness and aptitude following the probationary
period. No career candidate is guaranteed appointment to the career
service., Lateral entrants may also be appointed to the newly established
Senior Foreign Service, a component medeled after the Senior Executive
Seryice of the Civil Service.

The Department has neither constructed nor makes use of a model
for the typical lateral entrant. The possible exception to this is in the
case of those lateral entrants who are .a part of the affirmative action -
program, An occupationally defined model is used in recruiting and to plan
career development. Special interest in other lateral entrants. terminates
with tenuring., It is only of interest to that point to agsure that the new
entrant receives sufficient training and-orientation to become competitive
at the mid-levels, Of particular concern is the competitiveness of the

lateral entrant at the senior service threshhold, Midelevel promotions
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are heavily dependent upon functional performance,

The Department does not maintain a special Interest in the lateral
entrant beyond the tenuring point, Tenuring may require a maximum of §
years probationary service at the mid-level, The Foreign Service is pri-
marily a generalist system. Some ppecialization has been sacrificsd but
there is a concurrent gain in breadth of expérienée which largely cffsets
the leoss. Generalists are sought in recruiting efforts.

[ateral entrants are normally assigned directly to duties at a
post following recruitment. Having been employed for their specialized
knowledge and experience, the lateral entrant is not likely to need
additional training following entry. No special training program exiets
through which the entrant must progress, excepting that process needed to
acquaint him with the system and to aid in his development of systemic
competitiveness, Throughout the Foreign Service, only language training
is mandatery. On the job training is stressed more than formal classroom
work, The Department has never adequately defined mandatory training as
to need,

There have been past instances of political influence on the lateral
entry program, The numbers of individuals who have obtained commissions
as Foreign Service officers by this means has not been noteworthy. In fact,
it is not unusual to secure a Forelgn Service officer of exceptional quality
in this manner., The Foreign Service Act of 1980 regularizes entrance into
the Foreign Service by requiring all personnel seeking entry to be initially
designated as career candidates. Should political influence be usged to
obtain status as a career candidate, the individual would nonethaless
be required to pass through the probaﬁionary period during which qualifi-
cations would be carefully monitored. The levelling effect of the pro-
bationary period would screen out anyone who did not possess the necessary
qualities to hold a commission in the Foreign Service regardless of how
the candidate entered the program.

One intent of the Foreign Service Act of 1980 is to clearly distin-

guish between the Foreign Service and the Civil Service, thus reversing
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oumpleteiy the proceas of integration bagun in the early 1950s. The Act
of 1980 contains provisions to convert certain specified positions within
the Foreign Service to the Senior Executive Service or the general Civil
Sexrvice, Availability for worldwide aséignment is the critical factor
in conversion. The conversion principally deals with Foreign Service
Reserve officers with limited or unlimited tenure and Foreign Service Staff
officers or employees whom the Secretary determines are not available for
worldwide assignment. Under the Act; individuals in these catagories who
are avallable for worldwide assignment will be converted to the appropriate
class of the newly established Foreign Service schedule or to the Senior
Fdreign Service, dependent upon the individuals class at the time of
conversion. A three year period is established for phasing ocut those officers
who are not available for worldwide service. No Foreign Sexvice officers
are automatically included in this convarsion process., It is anticipated
that a limited number of Foreign Service officers may request conversion
to the general Civil Service or the Senior Executive Service, These
instances would primarily be the result of their becaming unavailable for
worldwide assignment through medical, family, or other such personal
problem.

Only time will tell if the Department of State is successful in
reducing its various categoriee of Foreign Service personnel to those of
Foreign Service officer and Member of the Service, This action, coupled
with the conversion of many positions back to the Civil Service, will
have an interesting effect on tha analysis previously presented in regard
to Figure 2 (General Schematic Diagram of Composition of a Professicnalized
Government Agency, page l56a), Basic changes would occur., The role of
the Civil Service (Block 5) would be re-emphasized. The Civil Service Reaform
Act of 1978 which strengthened and modernized the conditions of employment
as well as the management efficiency of tha Civil Service in all depart-
ments and agencies, including the Departmsnt of State and the foreign
affairs agencies, served to encourage the Department of State in its revision
of the Foreign Service Act, The horizontal bottom lines of Blocke 2 and

S may approach equality. Block d4a, the Forelgn Service Reserve, and Block
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4b, The Foreign Service Staff, could be anticipated to disappear as
accomodation techniques to protect the elite career service., The assets
of the Reserve and Staff functions will either be converted to Block S
(Civil Service) or Block 2 (the Foreign Service.) A pariod of three years
has been statutorily prescribed to accomplish the needed conversions,
such pariod to begin July 1, l9s8l,
CONCLUSION ‘ _

Lateral entrf, for all intenta and purposes, ceased to be a point
of major controversy in 1975, From that year forward in the Departmant
lateral entry has been primarily associsted with the Mid-=Level Hiring
Program for Women and Minority Group Members., Departmental statistics,
other than for affirmative action, do not reflect significant lateral
entry activity subseguent to 1976. A single lateral entrant is shown
for that year,

For the first time in many years, hearings by the United States
Senate and House of Representatives on a piece of major legislation dealing
with the Foreign Service, the Foreign Service Act of 1980, did not contain
significant debate over the'queation of lateral entry or expansion of the
capabilities of the Department of State, That debate which did occur was
limited to (1) basic assurance that the new Act contiousd to provide safe=-
guards against lateral entry impacting on the career system adversely,

{2) The exerciss of severe control over non-affirmative action lateral
entries to provide more promotion opportunities for ths junior Foreign
Servize officers, and (3) alleged Departmental viclations of the agreement
with the American Foreign Services Association regarding the affirmative
action lateral entries. There was also discussion of what the American
Foreign Service Association considered to be excessive hirings of Foreign
Service Reserve officers, especially for domestic pesitions. This situation
is remedied in the Act of 1980.

The Department's decision to abandon the concept of a unified Foreign
Sarvice parsonnel system, although the subject still lurks, removed yet
another fiery subject ¢f debate. This decision is clearly reflected in
the agtatement of the major featurea of the bill by Secratary Vance before
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the Senate Committee on Foreign Relations. "The bill," Vance stated,
"racognizes the clear distinction between the Foreign Service and the Civil
Service. It clearly limits Foreign Service carear status only to those
people who accept the discipline of service overseae.'l96 The Secretary
continued to say that several hundred members of the Forelgn Service in the
Department alone had entered the Service without any real expactation that
they would have to serve abroad, and who had not served abroad, The bill
would convert these individuals to the Civil Service or the Senior Executive
Service., The management efficiency of the Department would be improved.
Departmental parsonnel laws would be consolidated, rationalized, and
codified to meet current demands, There 1s evidence that this 1s being
accompl ished,

The history of the Foreign Service over the laet 35 years when combined
with recent developments indicates that lateral entry may have run its courae
ae a reform measure, Lateral entry has served three purposes for the Departe
ment of State and the Foreign Services (1) it has provided an expansion
tool through which the Service was at least partially capable of meeting
incraased foreign affairs commitmentsy (2) it has supplied most of the
staff for the administrative, congular, and smaller functional areae,
although normal attrition ia now diminiahing that rolej) and (3) it has
provided a means of accamodation through which the Department and the
Service have met such varied requirements as peraistent demands for the
integration of the Foreign and Civil Service personnel systems and affirm=
ative action programming., . ’

An excellgnt case could ba made for the point that many well-
intended reform efforts brandished the sword of lateral entry without
a full comprehension of the true value of the weapon, if any. Lateral
entry, in these efforts, equated to strength in numbers and it was generally
held that the Department of Stats was in part ineffective in its role
bacause it lacked the necessary manpower to assimilate its rapidly

growing responsibilities in the foreign affairs government,

196
? United Statms Senate, Committee on Foreign Relatjons, 96th Cong.,
}

lst Sess., S. 1450, "Foreign Service Act of 1979," pp. lBl=182.
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There ig little evidence that lateral entry ever proved a wallspring
of "new blood" or "new ideas®™ on the scope heralded by many proponents of
the recruiting technique. Unquestionably many fine Foreign Service officars
ware obtained through lateral entry, a few rising to the highest positions
within the Service and the Department, However, they were generally naot
recruited on that basie but rather as a "number" in one of the various
integration programs, later to rise to prominence,

The great experiment with lateral entry may well be at an end.
However, in the words of Carlyle, “Experience is the best of schoolmasters,

only the school-fees are hea.vy."lg7

lgaCarlylo, Miscellaneous Essays, Vol i, p. 137.
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STUDIES AND PROJECTS
"The Organization and Administration of the Department of State,”
Report submitted at the request ¢f the Secretary of State by the
Director of the Bureau cf the Budget, August 1945,
The Chapin-Foster Report of 1945 (internal to Department of State.)
The Hoover Commission Report ("Foreign Affairs,"™ A Report to the Congress
by the Commission on Oréanization of the Executive Branch of Government,
rebruary 1949,)
*An Improvad Peraonnel System for the Conduct bf Foreign Affaire,"
Report to the Secretary of State by the Secretary's Advisory Committee
on Personnel, August 1950, (Rewe Committes).

The first Brookings study (The Administration of Foreign Affairs and

Overseas Operations, A Report Prepared for the Bureau of the Budget,

Exaecutive Office of the President, Brookings Institute, 1951,)

The Woodrow Wilson Foundation study (willliam Yandell Elliott et al.,
United States Foreign Policys Its Organizaticon and Corptrol, Columbia
University Press, 1952,)

The report of the President's Adviser on Personnel Management {the

Duflon Study), 1954, The White House Task Force,

The report of the Secretary's Public Committee on Personnal, 1954.

(The Wriston Committee Report.)

The second Brookings study (H, Field Haviland, jgr., et el., The Formulation

and Adminfstration of United States Foreign Pelicy, A Repert for the

committee on Foreign Relations of the United States Senate, Brookings
Institute, 1960,) '
The Rockefeller proposals (presented in U. S. Senate, Committee on
Government Operations, Subcommittee on National Policy Machinery
(henceforth "Jacksen Subcommittee™), Organizing for National Security,

Vol. 1 (Hearings), pp. 9421001,
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11, The Herter Cormmittee Report (Personnel for the New Diplomacy, Report

of the Committee on Foreign Affairs Personnel, Carnegie Endowment for

International Peace, December 1962,)
12. The Sapin study (Burton M. Sapin, The Making of United States Foraign

Policy, Praeger (for the Brookings Institute,) 1966),

13. The Heineman task force report {unpublished, pubmitted to Preeident
Johneson by the President's Taskx Force on Government Organization on
October 1, 1967.)

14, The American Foreign Service Aksociatian (AFSA) Report Toward a Modern

Diplomacy, A Report to the American Poreign Service Aseociation by
its Committee on Career Principles, AFSA, 1968.)

15. The Institute for Defensce Analysés (IDA) study {(publiched as
Keith C, Clark and Laurence J, legere, The President and the

Management of National Security, Praeger, 1969)

16, Diplomacy for the 70s, A Program of Management Reform for the Department

of State, Department of State ?ublication 8551, released December 1970,
(The Macomber Report.)
17. The Murphy Commission, Department of State, 1975,
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