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FOREIGN AFFAIRSOFFICIALS: PROFESSIONALSWITHOUTPROFESSIONS? WilliamI. Bacchus,Consultant To a casual observer,the ForeignServiceof the United States may appear to be among the best establishedgovernmentalprofessions,with its high visibility and extensive traditions. This is a doubtful conclusion, since today serious questions exist about its ability to adapt to changing circumstances, the degree to which it is able to establish or retain exclusive functions, and therefore about its future role. Many of the same questions arise with respect to the much largergroup of government officials who are not in the Foreign Service but who neverthelessdevote their efforts to the conduct of foreignaffairs. Such uncertaintyis not new. Diplomacy in the United States has existed as a non-political,career occupation only since the turn of the century. The modem Foreign Service did not come into being The views expressed in this article are entirely the author's. They should in no way be seen as reflecting official Department of State policy, or the opinions of any currentofficialsof the Department.



NOVEMBER/DECEMBER 1977



until the Rogers Act of 1924, which amalgamated the previously.separate Diplomatic and Consular Services, and through stringent entry standards, provided the basis for the developmentof a selfconsciously elite corps of generalists. By most accounts, the service was well equipped to carry out its limited responsibilitiesin the period until the beginning of World War II. Wartimeis never auspiciousfor diplomats,and by 1945 the Foreign Service faced a pressing need to rebuild itself (attrition and suspensionof recruitmenthad considerably reduced its size) and to find an appropriate place in the new world of postwar diplomacy. The chosen instrument of this renewal William I. Bacchus has most recently been a consultant to the Director General of the Foreign Service, U.S. Department of State, on questions of personnel system reform. Prior to that, he was associate research director of the Commission on the Organization of the Government for the Conduct of Foreign Policy. He has taught at the University of Virginia, and received his doctorate from Yale University.



642 was the Foreign Service Act of 1946, drafted primarily by members of the Service itself and under which (as amended) it still operatestoday.' The architects of the Act did not foresee, however, the radical transformationof American foreign policy which would occur in the following decades, or the pressuressuch changeswould bring on the Service. In the first two decades of the period, until the mid-'60s, there was a doublingof the number of countries with which the United States had formal diplomatic relations; the creation of new foreign intelligence, assistance, and information agencies; increased international interest and activity by virtuallythe whole government; and the proliferationboth of overseasprogramsand of representativesof agenciesother than the Department of State abroad. Overseas involvement and engagement, including numerous formal alliances and membership in an everincreasing number of internationalorganizations, became routine for the first time in our history outside of war. The implications of all this for foreign affairs staffing did not go unnoticed, but proposed changes to meet new conditions either did not resolve the difficulties (such as the amalgamation of the Foreign Service and the State Department's home service as a result of the 1954 Wriston Report), or were neverplaced into effect (e.g., the "family of compatible Foreign Affairs Services" for the severalforeignaffairsagenciesproposedby the HerterCommitteein 1962).2 As time passed,problemsincreasedas still other changes occurred. Most striking perhaps was the frequently noted expansion of the foreign affairs agenda into new functional areas of interdependence, particularly related to science and economics and bringing new participants and demands for new kinds of expertise. A relative decline in U.S. military, economic, and political predominance became noticeable, reducing the national marginfor error.Policy makingbecame a more complicated process, as the line of demarcation between foreign and domestic policy eroded and in some areasdisappeared.Partiallyas a result, traditional acceptance of the premise that foreign policy "belongs" to the Executive Branch began seriously to be challenged by the Congress.3 In response to these challenges, reports and studies proliferated, but reform has not kept pace with demands, largely because no agreement exists about what is needed.4 The fundamentalpoint of all this is that there



PUBLICADMINISTRATION REVIEW has been a majorevolution in the natureof foreign policy, bringingwith it great diffusion of responsibility and confusion about what a profession in foreign affairs is or should be: "If it was ever true that foreign affairswas a technical specialty, best managedby experts, it is true no longer."5Whatis equally true is that great ambiguity now exists about who should do what. Finding a profession under such circumstances is extremely difficult. To focus exclusively on the Foreign Service Officer (FSO) Corps is to ignore those who carry out the majority of official activity germane to foreign affairs; but to focus on this considerably largergroup is to stretch standarddefinitions of a professionbeyond recognition. The Murphy Commissionidentified more than 20,000 civilian professional and executive level civilian government employees involved exclusively in internationalactivities, and this excludes an even larger number, nominally unconcerned with foreign affairs, whose actions today may have significant impacts abroad. By contrast, the total numberof FSOsis now about 3,500, as it has been for some years.6 Even if administrativeand support personnel and those chargedwith managing operating programs are excluded to leave a group most directly related to policy, the remaining 2,300 FSOs are far outnumbered by those civilian professional and executive level government employees employed outside the Department of State. At least in Mosher'sliberal usage of the term profession (a reasonably clearcut occupational field which ordinarily requires higher education and offers a lifetime career to its members)7 the Foreign Service Officer corps qualifies, more because of institutional base and service orientation than exclusive function; the largergroupingof foreign affairs officials by almost any definition does not. More restrictivedefinitions, for example those including individual work autonomy or sharedand specific education, would exclude even FSOs.8 The JurisdictionalProblem The failure of the Foreign Service (unless explicit reference includes non-FSOs in the Foreign Service, the terms "FSO corps" and "Foreign Service" are used interchangeablyhereafter) or of foreignaffairsofficials in generalto be accepted as constituting a true profession begins with their inability to establish a monopoly over
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PROFESSIONSIN GOVERNMENT knowledge necessary for the conduct of foreign affairs, much less of the exclusive right to apply that knowledge. Unlike lawyers, doctors, military officers, or even economists, it has been impossible for them to sustain claims to be the sole practitioners of their trade. This has been compounded by the already-cited emergence of a whole new range of internationalpolicy issues. Diversity, the need for an increasinglywide range of technical and specialized competence, and the often conflicting bureaucraticinterests of the many units of government with legitimate stakes in the international arena also act to impede developmentof the group cohesiveness - whether the result of common perspectives,skills, education, or experience - which marksmost establishedprofessions. It has been suggested that there are now both "old" and "new" foreign policy agendas, the former consisting of traditional bilateral issues between nations, and the latter of those new or newly important economic, scientific, technical, and resources problems of interdependence including trade and investment, international monetary arrangements, food, energy, weather modification, oceans, environment, technology transfer, nuclear proliferation, and the like. Such problems are global in nature,and are increasingly dealt with through multilateralorganizations.As a generalization, the right of the Department of State and of the ForeignServiceto a leadingrole is much more accepted with respect to the first agenda than the second. But just as other foreign affairs officials encroachon the traditionaldomain of the Foreign Service, the formerin turn find the rest of government contesting their right to exclusive control of the new global agenda, since every important problem in this area has major domestic implications. In short, the boundary lines of activity which might define a full-fledged profession or professions in foreign affairs are indistinct, and likely to become more so. ContrastingApproaches: Generalistsand Specialists Differences between the old and new foreign policy agendas tend to be mirroredby different approaches to dealing with them. In a way, this takes the form of the long, inconclusive, "generalists versus specialists" controversy about the appropriatenature of the FSO corps. The "eitheror" form of this argumentis now clearly dated.
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643 Both mid-careergeneralistswho can deal with a wide range of issues and carry out diversepolicies skillfully abroad, and senior generalists able to integrate disparatepolicy strandsare needed; and varying degrees of specialization are required within the total system. Division of labor may be both inevitable and necessary in the face of how much more needs to be known and done today, but it brings with it the critical problem of avoiding fragmentation. The distinctions drawn below between FSOs and foreign policy analysts are not absolute, but they do represent central tendenciesof each group. While there have been some recent steps toward equipping the FSO corps with greater specialist capability, especially in economics, the depth of specializationis still low, and the prevailingmode still emphasizeswidely applicablediplomaticskills. Recruitment is designed to ferret out general backgroundand aptitude,presence,and the ability to cope with stressful circumstances, with less concern for specific knowledge. FSO careers are built upon short assignmentswith varying functional requirementsand rotation among a number of countries abroad, and quite different responsibilities in Washington.Primaryemphasisis given to the career as a whole, with less to the expertise necessary for any single position. In the best examples, this produces broad-gaugedindividuals with diverseexperienceswho are fully equippedas senior officers to deal with many kinds of situations. Unfortunately, this is not always the result, and in any event a price is paid with respect to detailed knowledge about any one policy area, familiarity with Washingtonbureaucraticmores, and understanding of relationships between foreign policy and domestic political issues. In contrast, most of those in the careerforeign affairs community other than FSOs specialize in one area of related policy issues, or occasionallya country or geographic area. Whereasmost FSOs enter at the bottom, recruitmentfor these others can be at any level, and is on the basis of qualifications, including both relevant academic trainingandjob experience,for the responsibilities of specific positions. Each change of position is dependentupon havingthe requiredqualifications, and is generally made by selection among several qualified candidates. Service is likely to be in the same locale throughout the career (mostly Washington), and more often than not in the same agency or department.At the same time, there is some movement to and from those parts of the
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private sector concerned with the same range of policy issues. The result tends to be deep familiarity and expertise with respect to a relatively narrow set of related problems, but often at the price of inability to accommodateconflicting perspectives and a constricted view of broadnational interests. The frame of reference is that of a functional specialty practiced in an international affairs context; in contrast, for most FSOs, that context or some geographicallydefined part of it is the paramountoccupationalinterest. Conductingthe Public'sBusiness: Ethos, Values,Methodology These very different patterns of entrance and experience, as reinforced by the incentives each career experience provides, strongly conditions performance and tends to legitimate different operating styles and modes of problem solving. The FSO "sub-culture"(a term sometimes used only half facetiously by its members)is rooted in its overseasresponsibilities.This involves the need to be conversant with the whole range of U.S. policy, particularly as it may affect the foreign government to which accredited, and to develop personal relationships and contextual knowledge which will facilitate accuratereportingof developments, includinghow that governmentwill react in a wide variety of circumstances.A premiumis thus placed upon experience (rather than academic training), "feel," and intuition as preferred elements of problem solving. Rigorous analysisranks lower on the scale. The Washington foreign affairs expert community also reflects its (very different) operating milieu. Formal trainingis likely to be valuedmore highly (although experience is by no means ignored), and the more technical and narrower nature of individual responsibilities combine to place a higher weight upon analysis and formal problem-solvingapproaches. At the same time, analysis may be influenced by the bureaucratic forum in which it is undertaken, as well as by engaged domestic political interests, and is likely to become one of the weapons to further agency or client group interests in the inter-agencypolicy fray.9 These stylistic differences underscore the obvious but frequently neglected fact that two very different forms of activity are involved.As Harold Nicolson argued, policy and negotiation should not be confused with each other, nor should these



"two branches" of the subject be called by "the same ill-favouredname of 'Diplomacy.'" Foreign policy for him was for the executive to decide;in contrast, its execution was best "left to profes0 sionalsof experienceand discretion."'1 The Foreign Service is oriented toward diplomacy in the second sense of execution. By training and by predilectionits membersare best equipped for negotiation and for carrying out national policy abroad, and not for the roughand tumble that characterizesthe modern American foreign policy making process in Washington. Used to an environmentat post in which a sense of unity is likely to prevailand to relatively smooth working relationshipswith representativesof-other agencies at the mission, Washington is often a shock difficult for FSOs to absorb. Under the best of circumstances,the Foreign Service provides important support and information for policy makers, a task likely to become even more important as it becomes increasingly necessaryto be able to predict how other governments will react to contemplated U.S. actions.' 1 This reporting falls more naturally into the categories of input to and feedback about the process, rather than being an integralpart of that process itself. Success in these core activities of the Foreign Servicerequiresa compromisingstyle, and at times a passive,non-aggressiveapproach.12 In contrast, most of the Washington-based foreign affairs bureaucracyis more directly concerned with policy determination,even though its role may primarilybe that of providinganalysis, alternatives, and argumentationfor more senior, politically appointed policy makers.Becausethese officials almost invariably represent specific agency and departmentalviewpoints(usually along narrow functional lines and responsive to client groups and explicit congressional interests), the process of which they are a part is often featured by intense advocacy, aggressive behavior, and disinclination to compromise. While this policy bureaucracyis well attuned to the dynamicsof the policy process, the domestic political implications of proposed policies, and facts and analysis,it is too often unknowledgeableand uncaring about overseas ramifications of what is done at home, and uninformed about the ease or difficulty of implementinga given policy abroad.13 This overseas-domestic dichotomy has been complicated for the Foreign Service at least since the Wristonprogramof the 1950s, which moved domestic employees of the State Departmentinto
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PROFESSIONSIN GOVERNMENT the FSO corps, partly in orderto open positions in Washington for what was virtually an expatriate Foreign Service, the better to "re-Americanize" them. Since that time, the large majority of the key career positions in State have been filled by FSOs, serving on tours of limited duration.While there have been a number of outstanding exceptions, FSOs for the most part have never been completely at ease with these responsibilities, especially those whose entire career has been in the Foreign Service.14 Their non-activist style, limited job continuity, and lack of technical expertise have sometimes placed them, and therefore the Departmentof State, at a disadvantagein contending with members of other bureaucracies who have been dealing in depth with the same issues over an extended period. A striking example of the orientation of FSOs comes from their self-chosen institutional affiliation. Rather than saying, "I work for the State Department," as others would mention Treasury or Commerce, their answer is most likely to be, "I'm an FSO." In short, the overseascareeris still the primaryfocus of the ForeignService;problems result from their need to participate in domestic policy makingas well. The two quite different kinds of foreignaffairs occupations describedought not to be in conflict, for both are essential for successful national policy. The past tendency has been to downplay the differences, or to try to force both occupational groups into a common mold. With its demand for greaterspecialization- and therefore, paradoxically, the requirementfor a higher order of integrative,generalist competence to mold the pieces together - the future requires a total process which accommodates and values the different contributionseach group can bring to bear on increasinglycomplicatedpolicy issues. CareerPreparation The Janus-likenature of current FSO responsibilities causes uncertainty about skills and attributes needed for successfulperformance,which in turn raises questions about the most appropriate type of formal education and careerexperienceas preparationfor seniorresponsibilities.If, as argued above, duties in Washington are very different from those in the field, requiringquite different competences, the question arises of which "cluster"of skills should be emphasizedin recruitment and careerdevelopment.
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645 Quite different answers have been given through the years. A decade ago, Harrfound in his comprehensivesurveythat FSOs stronglyendorsed management, negotiating, and reporting as the central functions of the diplomatic profession, with considerablyless emphasis placed on policy development.'5 William Macomber, who as Deputy Under Secretaryof State for Managementcame to hold a broader view, emphasized not only the need for traditional diplomatic skills such as reporting, negotiating, and persuading,but also specifically the need to be able to analyze objectively and to develop sound and creative policy choices. These skills were needed by all officers, independent of speciality; in addition, substantiveknowledge, in many cases of a specializednature, was held to be essential.16 Still later, in 1976, a staff study conducted by several mid-rankFSOs for a professionaldevelopment workinggroup attempted to isolate qualities and skills needed by the "ideal" foreign affairs executive, based in part upon those of a group of senior officials generally agreedto have been successful and therefore good role models. The list emphasized management, operational skills, persuasiveness and negotiation, with less concern about expertise or analytic skills.' 7 What is striking about these and other selfanalyses is the degree to which the generalist mentality persists, augmented by an increasing concern with program management (at a time when the need to operatelargeprogramsabroadis diminishing). Few of the qualities cited suggest that different kinds of senior positions may require individualswith different configurations of skills. Moreover, analytic, conceptual, and integrative skills presumably critical for policy development are also invariably down-rated or missing entirely. As long as such lists of qualities reflect what the service itself thinks it needs, it is not likely to recruit or develop individualswith specialized expertise, or who have the combative style needed to contend more successfullyin the Washingtonarena. That generalistsare still preferredis reflected by the recruitmentprocess.Broadformaleducation is clearly an asset in doing well on the FSO examination; technical trainingis less valuable. Evenmore telling than the continued preponderance of history and political science majors among new FSO classes is the lack of any system designed to put to use specializedexpertise that new FSOs do



646 bring with them. Experience gained on the job (sometimes augmentedby service-conductedtraining) still counts for more than formal education. Another problem is the bifurcation of the FSO career. The system recruits at the bottom, giving primary weight to those generalist qualities thought to be necessarya quarter-centurylater for service abroadas an Ambassador.However, many of the middle-level policy-related jobs through which FSOs pass in the interveningperiod are best filled by those with substantialspecializedexpertise. This is particularly true in the functional bureaus of State, such as those dealing with economics, environmental and scientific affairs, and political-militaryaffairs.18 When such expertise is lacking, the Department is unable to play an across-the-boardrole as integrater of policy because it is overwhelmedby the greater technical competence of the more functionally oriented units of government.State can neverduplicatethe amount or depth of expertise found elsewhere,but it needs enough to keep the policy processhonest. There is little incentive for FSOs to acquire such competence. Since they are evaluated as generalistsfor promotion to senior ranks,the best personalstrategyis to be sufficiently specializedto survivein the middle rankswhere promotion is on the basis of functional competition, without becoming overly narrow. This perception of selfinterest leads to under-utilizationof skills; e.g., it is seen as safer to be a more general economic/ commercial officer than a more specializedfinancial economist, even when there may be a more critical need for the latter. Service in such specialized areas over the extended period necessary to develop professional-levelexpertiseis not likely to establish the credentialsrequiredfor promotion to senior ranks, nor even to provide the generalist skills requiredat that level. Another problem exists at the most junior ranks, where highly talented individuals with generalist potential and in many cases specialized education are often dissatisfied because they are given little responsibilityor opportunity to apply what they know best. A rank-in-person,total career oriented personnel system has a number of virtues, but is poorly suited for an environment the demands of which do not allow smooth progressfrom bottom to top. This is exacerbated for the Foreign Service by the very different overseas and domestic responsibilities,and by the need to gain greater technical expertise to deal effectively with new kinds of internationalissues.



REVIEW PUBLICADMINISTRATION The rest of the foreign affairscommunityis by no means fully equipped for evolving responsibilities, but in many respects its problems are less complex. Focusing almost exclusively on Washington needs and on a more limited functional spectrum, its many sub-elements can be less schizophrenicthan the FSO system. Since hiring and promotion is on the basis of qualificationsfor specific positions, and there is easier access from outside at the middle as well as junior levels, it is possible to respond to changing needs with less difficulty than in a bottom-entrysystem. Furthermore, it is the organizationratherthan the profession which controls entry, making it easier to change standardsto be more responsive to new circumstances. How effective the system is in providing needed experts depends upon how well it is administered,which varies considerablyfrom agency to agency. While a task-oriented system is superior at gaining specializedtalent, it is less clearthat it can produce broad-gauged policy generalists in the numbersor sub-categoriesneeded. This is a governmentwide problem, not one limited to the foreign affairs area. To date solutions such as the broadening programs of the Federal Executive Institute have provided only a partial answer to the question of how best to change specialistsinto effective broad-gaugedpolicy makers. Responsivenessand Adaptation The foreign affairs community faces major changesin the domestic and internationalenvironments in which its memberspractice their trades, especially with respect to specialization, policy integration, accommodation to the domestic scene, analytic capability,and self-perceptions. Implications of the evolving, more technical international issue agenda for the competences which will be required are not yet clearly recognized. In the State Department, some FSOs gain specialized skills through multiple assignments dealing with one set of issues and accompaniedby short-term training, but within the context of overall generalist career patterns. But no fundamental changes in recruitment practices seem likely, such as bringingany significantnumber of established professionalsin economics or science into the service at mid-levels. Actions taken to date to meet new demandsreflect a preferencefor minimizing impact on the existing structure and mores of the FSO culture. At the same time, some
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PROFESSIONS IN GOVERNMENT policy expertise is also acquired for the Department through non-FSO appointments. Specialists from the privatesector or elsewherein government are appointedin limited numbersboth temporarily (for periods of five years or less) and permanently, using Foreign Service Reserve, ReserveUnlimited, and Civil Serviceauthorities. The concept underlying these two approaches taken together is that many or most FSOs might eventually be "generalist/specialists,"while "deep specialists" would be employed in other categories.19 While many doubt the efficacy of this strategy, it may be the best practical solution as long as FSOsmust fill more generalistroles abroad at the same time the Departmentof State has an urgent need for greaterfunctional competence at home. From the standpoint of the FSO corps, however, it may bring the risk of increasingirrelevance in Washington. It is conceivable that influence and responsibility will in the future flow more heavily to subject matter experts, both nonFSOs in State and officials and analysts in other agencies. Whetheror not the FSO corps is able to adapt sufficiently to retain an importantportion of the Washington"action," a majorproblemwill remain of meshing effectively the quite different ove rseas-generalist and headquarters-specialist policy perspectives. Policy synthesis will be at a premium, and it is unclear that either the FSO corps or the policy analyst/specialistgroupwill be able routinely to provide sufficient individuals with the necessary integrativeability to excel at senior-levelresponsibilities. The Foreign Service is also under increasing pressure of a different sort, to become more representative of American society. Specifically, its critics want it to include more women, minority group members, and individualswhose geographicand educational backgroundwill help make the composition of the FSO corps more nearly resemble that of the total population. The rationaleis to insurethat the Americanpeople as a whole are adequately represented abroad. There has been progress,but the service remainsheavily white and male. A related drive has been to bring FSOs who have been serving abroad back into close touch with the American people, and not just the Washington community. Most recently, this has been legislatively mandated through the Pearson Amendment, requiringthat a number of mid-careerofficers be assignedto tours of duty in state and local government positions each year.
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647 The impact may be mostly symbolic, but such concerns as these about the FSO corps give strong evidence that it will be increasinglydifficult for it to be elitist, on the basis either of achievementor social background. The strongestsuit of the ForeignServiceshould be the applicationof its foreign-relatedknowledge across a broad spectrumof issues. Evenhere, there is evidence change is needed. Recent critiques conclude that reportingfrom overseasneeds to be more analytic than it now typically is, and much more attuned to U.S. domestic political realities and to the Washington policy context.20 The MurphyCommissionarguedthat the majorfuture function of State - both embassy personnel abroad and the Washingtonestablishment - will be foreign assessment, or "analysis of probable host country responsesto emergingissues of concern to the U.S.," including not only factual information but also "predictions and proposals on specific issues." Its goal should be to explain why foreign governmentsact as they do and the most likely impact of proposed U.S. actions, and to present such informationin a way that suggests "how U.S. initiatives can be designed or modified to have their desired effect."2 1 In short, traditional reporting must become more analytic, pertinent, and timely - and thus more integrated into the policy-makingprocess. Adjustment also seems inevitable in the most sacrosanct of FSO functions abroad: representation and negotiation with foreign governments.It is sometimes argued that the era of bilateral, state-to-state relationships has passed, being replaced by multilateraldiplomacy carriedout in an ever increasingnumber of specializedand general purposeinternationalorganizations.But the rise of multilateralismand of the related technical issues of interdependenceare more likely to place additional burdens on those who carry out bilateral relations.It will be increasinglynecessary,with the decline in U.S. power advantage,to seek support for American positions on multilateral issues through individual persuasion of other nations, rather than expecting it to come naturally.FSOs will be critical to the success of such efforts. Moreover,since such issues are likely to be highly technical (law-of-the-sea, food production, resources, e.g.), sufficient specialized knowledge to insure effective negotiation will be needed; and of course, many of the more purely bilateralissues, for example landing rights for Concorde, will be more technical as well.
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648 Given all these pressures, perhaps the most fundamental adaptation facing FSOs collectively will be perceptual, in bringing their self-assigned roles into greater congruence with existing realities. Recognitionthat the FSO corps does not have proprietaryrights to the exclusive conduct of the nation's foreign affairs, or even increasinglyto a primaryplace, is necessaryif the ForeignServiceis to serve well the more restricted but critical responsibility of bringing consistency to the totality of foreign policy. Other parts of the Washingtonpolicy community, by virtue of more restricted interests and parochialism,cannot be a surrogate for the Department of State and the ForeignServicein playingthis role. Public Servantsor Employees? In the face of such challenges,and of changesin American society, it is not surprisingthat today much of the Foreign Service is restive. Some members are hostile to any majoradaptiveefforts, while others are scathingin their contempt for the status quo. To the outside observer,it sometimes appears that almost everyone, FSO or not, considers him- or herself to be part of a beleaguered minority, contending with others who are seen as gaining a disproportionate share of the limited rewardsthe system can offer. In addition, some of the traditionalattractions of service overseashave dissipated. The cost of living has increasedeverywhere, and the dollar declined in value. Allowances for hardship duty and other purposes are increasingly inadequate, the tax situation is becoming threatening,an increasingnumberof posts are undesirable places to live, more spouses are frustratedif they cannot pursue their own careers abroad, and a number of recent episodes have driven home the threats to personalsafety which exist. As a result, the morale and comradeshipwhich hold the ForeignServicetogether have declined. A major change has occurred in perceptions of appropriaterelationshipsbetween individualsand the leadership of the service and of the Department of State. Officers are more assertive about their careers,less willing to accept any assignment offered, and more inclined to enter into formal actions to obtain redress for personally disadvantageous management actions. For their part, managers lament the loss of discipline in the service. Contentiousnessand mutual suspicion are increasinglythe norm.



It is under these circumstances that the AmericanForeign Service Association has evolved in the past decade from a professionalassociation into what is for all practicalpurposesan employee union, and one that is often aggressive.In 1973 it became the exclusive employee representativefor Foreign Service employees of the State Department, AID, and USIA through National Labor Relations Board representation elections. Since that time, many issues which in earlieryearswould have been settled informally among colleagues have become subject to formal employeemanagementconsultationand negotiation. AFSA, however, has not yet succeeded in convincing many Foreign Service professionals,particularly those who are not FSOs, that it is able effectively to represent their interests. In 1976, the American Federation of Government Employees (AFGE), a more established government employee union, succeeded in displacingAFSA as exclusive representativefor USIA employees, in a new election. Moreover,AFSA's internal politics have sometimes been worthy of the Borgias,with factionalismmakingit very difficult in some cases to arriveat a unified position, or to be effective in negotiations. The trend toward organization of public employees seems well-established throughout the government, even while questions remain about the extent to which union membershipis compatible with professional status. It is arguedby some that AFSA ultimately may have to choose whether to revert to its earlier form as strictly a professional association,leavingemployee representation to another organization, or alternatively to become a true union, because it cannot effectively do both. Whateverthe future mechanism of employee representation,a more formal and less accommodating relationship between the Foreign Service and its members seems almost inevitable. Careerismin its negative sense is a clear danger. New grievance procedures have been legislated, and there is little reluctanceto use them. It seems possible that all this activity, which is highly focused upon individual concerns and bread-andbutter issues, rather than on the service ethic which has so long been characteristic of the Foreign Service, may undercut the image of the FSO corps as an elite professionalgroup of public servants, reducing differences between them and other government employees in the public mind. Like the rest of the foreign affairs community,
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PROFESSIONSIN GOVERNMENT they may become more an occupational group than a profession. Future Prospects Perhaps the only future certainty is that there will continue to be a need for diplomats abroad and for policy analysts at home. Evolution in the institutionaland professionalmeansby which they are provided and in the career services of which they are a part may be inevitable. One possibility, with the advantageof having the least impact on individualsexcept those at the top, is the MurphyCommissionplan to establisha foreign affairs communitywide Executive Corps, somewhat similar to the 1971 proposal for a governmentwide Federal Executive Service. 2 Each of the existing personnel systems in the involved agencies would serve as feeders, with individuals being selected for the most senior positions on the basis of having the specific skills necessary for a given job. Ideally, such an arrangement would allow the Foreign Service Officer to focus for most of his or her career on skills most needed overseas, while the Washington-based counterpart remained a policy specialist. Individuals in each category who demonstrated the necessarybureaucraticskills and integrativetalents could rise to the top on the basis of equitable competition. Alternatively,it is conceivable that the Foreign Service as it exists today might disappear,being merged into the largerfederalserviceand operated on rank-in-job principles. Another, less likely, plan, advocated within the Departmentof State as a result of a 1974 inspection of the personnel system, would retain the rank-in-personprinciple through the middle grades,switch to rank-in-jobat the top, and recruit and evaluate all members below senior levels as specialists. Both of these approacheswould encourageemployment of individuals with specialist skills, but might have a negative impact on the development of broadgauged diplomatic generalists, since each would impede assignmentof individualsto a variety of different tasks duringa career. Whether the future brings adaptation of the current system, or adoption of some such alternative as described,a prior condition for the success of any approachis a clearersense than now exists of the demands professionals in foreign affairs must meet, and of the roles they should play in making and carryingout national policy. Many of
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649 the usual criteria of a profession will never be present in foreign affairs occupations, so the focal point must be a combination of sense of mission and of stewardshipfor U.S. relationswith the rest of the world. Diversity of function must be accompanied by unity of purpose. Anything less will guarantee that the national interests will not be well servedin the challengingyears ahead. Notes 1. The most useful sources for the early years of the Foreign Serviceare WarrenF. Ilchman,Professional Diplomacy in the UnitedStates 1779-1939: A Study in AdministrativeHistory (Chicago: University of ChicagoPress, 1961); and WilliamBarnesand John Heath Morgan, The Foreign Service of the United States: Origins,Development,and Functions (Washington, D.C.: Historical Office, Bureau of Public Affairs,Departmentof State, 1961). For the history of the ForeignServiceAct of 1946, see HaroldStein, "The Foreign Service Act of 1946," in Stein (ed.) Public Administrationand Policy Development:A CaseBook, The Inter-UniversityCaseProgram(New York: Harcourt, Brace and World, 1952), pp. 661-737. 2. The Wriston Report is published as Toward A StrongerForeignService,Reportof the Secretaryof State's PublicCommitteeon Personnel,Department of State Publication5458 (Washington,D.C.: U.S. Government Printing Office, 1954); that of the Herter Committee as Personnel for the New Diplomacy, Report of the Committee on Foreign Affairs Personnel (Washington, D.C.: Carnegie Endowmentfor InternationalPeace, 1962). A fuller listing of postwar reform efforts can be found in WilliamI. Bacchus, "Diplomacy for the 70's: An Afterview and Appraisal," American Political Science Review, Vol. LXVIII, No. 2 (1974), pp. 736-748, esp. n. 3, pp. 736-738. 3. The current interdependenceliterature is voluminous. For discussionsthat closely reflect the premises upon which this article has been written, see Peter L. Szanton, "The FutureWorldEnvironment: Near-TermProblems for U.S. Foreign Policy," in "ForeignPolicy for the Future,"AppendixA to the Report of the Commissionon the Organizationof the Governmentfor the Conductof ForeignPolicy, AppendixVolumeI (Washington,D.C.: U.S. Government PrintingOffice, 1976), pp. 5-10; and JosephS. Nye and Robert 0. Keohane (eds.), "The Management of Global Issues," Appendix B to the Report of the Commission,AppendixVolumeI, pp. 41-255. The Commissionis hereafterreferredto in the text as the "MurphyCommission,"afterits chairman. 4. Two of the most prominentlaterreformstudiescan be found in TowardA ModernDiplomacy,A Report to the AmericanForeign ServiceAssociationby its Committee on CareerPrinciples(Washington,D.C.: American Foreign Service Association, 1968); and
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10. 11. 12.



13.



14.



15. 16.



Diplomacy for the 70's: A Programof Management Reformfor the Departmentof State, Departmentof State Publication 8593, Department and Foreign ServiceSeries, 1430 (Washington,D.C.: U.S. Government PrintingOffice, 1970). GrahamAllison and Peter Szanton, RemakingForeign Policy: The OrganizationalConnection (New York: BasicBooks, 1976), p. 123. JamesW. Clark,"ForeignAffairsPersonnelManagement,"in "Personnelfor ForeignAffairs,"Appendix P to the Report of the MurphyCommission,Appendix Volume 6, p. 222. This appendix is heavily devotedto the concernsdiscussedin this article. Frederick C. Mosher, Democracy and the Public Service(New York: Oxford UniversityPress,1968), p. 106. Cf., for such definitions, Talcott Parsons,"Professions," in InternationalEncyclopediaof the Social Sciences (New York: Free Press,1968), VolumeXII, pp. 536-547; and RichardL. Schott, "PublicAdministration as a Profession:Problemsand Prospects," Public AdministrationReview, Vol. XXXVI, No. 3 (May/June1976), pp. 253-259. Charles E. Lindblom, The Policy-MakingProcess (Englewood Cliffs, N.J.: Prentice-Hall,Inc., 1968), pp. 30-34 et passim, develops the idea of the relationship between analysis and the bureaucratic politics of policy making. Harold Nicolson, Diplomacy, 3rd ed. (London: OxfordUniversityPress,1963), p. 3. Allison and Szanton, p. 131; and the MurphyCommissionReport, pp. 40-41 and 118-119. For further treatment of this theme, see Chris Argyris,Some Causesof OrganizationalIneffectiveness Within the Department of State, Center for InternationalSystems Research,OccasionalPaper,2 (Washington,D.C.: U.S. GovernmentPrintingOffice, 1967). For the importance of implementation and the problems Washingtonhas comprehendingwhat is involved,cf. I.M. Destler, "NationalSecurityAdvice to Presidents:Some Lessons from Thirty Years," World Politics, Vol. XXIX, No. 2 (1977), pp. 143-176. Cf. William I. Bacchus, Foreign Policy and the Bureaucratic Process (Princeton: Princeton University Press, 1974), pp. 229-230, for discussionof the possibility that "non-typical"FSOs, ie. those with career experiencesoutside normal careerpatterns, may be more likely to succeed in the Washington environment. John Ensor Harr,TheProfessionalDiplomat(Princeton: PrincetonUniversityPress,1969), pp. 242-244. WilliamB. Macomber,The Angel's Game:A Handbook of Modem Diplomacy (New York: Stein and



Day, 1975), pp. 39-58. 17. ProfessionalDevelopment WorkingGroup, Department of State, Final Report and Action Recommendations, Tab 3, "Characteristicsof the Senior Foreign Affairs Executive," unpublished, U.S. Departmentof State, 1976. 18. Cf. for a recent discussionof this problem,T. Keith Glennan,Technologyand ForeignAffairs, A Report to Deputy Secretaryof State CharlesW. Robinson (Washington,D.C.: U.S. GovernmentPrintingOffice, 1976), passim. 19. ProfessionalDevelopmentWorkingGroup, Department of State. 20. Henry A. Kissinger, "Reportingfrom the Field," Department Notice, U.S. Department of State, November 7, 1973; WilliamD. Coplin, MichaelK. O'Leary,Robert F. Rich, and associates,"Towards the Improvementof Foreign Service Field Reporting," AppendixE to Reportof MurphyCommission, AppendixVolume II, pp. 207; CarolC. Laise,"From The Director General:Reporting - Cornerstoneof the Profession,"Departmentof State News Letter, No. 188 (1977). 21. Commissionon the Organizationof the Government for the Conduct of Foreign Policy, Final Report (Washington,D.C.: U.S. GovernmentPrintingOffice, 1975), p. 118. See note 9. 22. Ibid., pp. 183-188; cf. for a more comprehensive discussion,Hugh Heclo, A Governmentof Strangers (Washington, D.C.: The Brookings Institution, 1977), pp. 249-253.



FurtherReading In addition to items listed in the footnotes, the following will provide additional background on the future of the Foreign Serviceand of other foreignaffairs officials in government:GrahamT. Allison, Essence of Decision (Boston: Little, Brown, 1971); John Franklin Campbell, The Foreign Affairs Fudge Factory (New York: Basic Books, 1971); FrancisE. Rourke,Bureaucracy and ForeignPolicy (Baltimore:Johns HopkinsUniversity Press, 1972); and Donald P. Warwick,et al., A Theory of Public Bureaucracy:Politics, Personalityand Organizationin the State Department(Cambridge,Mass.: HarvardUniversityPress, 1975). For problemsof reform and reorganization, see Frederick C. Mosher, "Some ObservationsAbout Foreign Service Reform: Famous First Words,"Public AdministrationReview, Vol. XXIX, No. 6 (November/December1969). In addition, those with a serious interest should consult monthly issues of the Foreign Service Journal and of the Departmentof State News Letter.
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