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I. INTRODUCTION

In a study of present-day administration of United States participation
in international organizations, there are two basic factors which must be thoroughly
understood. The first is the separation of powers under the United States Comstitu-
tion between the legislative end executive branches which affects all phases of
United States foreign policy, including United States parﬁicipation in international
organizations. The second is the radical chaenge in the role of the United States
brought about by World War II,

The separation of powers under the United States Constitution creates a
duality of authority in foreign affairs which is utterly unknown in countries oper=-
ating under the parliamentary system of government. Under the Constitution the
executive and legislative branches are regarded as separate and distinct entities.
Indeed, as in l947-19h9, the Congress may be controlled by one major party and the
executive branch by the other major party. By its powers over appropriations and
by the Senate's powers over treaties and appointment of the chief officers of the
State Department and other agencies, and of U. S, ambassadors and ministers (includ-
ing the U, S. representatives to the UN and certain other international organiza-
tions), the Congress is today a highly important factor in the administration of U.S.
foreign affairs and in U,S. participation in international organizations.

The powers of Congress are particularly significant in terms of appropri-
ations, For the fiscal year ending June 30, 1949, $220 million was appropriated by

Congress for U, S. activities in international organizations and conferences,.*

*0f this amount, $65 million was a loan to the U.N. for the construction of its
headquarters and $51 million was for relief programs (International Children‘s
Emergency Fund and Relief of Palestine Refugees).

The total appropriations for the same year for the State Department including the
Foreign Service (the Foreign Ministry) was only $120 million,
The new role of the United States in world affairs has at least three

major characteristics, These thres characteristice have recently been described
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in one of the reports of the Commission on Organization of the Executive Branch

(the Hoover Commission), as follows:*

" #*See Task Force Report on Foreign Affairs, "The Organization of the Government

_ for the Conduct of Foreign Affairs,” (Appendix H) (Jenuary, 1949).

1. The obJectives and policies of the United Statee are today by necessity
baslically positive in nature rather than negative or declaratory as in the past.

2, United States foreign relations today are essentially cooperaﬁive in
nature, Unilateral action by the United States without obtaining agreement of
other nations is now the exception rather than the rule. Intermational cooperation,
mainly on a multilateral basis, is the order of the day as the attainment of
United States obJectives is being sought in increasing measure through agreements
reached in the United Natlons and other international organizations.

3. The conduct of foreign affairs today is the business, not of the President
and the State Department alone, but of the President supported by almost the entire
executive branch of the Government.

These new characteristies are sharply refl?cted in the organization of
the executive branch of the United States govermment. The traditional responsibili-
ties of the President and the State Department (the United States foreign ministry)
have been greatly augmented, The participation of other departments and agenciles
also has become large-scale, thus creating imposing organizational problems for
those agencies, the State Department and the President.

Indicative of the mounting pressure of foreign affalrs problems, is the
eppearance of new institutional alds to the President esince the end of World War II,
Among these are the National Security Council, the Natlonal Security Resources
Board, and the National Advisory Council on International Mometary and Financial
Préblems, all of which have primary importance in the conduct of today's foreign

relations.
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The United States budget for the fiscal year 1949 called for an expenditurs of
seven billion dollers for international affairs and finance. This figure
constituted 18% of the total budget and a per capita cost of $48 a person, Of
this seven billion dollars, nearly 95% was earmerked for departments and agenciss
other than the State Department, If the two largest single items, the European
Recovery Program and the occupation of Germany and Japan, are eliminated as unique
or abnormal, over 51% of the balance consisted of appropriations for foreign
affalrs activities of departments and agencles other than the State Department,

The growing participation in foreign policy of departments and agencies
other than the State Department since the war, l1s manifested by the fact that
of 59 units in the exscutive branch, at least 46 are involved in some aspects cf
foreign affairs. These agencies participate both overseas and at home, and in
June, 1948 had in their employ over 89% of the 128,500 civilian employees overseas.

In the State Department, today's requirements are manifest in terms of new
functions, or old ones greatly expanded, which have sharply trensformed the
Depertment, In 1938, the total personnel of the Department in Washington was
963. In 1948 it was 5,652, an increase of LB7%, Overseas the increase was from
3,749 Americans and local employees in 1938 to 12,294 in 1948, a growth of 230%.
Even more strikingly evident of the Department’'s expansion 1s the fact that the
appropriations for its Washington duties rose from $2,600,000 in 1938 to over
$33,700,000 in 1948, an increase of almost 1,200%.

One evidence of the growing participation of the United States in foreign
affairg, is the present record of international meetings. Prior to World War II, the
United Statee participated in fewer than 75 International meetings a ysar. For
.the fiscal year ending June 30, 1948, the United States participated in 394 multi-
lateral meetings, at which 46% of the American representatives came from the depart-
ments and agencies other than the State Department, 25% from the State Department,

2% from the Congress, and the remaining 27% from non-governmental sources,
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The United States' increasing reliance upon the United Nations and other
international organizations as agencies for international cooperation, has posed
nev aspects of the continuing problem of co-ordinating the various agencies of the
United States Government for participation in foreign affairs. One direct result
of the participation of the United States in the UN and its associated orgenizations
has been the creation in the Depertment of State of two supporting and liaison
units: the Bureau of United Nations affairs in Weshington and a special mission to
the United Nations in New York. The work of these units as well as other devices
that have been developed to coordinate a United States participation in interna-
tional organizations will be examined in this report. But their work cannot be
separated from the constitutional frame work within which all United States foreign
policy is conducted. For this reason, it seéms wise to include some explanation of
the roles played by the President and the Congress, as well as that played by the

Department of State, in the formation and execution of United States foreign policy.
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II. THE PRESIDENT'S ROLE IN FOREIGN AFFAIRS

A, Constitutional and Statutory Authority

The Constitution vests responsibility, on the executive side, for
the conduct of foreign affalrs in the President. Article II, Sectlon 1, of
that document reposes “the executive power" in the President and, so endowed,
he has all of the usual responsibilities of any Chlef of State in the conduct
of foreign relations. Thus, as John Marshall once remarked in the House of
Representatives, *The President is the sole organ of the nation in its
external relations and its sole representative with foreign nations."

Various other provisions of the Constitution, either specifically
or by implication, enlarge upon this conception of the President's powers.

For example, he makes treaties with the advice and consent of the Senate. He
recelves forelgn diplomatic representatives and can demand thelr recall., He

has the power of the appointment (subject to Senate review) and removal which
provides him with administrative command of those who conduct diplomatic
negotiations, Together, these powers enable the President to discharge personally
a great variety of actions in foreign affairs.

The President uses a variety of devieces to fulfill his personal role in
foreign affairs., He may address messages to the rulers of other nations. He may
meet these rulers in personal conferences. He may have extensive official and un-
official correspondence with them, He may assign to personal agents, whom he
chooses and can supervise alone, the performance of special dilplomatic missions, EHe
can enter into, entirely upon his own responsibility, executive agreements with
other rulers, of the magnitude of those which Franklin Roosevelt concluded at Yalta.
-He may use the press conference and the radlo address as means to discuss and win
support for his foreign policy., The list could be prolonged, revealing an imposing

varlety of devices whereby the President participates personally in forelgn



affairs.

¥$he President's personal role may also be expanded by statute, for
Congress has delegated to him extensive discretionary powers in diplcmacy.
Fér example, the neutrality legislation of 1939 gave the FPresident personal
discretion whether or not to recognize a state of war to exist between
naticns, Under the seme statute he could establigh "combat zones" into
which United States ships could not enter. A survey of United States
statutes now in forece would reveal Presidential discretions equally broad in
economlc, social, military, and diplomatic fields, whose use profoundly
affects United States foreign policy.

Equipped with these powers, the President may play the leading role
in foreign affairs, Typically, the so-called "strong" Presidents have done
so. The two Roosevelts, for exemple, had a primary part in almost every im-
portant foreign policy of their administrations, The same can be said for Wilson,
Cleveland, Lincoln and Jefferson. In certain of these instances, the President
played so active a part that the Secretary of State and his department were
relegated to distinctly secondary roles, It 1s noteworthy that the American
Prosident has considerably more freedom than the European Prime Minister in
disregarding the advice of his ministers or departmental secretaries. The idea
of "collective responsibility," implicit in the European cabinet system, makes
it less easy for the Prime Minister to overlook his Foreign Minister. The
President, on the other hand, has complete Constitutional responsibility, and,
not being subJect to the restraints of "collective responsibility," is free to

disregard hie Secretary of State whenever he chooses to do so.
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B. The Executlive Office of the President

Despite the extensive role which the President may have in forelgn
affairs, his immediate staff assistance is only casually organized to that end.
The three Secretarles to the President deal with press relatioms, correspondence,
and appointments., Few of them over the course of numerous Administrations,
have had even a noticeable impact on foreign affairs.

One of President Truman's most important present personal assistants;
John R, Steelman, known formally as "Assistant to the President,” is concerned
with a great variety of domestic matters. He deals with foreign affairs only if
the domestic matters happen to spill over into that area, whersupon he may
serve in an Important policy-meking capacity. For example, he may coordinate
several departments and agencies whose concurrence is required for a foreign
policy. In 1947-48, when the United States sold nearly 100 tankers to foreign
nations, Steelman took a leading part in securing the elusive agrsement, which
was required to complete the transaction, of the State Department, the Maritime
Cormission, and the Navy Department, In this episode, Mr. Steeluman, speaking in
behalf of the President, had considerable persuasive effect upon the agencies.
The President has other administrative assistants who, although concerned
principally with domsstic politics, sometimes have a noticeable part in

foreign policy. An "administrative assistant” such as David Niles, whose
province 1s minority groups and civil rights, extemsively influenced the
United States position in the earlier phases of the Palestine gquestion.,

Also in the Executive Office of the Presldent 1s the Bureau of the
Budget, which, among other things, reviews in the President's behalf, the
organization and methods and the budget estimates of all the agencies -and
thus may influence foreign policy, for the estimates and organizational

processes may reflect foreign policy determinations. Yet the role of the

Bureau has not generally been extensive in foreign affairs although in
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particular episodes it has been importeant. At the San Francisco Conference,
it was concerned with such 1ltems as agreements made with other governments
involving financial commitments for the United States, the assignment of
functions to international agencies affecting those of United States agencies,
the organizational relations between the United States ard othor governments
or international organizations; and the organizational and functional relations
between two or more international organizations to which the United States
belongs or participates in financially, In other international confersnces and
organlzations, the Budget Bureau has played a leading part in thsir administrative
rhasss.

The Council of Economic Advisers, established by statute in 1946 to
advise the President on the national economic picture, has largely confined
itself to factual acguaintance with the balance of trade and ths effect of
foreign trade on the domestlec economy.

The National Security Council advises the President o2 ths

integration of domestic, foreign and military policles that atfaect tue

securlty of the United States. The Councll regularly consists of the

e e e gttt =

President, the Vice Presidenf, the 3scretaries of St.ate and Defense, and
the Chairman of the National Security Resources Board. With the advice and
consent of the Senate, the President may add certain offlcers to this
membership., As its title indicates, the Council is concerned with matters
involving the national security and reviews its problems in light of the
military power of the United States. Questions of foreign policy, although
extremely germane, are considered only within this context.

The National Security Resources Board is closely assoclated with
the National Security Council through the membership of the board chairman
in each, The Board consists of a Chairman, appointed by the President, with
Senate confirmation, and the representatives of various executive departments

and agencies, that the President may designate. The Board advises the President
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on the ccordination of military, industrial, end civilian mobilization,
Often this function includes the ultimate supervision of the program for
stockpiling critical and strategic materials, meny of which must be
obtalned from other countries. Hence the Board may often be significantly
concerned with foreign relations.

C. DPersonal Advisers

More important than any device thus far mentloned are the personal‘
advisers whom the President may utilize in discharging foreign affairs
responegibllities, Sometimes these advisers have no official status in the
government, as, for instance, Thomas Jefferson, during his interlude as a
most influential counselor to President Monroe, At other times advisers have
had a semblance of officlal status. An example 1s Harry Hopkins, designated
by Executive Order as "Special Adviser" to President Roosevelt, who had the
sweeplng leeway in his activities that the title suggests. During both
World Wars the President's personal advisers, Colonel House and Harry
Hopkins, the latter as Chalrman of the Munitions Assignments Board, had tremendous
influence upon foreign policy both during the war and after, executing personal
missiona for the President abroad, which vitally affected the war, and
suggesting to the President important pattemsof the "peace" settlement.

D. The Cabinet

The American Presidential Cgbinet is quite different from the
type of cabinet which obtalns under thé parliamentary system of government,
In Great Britain, for example, the Cabinet minister is a member of the
legiglature and a leader of his political party. The United States Cabinet
‘member differs in both respects, He is mever a member of the legislature,
eand, nowadays, frequently is not a leading member of the President's party,
or he may even be a member of an opposition party. Both circumstances have
given the American Cabinet a role which is far less than what the European

Cabinet enJoys.
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Like the English and some other Cagbinets, the United States Cabinet has
developed informally and by custom., It had its origin when President George
Washington c¢alled his Secretaries together for advice in the diplomatic
crisis of 1793 growing out of the War betwseen France and Britain., Other
Prosidents have consistently followed the practice of Weshington and thus the
Cabinet has become firmly established by custom as an institution. It is not
mentioned in the Constitution, nor was it mentioned in any statute until 1907,
and then only as a term of convenlent reference for a salary appropriation.

A varlety of causes relegate the Unlted States Cablnet to a limited
part. Above all, the President dominates it. He does not have to work with
the Cabinet; he can disregard its advice as he pleases; he can, never or
seldom, call it into meeting. Even a united Cabinet cannot prevail against
him,

All this is tied to the fact that the Cabinet is not a responsible
body. Unlike the Europeen Cabinet, it has no political respcnsibility as an
entity., Only the President is responsible, and the responsibility of the
Secretaries is limited to their individual departments. They are not
responsible as a gfoup nor as a Cabinet. The President, with a monopoly of
responsibility for the whole Executive branch, can exercise (if he chooses)
an extreme degree of indepsndence of the Cabinet.

Membership in the United States Cabinet has been limited to the
established "depertments," although President Franklin Roosevelt invited the
hesads of the Federal Security Agency, the Federal Loan Agency, and the Federal
Works Agency. Many important agencies, e.g., the Federal Reserve Board and the

- Atomic Energy Commission, are not included in the cabinet. The Presidentt's
principal wartime agencies, such as the War Production Board and the Office
gf Price Administration, were not departments and their heads were therefore

not members of the (abinet. In Europe they would have been. Thus the United
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States Cabinet 1s very often not an authoritative source of advice for the
President since 1ts membership omits leading Executive agencies which play
an important part in policy-making. (It is true that the President sometimes
invites non-member agencies to the Cabinet, but this has not been consistently
or extensively developed.) Also, the United States Cabinet, unlike, say, the
English Cabinet, lacks the organization and methods necessary for the effective
discharge of its business. The United States Cabinet has no secretariat, no
agenda, no recording of the minutes or decisions., These shortcomings often
reduce its business to an inconsequential discussion, or to what one membsr
characterized as "hopeful but vagus announcements of current departmental
activities."

The concept of "loyalty" to the President on the part of Cabinet
members has been lnadequately developed. Since United States party organization
is weak, there is no considerable amount of party policy or pressure to
discipline the Cabinet members as 1s characteristic of European models. Yet
some Presidents have been falrly insistent upon loyalty., President Washington
dismissed Secretary of State Edmund Rgndolph for his equivocal attitude toward
the Jay Treaty fight and reconstructed his Cabinet on the avowed basis of
loyalty to the policies of his administration. During President Truman's
administration, Secretary of Commerce Wallace was asked to resign because of
his public criticiem of the Administration's foreign policy. Yet even this
eplsode 1llustrates the inexactness of the Presldent's loyalty requirements.
Mr, Wallace was not dismissed until he made several public pronouncements
and the Secretary of State himself vigorously lnsisted that the President
take the step. Indeed, it appears that only the Secretary of State's threat
to resign prompted the President to request his Secretary of Commerce to

resign instead.
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III. THE DEPARTMENT OF STATE (THE FOREIGN MINISTRY)

A

A. Introduction

The foreign ministry of the United States is the State Department
in Washington, It is essentially an arm or agency of the President for the
conduct of foreign affairs. While created by the Congress in 1789, itéﬁﬁ |
authority was originally, and has ever since been, defined in general terms
as consisting of the performance of "those duties as shall from time to time
be enjoined or entrusted” to it by the President. Thus, while the other
important departments, such as Treasury, Agriculture, and Interior, have had

their duties enumerated by Congress, the State Department's role has been

left flexible and elastic. e

Closely related to end administered by the State Department is the

Foreign Service, which staffs the United States foreign missions, The Civil

Service of the State Department and the Foreign Service, however, are not a

single entirely unified corps. Although both are administered by the Secretary

of State, they are distinet personnel systems,
As the arm of the Presldent for foreign relations, the Department

at home and abroad has traditionally possessed five main responsibilitiles.,

These are not exclusively the domain of the Department but, as will be seen,

are participated in by other departments and agencies. These responsibilities

are:

1. Providing information on the basis of which the United States
conducts its international relations. The Foreign Service gathers
information of all kinds abroad and reports it to the State Depart-
ment, where 1t is sorted, some remaining with the Department and
some going to other departments and agencies. This infoxrmation today
includes not only the traditional diplomatic data, but information 1in

such technical fields as labor, social welfare and health, aviation

and communications,
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2. Representation of the United States in the bulk of its relations
with other govermments. This responsibility is discharged both by
the State Department in Washington and by the Foreign Service abroad.
3. Negotlation with foreign governments both bilaterally and multilaterally.
L, Major participation in the formulation of United States foreign policy.
5. Providing information and facilitating services to international trade
and commerce.
Two further major responsibilities have arisen since the pre-World
War II era. One is the responsibility for much of the integration and coor-
dination of foreign policy formulation and execution through interdepartmental
comittess and other interdepartmental arrangemsnts, This includes administrative
support of the increasing number of international orgunizations, The other is the
responsibility for furnishing the American and foreign publice informaticn regard-
ing United States obJectives and policies in world affairs.
B, Structure*

1. The Post-War Picture

In 1944, near the end of World War II the State De¢partment underwent
a maJof reorganization which represented the first real effort to adjust the
Department's structure to its phenomenal growth and greatly increased respon-
sibilities. This first step was followed in 1946 and 1947 by a number of
other adjustments. Today a second and even more sweeping reorgsnization is in
the process of being carried out. This current reorganization stems from the
thorough study of the entire Executive Branch of the United States government
in 1948 by the Commission on Organization of the Executive Brench (the Hoover
Commission), of which former President Herbert Hcover was Chairmen and the
ﬁfasant Secretary of State, Dean Acheson, was Vice Chairman. The appointment
of Mr. Acheson as Secretary of State Jjust as the Hoover Commission was con-
cluding its studies gave the State Department a chief who thoroughly understands

* See organization chart on next page.
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its organizational weaknesses and who has the will to do scmething to
correct them. As this study 1s written, however, the current reorganization
1s still uncompleted in certain respects/ind judgment must be reserved on its
extent and 1ts degree of success,

2. The Present Pattern of Organization

The State Department's present organization can best be viewed in
three categorles:

(1) The Secretary - Under Secretary segment;

(2) The substantive affairs segment; and

(3) The administrative segment,

a. The Sscretary - Under Secretary Segment

The Secrstary - Under Secretary segment deals with administrative
as well as substantive aspects of forelgn policy at the highest level, It
conslats of the Secretary of State, who 1is responsible for the entire range
of State Department and Forelgn Service activities in the United States and
abroad, Second in rank is the Under Secretary, whose duties will vary,
depending on who is Secretary and on the arrangements between him and the
Secretary. The Present Under Secretary exerclses general supervision over
all Departmental activities, becomses Acting Secretary in the Secretary's
absence, and personally serves as a major coordinating force within the
Department on the highest level., Immediately under the Under Secretary are
two Deputy Under Secretarles., One 1s the immediate deputy for the Under
Secretary in all substantive policy matters, who at present serves as the
Department's staff representative on the National Security Council and
“directs over~all relatlons with the Department of Defense. The second
Deputy Under Secretary 1s the head of the Degpartment's large administrative

segment,
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This segment of the State Department also includes an ambassador-
at-large who asslsts the Secretary and at times acte as his alternate in
important intergovernmental negotiations, the Coudgelor who heads up the
Policy Plenning Staff, the Director for Mutual Defense Assistance, the

Special Assistant for Press Relations, and the Executive Secretariat.

b. The Substantlive Affairs Segment

(1) Its Composition

Beneath the Secretary = Under Secretary segment, substantive
affairs are handled on various levels by eleven major units, each headed
by an Assistent Secretary or by an official of equivaelent rank, These
eleven units, in turn, can be classified in two categories as either "action"
or "staff" units.
In the "action" category are six bureaus, as follows:

Bureau of European Affairs

Bursau of Inter~American Affairs

Bureau of Near Eastern, South Asian and African Affairs

Bureau of Far Eastern Affairs

Bureau of German Affairs

Bureau of United Nations Affairs
As the term"action" implies, these bureaus have primary responsibility for
taking Departmentel action within previously determined policies on matters
pertalning to thelr respective Jurisdictions. In so doing, the Buresaus
themselves can, and do, make important policy. The Assistant Secretary
positione for the heads of these bureaus were made possible by Act of Congress
on May 26, 1949 as part of the first step in carrying out the Hoover Commission
recommendations. A majJor consideration in that legislation was the creation of
high ranking positions to which men of high calibre could be attracted and to
whom the Secretary could delegate a greater amount of authority than had been

possible in the past.
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There are five units in the "staff" segment, Sometimes described
as "advisory" units, they ere as follows:
Economic Affalrs - headed by an Assistant Secretary
Public Affalrs - headed by an Asslstant Secretary
Congressional Affalrs - headed by an Asslistant Secretary
Intelligence - headed by a Special Assistent
Legal Affalre - headed by the Lsgal Adviser
These "staff" units, while their work is primarily advisory in
nature, at times also have responsibility for taking action., This is
particularly true in the case of Public Affairs, but there such action 1is
principally carrying out its speclal function of informing peoples of the
world of the obJectives of United States foreign policy. The Economic Affalrs
unit, moreover, has some measure of responsibility for actlon which tekes 1t into
the same flelds as the four regional bureaus, It acts upon foreign economic prob-
lems which require broadly multilateral, as distinct from billateral or regilonal,
treatment and negotiates multilateral agreements. This overlapping of Jurisdiction
between units organized on a geographic basis and those organized on a functional
basis 18 not pecullar to the State Department and exists 1n some degree in every
foreign ministry.
A knowledge of the background of the present pattern of organization
as between the geographic and the functional units and an appreciation of the
continuing difficultlies in this comnectlion are essential to an understanding
of how the State Department functions, Prior to 1949 the conduct of substantive
forelgn affalrs by the Department was severely hampered by the division of the
substantive work of the Department, partly on the geographic or political basis
and partly on a functilonal or economic basis. Each type of unit reported to
a aifferent head, who reported only to the Secretary and Under Secretary. The
authority of each was coordinate® with thet of the other., As a result, the

Secretary - Under Secretary segment carried a heavy burden in effecting
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coordination between the two types of units. An eslaborate and time-
consuming system of lateral clearance between the two types of units was

in effect. Responsibility for policies and action taken was not definitely
fixed, A considerabls degree of undesirable duplication of effort existed.
Further difficulty arose from the fact that the geographic units represented
the traditional side of the Department, its key positions being held largely
by career forelign service officers. On the other hand, the functlonal units
came Into existence for all practical purposes as recently as 1935 and have
been staffed almost exclusively by non-career Departmental personnel. This
difference in personnel accentuated the difficulty.

The current pattern of organization of the State Department attempts,
as noted above, to place the bulk of action responsibility on the new regional
bureaus and the Bureau of United Nations Affalrs with the functional or economic
units working more in & staff or advisory capacity. It is too early to gauge
the success of this rearrangement. Current indications are that with the
appointment of Asslstant Secretaries to head up the regional and Unlted Nations
bureaus, the Department now has executive heads able and willing to assume
responsibllity. At lower levels, however, some signs indicate that the
solution to the problem of eoordinate authority has still not been attained,
Nevertheless, there is encouraging evidence that the Department is trying to
find & solution.

With the foregolng as & background, the responsibilities of the
various actlon and staff units will be outlined, with speclal attention given
to the Bureau of United Nations Affairs,

(2) The Four Regional Bureaus

The chief responsibility of the four regional bureaus ls the relations
of the United States with the majJor areas of the world: Europe, including the

British Commonwealth; Latlin America; the Far East; and the Near East; South
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Asia, and Africa. These Assistant Secretaries must assure that regional
policy i1s formulated, as well as advise the Secretary and other of the "top
command" regarding major developments affecting formulation and execution
of Unilted States foreign policies within his region. The Assistant Secretaries
- must assure coherence in United States total relations with each country and
the consistency of these relations with over-all policies. They have action
responsibility for the application in their regions of over-all political,
security, economic, public affairs, social, administrative and other policies,
and they have review responsibility in their regions for those matters for which
other units may develop the basic policies.,

(3) Bureau of United Nations Affairs

The Bureau of United Nations Affairs, generally known as UNA, 1s today
the principal unit concerned with handling relations with the Upited Nations and
other international organizations. Prilor to the current reorganization of the
State Department, United Nationes Affairs were cared for at the "Office level" of
the Department, i.se., there was an Office of Unlted Affalrs on the same plane as
any of the geographlc offlces. The Director of the Office of United Nations
Affalrs reported directly to the Secretary of State. Under the supervislon of
the Director were the Division of United Nations Political Affairs, the Division
of United Natlons Economic and Soclal Affairs, the Division of International
Security Affeirs, the Division of Dependent-Area Affairs. Under the reorganiza~
tion, the Office of United Nations Affairs has been raised to "bureau" status, and
1s now known as the Bureau of United Nations Affalrs. The elevation in position
of United Natlons Affairs ie to be attributed to the growing recognition of the
importance of the new multilateral phases of United States forelgn policy entalled
by United States membership in the United Nations and its speclalized agenciles,

' The Bureau of United Nations Affeairs has an Assistant Secretary as

its head. It has been enlarged by transfer to it of the Division of International
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Conferences (formerly in the Administration section of the Department), the
Refugees and Displaced Persons Staff, and of responsibility for social problems,
health matters, and freedom of information. As a result the Bureau at present
consists of the following:

1l. The Asslstant Secretary's unit, consisting of the Assistant
Secretary's own staff, a planning unit and various speclal
advisers.

2, Staff and administrative units, including the Refugees and
Displaced Persons Staff.

3. Four action or line officses:

a. Office of International Administration and Conferences,
consisting of a Division of Internatlonal Administration
end a Division of International Conferencss.

b, Office of United Nations Economic and Social Affairs,

¢, O0ffice of Dependent-Area Affairs.

d. Office of United Nations Polltical and Security Affalrs.

The Assistant Secretary for United Nations Affairs serves (1) in a
staff capaclity as adviser to the Secretary, Under Secrstary, and other Assigt-
ant Secretaries on matters involving United States participation in inter-
national organizations; (2) as coordinator and manager of preparations for
United States participation in such organizations; (3) as action officer
concerning political and security questions in the United Nations, and
dependent areas, human rights, social, health, freedom of information, organiza-
tional and like matters; (4) as reviewing officer regarding economic, trensport,
communications, and labor policles as expressed through International organiza-
tions; and (5) as the principal representative of the Department in relations

with international organizations.
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The role of the Assistant Secretary for United Nations Affairs, as
one who has action responsibility for U. S. positions in international organiza-
tions, but who is to obtain policy guidance as far as possible from other areas
of the Department, entails diverse relations. Those with the four regional bursaus
involve designation in each of the bureaus of an officer specifically cherged
to maintain liaison with the Bureau of United Nations Affairs on matters concerned
with the UN, especially on matters in the political and security fields. Relationms
between the Bureau of United Nations Affairs and the offices under the Assistant
Secretery for Economic Affairs arise at many points, particularly in connection
with the work of the Economic and Social Council and similar organs or agencies.
With Public Affairs, the Bureau of United Nations Affalrs has numerous relations
in connection with interpreting many aspects of U.S. policy through the United
Nations and the Special Agencles. Finally, the Bureau of United Nations
Affairs must maintain liaison with departments and agencies outside the State
Department on a great number of matters for which the Bureau of United Nations
. Affairs has actlon responsibility. Among these are the appointment of delegates
to international conferences; organizational, administrative, and budgetary
mattors; dependenty area gquestions; social health, human rights, and freedom of
information matters.

A number of instances exist ineide the Depertment where units other
than the Bureau of United Nations Affairs, not specifically organized to
support international organization, do carry the major burden for the formulation
of substantive policies as part of their reguler duties. The Office of
Transport and Communications Policy, for example, formuwlates in behalf

of the State Depertment substantive policles regarding the following
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international orgenizations: International Civil Aviation Organization, Interna-
tional Maritime Consultative Organization, and the International Telecommunications
Union. Another instance is the Office of International Trade Policy, whose Inter-
national Resources and Economic Security Policy staff does the substantive back=-
stopping for the Food and Agriculture Organization, the International Trade Orgeni-
zetion, and the Commodity councils and groups. The Bureau of Inter-American Affairs
has the same relation to Organization of American States as the Bureau ofUnited Nitions
Affairs does to the International organizations with which it 1s concerned,

Special comment is necessary on the role of the Bureau of United Nations
Affairs (through its Office of Economic and Social Affairs) with respect to UNESCO,
since there is also a UNESCO Relations Staff under the Assistant Secretary for Pub-
lic Affairs. Both units have responsibilities for United States participation in
UNESCO, The Public Affairs Bureau's basic substantive work is very closely related
to UNESCO's activities. To preserve this advantage, the separate UNESCO Relations
Staff has been continued outside the Bureau of United Nations Affairs as part of
Public Affairs, It performs the dual function of serving as secretariat for the
National Commission and as the planning unit and channel of communication between
the Department and UNESCO. The Staff develops policies on substantive matters re-
lating to United States participation in UNESCO, éubject to review by the Office of
Economic and Social Affairs in the Byreau of United Nations Affairs. In this capac-
ity, the Staff also assists the United States Counselor on UNESCO's Affairs resident
in Paris., The Bureau of Upnited Nations Affairs formulates and implements United
States policy with reference to UNESCO on questions of constitutional development,
qurisdiction, and coordination of UNESCO's activities in relation to the United Na=-

tions and specialized agencies. It also evaluates the organizational structure,
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general administration, and budget of UNESCO.

The work of the Bureau of United Nations Affairs in the general area
in which UNESCO operates, on the other hand, is much broader in scope than
UNESCO alone, comprehending, as it does, an important segment of the United
Nations and responsibilities with respect to all the specialized agencles and
other organizations. The Bureau, working through ite Office of Economic and
Soclal Affairs, seeks the most effective use of the machinery of the Economic
and Social Council of the UN, its subsidiary bodies, the specialized agencies
and other internmational organizations in the economic, social and humanitarian
fields by developing proposals on social, health, human rights, and freedom of
information policies; formulating and implementing U.S. policy on the constitu-
tional development, Jurisdiction, and coordination of activities of the UN and
speclalized agenclies in these flelds; and reviewing the programs and activities
of the agencies in order to avoid overlap and loss of effort. The Bureau also
evaluates the organizational structure, general administration, and budgets of
organizations, and conducts the State Department's relations with other Federal
agencles on matters relating to U.S. participation in the United Nations, the
speclalized agenciles, and other International organizations in the economle,
social and related fields of concern to the Bureau,

In the drafting and development of the Universal Declaration of Human
Rights and the proposed Covenant on Human Rights, the Bureau and its Offices have
been particularly active in matters concerning the protection of minorities, the
prevention of discrimination, freedom of Information, and the status of women,
While in the human rights fleld, and in the soclal and health filelds, the Bureau
has the primary substantive responsibility in the State Department, in economic
affairs its responsibilities are limited to constitutional, organizational,
administrative, and budgetary aspects.

A recent addition to the Bureau of United Nations Affairs, effected
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by transfer from the administrative side of the State Department, 1s the Divisicn
of International Conferences., The Division plans and coordinates the organization-
al and administrative aspects of all international conferences, congresses, meet-
Ings, and expositicns, etc., in which the United States Govermment participates.
The Division coordinates the character and extent of U.S. participation, nominates
delegates and representatives for conferences and meetings, with the advice and
review of other areas of the Department and of other Federal agencies., The
Division organizes the preparation of formal instructions for delegates; makes
all administrative arrangements for participation by U.S. delegates and represent-
atives; plans (administratively), organizes, and manages international meetings
for which the U.S, Goverrment is host; prepares estimates of funds required and
allocates funds provided for U.S. participation in international conferences.

In general, it appears that during its perilod of existence the Bureau
of United Nations Affairs has changed from an orgenization based on the structure
of the United Nations to a pattern of organization which is primarily functional.
This latter arrangement appears to be preferable because it permits handling of

problems by subject matter regardless of the UN unit concerned. Since this

arrangement permits staff to be utillzed more effectively and economically, it
1s expected that future organization trends will continue along functional lines.

(4) Economic Affairs

The Agslstant Secretary for Economic Affairs and the stalff under him
has as 1ts basic purpose the definition of U.S. economic foreign policy objectives
and the development and application of measures for the furtherance of such
objectives. To this end they serve (1) in a staff capacity as adviser to the
Secretary, Under Secretary and other Assistant Secretaries; (2) as a coordinator
with other Departmental units to assure by advice or review that U,S. policies

toward a country or region are consistent with U.,S. economic foreign policy;
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(3) as action officers on economic problems having multilateral aspects which go
beyond the justification of particular regional bureau; and (4) as & coordinator
with the Treasury Department, Labor Department, and other governmental agencies on
economic matters affecting several departments and agencies.

The Economic Affeirs unit consists of the immediate office of the Assist-
ant Secretary and three offices, namely, the Office of International Trade Policy,
the Office of Transport and Communications Policy, and the Office of Financial and
Development Policy. Reference to the responsibilities of certain of these offices
in the support of international organizations has been made earlier.

(5) Public Affairs

The Assistant Secretary for Public Affairs and the units under him are
concerned with both domestic and foreign public opinion. On the domestic side this
work is almost entirely carried on by the Office of Public Affairs, the principal
purpose of which is to furnish the Secretary and Under Secretary with public rela-
tions advice and with advice on trends of public opinion in the United States and to
carry out programs of public information on Foreign Affairs within the United States.
On the foreign side, while advice on foreign public opinion is involved, the basic
work involves observation and policy guidance of the foreign information and educa-
tional exchange programs.

Public Affairs has many relations within the Department. Its Assistant
Secretary acts as a coordinator to assure that the foreign educational and exchange
policy practices toward any one country or region are consistent with overall United
States policies, This requires particularly close day-to-day working relations with
the regional bureaus which have action responsibility for conducting public affairs

programs in the countries in their regions. The UNESCO Relations Staff, which is

pert of Public Affairs, has been described above.
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(6) Congressional Relations

The Assistant Secretary for Congressional Relations heads up a legisla=-

- tive liaison staff, supervises the legislative program of the Department, arranges
for presentation of the Department's views on legislation and other matters requir-
ing Congressional action, participates in the general formulation of U.S., foreign
policy from the viewpoint of Congressional relations., This position was established
on a full-time basis as part of the 1949 reorganization, it having been found that
the immediately previous method of handling Congressional relations as part-time
work by the Counselor was not satisfactory.

(7) Intelligence and Legal Affairs

The Legal Adviser and the Special Assistant for Intelligence head up
these two units on the staff side of the Department. The Intelligence unit col-
lects, files and distributes intelligence information received from all sources,
maintains the Department's library services, prepares factual reports, analyses,
interpretations of foreign situations, and discharges liaison functions in the over-
all governmental intelligence structure. The Legal Adviser and his staff are, as
the name implies, the source of legal advice for the Secretary of State and otker
units of the Department,

¢. The Administrative Segment

The administrative segment of the Department is immediately under the
Deputy Under Secretary for Administration, It comtains a large proportion of the
total personnel of the Department and performs a wide range of administrative serv-
ices,

Prior to the 1949 reorganization the Department and the Foreign Service
each had its own separate administration in terms of budget, personnel and mansge~

ment, As part of the action of the 1949 reorganization these separate offices were

combined so as to permit more effective general administration. This represents the
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first step toward eventual consolidation of the Departmental and Foreign Services.
Further steps to complete this consolidation of the two services will require addi-
tional legislation by Congress. Suggestions for such legislation are understood to
be in the course of preparation.
C, Persomnel

1. Examination and Recruitment

Departmental personnel are recruited by the methods which apply to civil
service personnel throughout the government. Formal responsibility for recruitment
is vested in the United States Civil Service Commission, a body of three members ap-
pointed by the President with the advice and consent of the Senate. The Commission
announces and conducts examinstions, classifies positions, reviews appointments to
positions, maintains service records, and gives promotional examinations,

Within the State Department and other agencies are Personnel Officers of
department~wide jurisdiction, which, in conjunction with the appointing officers of
the Department, havg the following responsibilities: They may choose one of three
names of eligible candidates certified by the Civil Service Commission for a wvacant
position or request further certifications if the first three are not suitable,

They prescribe the duties of each employee and supervise his work., They develop in-
service training programs and discherge other of the personal and morale-buildiﬁg
aspects of personnel management., The Hoover Commission, upon the belief that the
departments themselves can better innovate modern personnel methods than the central
Civil Service Commission, has recommended that there be greater concentration of re-
sponsibility for recruitment and training in the departments.

_ The professional staff may be recruited at the entrance level through a
variety of examinations, among them the Junior Professional Assistant examination.
This examination, developed in recent years, consists of a number of options such as

Social Science Analyst, Economist, and Management, Budgetary and Personnel
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technicians. These examinations presuppose a university background and degree and,
except for the Social Science Analyst, are technical in nature, Such is the tradi-
. tion of United States Civil Service examinations, that the applicant's detailed
knowledge of a specialty is taken to assure his competence. The Social Science
Analyst examination represents a departure; it is quite general in nature and seeks
to test the applicant's versatility. All of these examinations have a general in-
telligence test. In some cases the appointing officer places more emphasis on this
test than on the portion devoted to technical competence, The examinations are
given at present on a quarterly basis and are conducted at the principal metropcoli-
tan areas.

The Civil Service Commission also devises and administers examinations for
employees with substantial experience in the federal service, Thus an employee of
intermediate rank can take an examination which will place him on a register from
which nominations are mede for vacancies in higher-rank positions. The appointing
procedures for these registers are the same as those outlined for entrance positions.

For higher executive positions, recruitment is often done through the
"unassembled" examination which relies upon a personal interview to ascertain the
personality and implicit qualifications of the candidate, and an appraisal of his
experience, In addition, a written test may be used, If so, the result is merely
one among several of the factors just indicated which determine the eligibility of
the candidate.

2. Training

Historically, the relation of education in United States colleges and pro-
fessional schools with government recruitment and its needs and methods has been
éuite inexact., In the past decade, however, there has been & growing realization
that university training and Civil Service examinations ought to be somewhat beiter

reconciled, A number of university programs at present carefully link the training
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they offer with governmental needs.

The federal service, in recent years, has given increased attention to
in-gervice training, i.e., the training of employees to improve their present work
and to prepare them for higher positions. These programs take a variety of forums.
A nev employee may be turned over to an experienced one for instruction and guide-
ance, There may be an orientation program, (used extensively in the State Depart-
ment), which consists of an introductory series of lectures and inspection trips to
afford e bird's eye view of the entire organization. Perhaps the most remarkable
in-service training project is the Graduate School of the Department of Agriculture
which offers & wide variety of technical and liberal arts courses to government em-
ployees after hours. The School is supervised by the Department of Agriculture and
all of the departments are represented among its students.

3. The State Department: Problems and Prospects

The personnel program for the civil service portion of the State Depart-
ment follows the general system just outlined. In the past the Foreign Service's
power to determine its own personnel program has weakened the powers of the Central
Personnel Office to establish a progrem for the entire Department and Foreign Serve-
ice staff,

The State Department generally attracts recruits more easily than the
"less glamorous agencies, although there sometimes is difficulty recruiting for
top-level positions and for specialists., As a remedy, the Department has set up
recruitment teams of personnel specialists, who work closely with the operating of-
fices, to secure people for these jobs. To date, however, the teams have accom~
plished little (except immediately after the war) because of slender travel funds
énd Congressional budget cuts from which persomnel activities have suffered, Indeed,
on several occasions since the close of the war, the Department has been subject to

general personnel cuts which, of course, render unnecessary any general recruitment
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program. The longer-term plans of the Department call for a more fully developed
recruitment program when tlie persommel requirements and budgetary situation reach a
more normal setting,

The Departmental Personnel Office allows the operating cffices considera-
ble latitude in selecting applicants for positions. The Personnel Office feels that
the operating offices are well qualified to make their selections and that often
they may know where to find potential employees while the Persornel Gffice and the
Civil Service Commission may not. In any event, the Personnel Oifice requires the
operating offices to keep it completely informed of the status of all vacancies and
makes a final review of all operating office decisions on hiring and promoting,
Close cooperation with the Budget Office facilitates the supervising role of the
Personnel Office.

The State Department now has in operation an interne program established
in August 1949, The program includes 33 persons service for approximately a ten-
month period, These internes were drawn by the Departnent and Foreign Service from
sﬁccessful contestants in the Foreign Service examinations, and from the nominations
of 325 selected colleges. Internes receive $2880, and at the end of six months
those who prove outstanding are eligible for promotion to $3240, The training and
work assignments include orientation, rotating assignments in at least three areés,
and further rotation within those areas. During the initial year of service, the
internes are encouraged to take Civil Service examinations, and those who qualify
under Civil Service and successfully complete their interneship are eligible for
appointment to the Department or to the Forelgn Service.

At various times in-service training programs have been executed in the
étate Department chiefly through inter-assignment arrangements. The Division of
Department Personnel fosters interchanges of employees between the various offices,

including the geographic and economic, to fill out the experience of employees and
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to improve inter-office relations. Thus far, however, these interchanges have not
been numerous, principally because of the highly independent personnel program of
the Foreign Service and the domination by Foreign Service officers of top positions
in the geographical units which pievents the rise of non-Foreign Service employeces
into the higher echelons and renders assignment to those units ucattractive.

D. The Foreign Service

1. Structure
The Foreign Service is the overseas arm of the Presidert in foreign af-
fairs, It is in meny important respects separate from the State Department, having
its own personnel,* and, to a modified degree, its own administration. Its exist-
ence pre=dates even the Constitution, Its basic task is to man the overseas mis-

sions which now consist of LT embassies, 18 legations, and nearly 250 consular posts,

¥ At the time this report is being written, the Secretary of State has Jjust ap~
pointed a commission of three to investigate the degiree to which the Foreign Service
and Departmental staffs should be integrated into a single service.

Today, through statute, the Foreign Service includes not only the tradi-
tional officers, but the foreign services of the Commerce and Agriculture Depart=-
ments and the Interior Department's mineral specialists. During World War II the
need for service mbroad of additional persomnel who were specialists led to the cre~
ation of an Auxiliary Foreign Service in 1941, to do such things as analyze import
requirements in Latin America, to supervise the "black list", and to do cultural re=~
lations work. By 1941 the Auxiliary had 976 offices as contrasted with 820 in the
career Foreign Service. The Auxiliary was terminated by the Foreign Service Act of
1946, which altered the Foreign Service in several important respects. Among these
&ere: 1, All Foreign Service personnel were classified in five basic groups, am-
bassadors, and ministers, Foreign Service Officers, Foreign Service Reserve Officers,

Foreign Service Staff and employees, and alien personmnel. 2, The Foreign Service
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Reserve was a new branch of the Service which consisted of specialists in various
fields, who were to serve for temporary periods only, 3. The Foreign Service In-
stitute, to train both Foreign Service and Civil Service personnel of the Depart-
ment, was created. 4. A system of home leave, after two years abroad for all per-
sonnel, was provided, and the requirement that all Foreign Service officers serve
at least three of their first fifteen years of service within the United States,
was established, 5. The Departments of Agriculture, Commerce and Labor were glven
membership on the Bpard of Foreign Service and authority to participate in the as~
signment of Foreign Service Personnel. 6. A promotion-up or selection-out procedure
was established for ¥oreign Service officers, to eliminate officers who did not meet
Service requirements, and to assure promotion of qualified officers at a rate en=
abling them to reach the top while still relatively youthful and vigorous.
2, Persomnel
a. Recruitment

The Foreign Service consists of several professional Personnel cate-
gories: First, the Foreign Service offiéer wno represents the traditional group of
diploratic and consular representatives and is appointed by the President and con-
firmed by the Senate. Second, the Foreign Service staff which consists of adminis-
trative and clerical employees: Third, the Foreign Service Reserve of professional
employees who are temporarily appointed and enable the Service to utilize special-
ized skills which it requires from time to time in such fields as journalism, radio,
the arts, scholarship, and science,

Recruitment for Foreign Service officers is handled by the Board of
Examiners for the Foreign Service. The Board prepares examinations and determines
éligibility for entrance to the Foreign Service, for Class 6 Officers, the proba-
tionary group, and for "lateral" entrance into the higher classes. The nature of

the Foreign Service career system requires that most recruits enter at the bottom.
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This is reflected in the policy of the Board of Examiners that the most desirable
age for admission to the lowest grade is between 21 and 25 years and the maximum

age is 30. Both written and oral examinations are given to entrants under circum-
stances that appear impartial and free of political pressure. The examinations re-
spond to two assumptions concerning the nature of the Foreign Service official;
i.e., that he ought to be both a representative young American and a generalist
(although the Foreign Service needs various specialists at high level posts, and
there is a noticeable trend for Foreign Service officers to become specialists),

In 1947 the Foreign Service examinations underwent changes based upon
recommendations of an advisory committee on Foreign Service examinations, consisting
of outstanding representatives from education, industry and government. The new ex-~
amination questions were geared to the level of the college graduate or his equiva-
lent, They were heavily factual, relatively difficult, and not readily subject to
cramming, They placed strong emphasis upon the humenities and less upon the social
sciences, In economics, for example, knowledge of an introductory course is deemed
sufficient. The examinations are given this form upon the belief that a "cultured"
person is more likely to be the versatile generalist who is considered necessary for
United States representation overseas.

The officers of the Foreign Reserve category are temporarily ap-
pointed for nonconsecutive periods of not more than four years each, and having
served one such period, an appointee is not eligible for reappointment until the
lapse of a period equal to his preceding tour of duty, or one year, whichever is
shorter. Under the Foreign Service Act of 1946, transfer can occur to the Foreign
Service Officer Group from the Staff and Reserve upon completion of appropriate ex-
;minations and if the applicant has completed four years of service, if under 31
years of age, and three years of service if over 31 in either the Foreign Service or

the State Department,
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The Hoover Commission Foreign Affairs Task Force deemed the temporary
nature of the service in the Reserve to be unrealistic. The Task Force found that
over 60 per cent of the Reserve's membership in 1943 came from the Department, non-
career Foreign Service, and the wartime Foreign Service Auxiliary. All such em-
ployees have remained with the intent of seeking permanent employment in the Foreign
Service,

Recruitment for the Foreign Service Officer category above the lowest
grade has not been extensive since the close of World War II, Selection, when made,
is exceedingly rigorous.

Recruitment of the Staff category is done by the Division of Foreign
Service Personnel purely on an ad hoc basis. Although examinations are given, the
instant needs of the Service, far more than the examination results, determine the
appointment of a member to the Staff. Fersons, therefore, who wish to join the
Staff, apply to the State Department and may be appointed on the basis of a personal
interview and the information given in their application. Following appointment,
they report to the State Department and, after a course of indoctrination, are as-
signed to a post in the field.

Of all the categories discussed above, only the Foreign Service Offi-
cer category is a fully developed career service. The Reserve is temporary and the
Staff Corps does not have career characteristics.

b. Training

The Foreign Service Institute is responsible for carrying out pro=
grams of training for Foreign Service and departmental persoﬁnel, and, upon request,
for employees of other Government agencies who are being sent abroad. Among the
programs of the Institute are those for basic officer training, advanced officer

training, management and administrative training, and language training. Together
these programs constitute the in-service training efforts of the Foreign Service.

Various officers of the intermediate and upper classes are also as-

signed to the War College for special studies,
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IV. THE ROLE OF OTHER DEPARTMENTS AND AGENCIES IN FOREIGN AFFATRS

A, Introduction

The roles of the other departments and agencies in foreign affairs and. in
specific international organizations differ widely. At one extreme 1s the Ecomomic
Cooperation Administration, organized and administered entirely for a foreign policy
purpose. The Departments of Agriculture, Treasury and Commerce, and such interde-
partmental units as the National Advisory Council and the National Security Council
all have extensi%e roles in foreign affairs and in the work of international organi-
zations. At the other extreme are agencies like the Securities Exchange Commlssion
vhich has a relatively minor influence upon international matters.

B. Organization for International Organlzation Affairs

No single pattern characterizes the orgasnization of departments and agen-
cles other than the State Department for their responsibilities in foreign affalrs.
Most of the agencies do not have units established specifically for promoting work
which 1g directly or even indirectly related to U, S. participatlon 1n international
organizations. Typically, foreign policy tasks, including participation in inter-
national organizations, are performed through the regular organization which cares
for the domestic responsibilities of the agency, and which therefore handles inter-
national affairs by the ssme processes which are applied to domestic tasks.

Certaln departments and agencies, however, have established central oréén-
izatione specifically respongible for supporting their participation in internationa;
affairs. For example, the Department of Labor has an Office of Internaticnal Labor
Affairs at the Assistant Secretary's level, the Census Bureau has an Office of In-
ternational Relations, the Civil Aeronautics Administration has an ICAO Division of
the Staff Programs Office as an adjunct of the Administrator's Office, and the De-

partment of Commerce has an Office of International Trade which has among its units

an "Adviser on UN Affairs." The Department of Agriculture has en Office of Foreign
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Agricultural Relations, the Federal Security Agency an Office of International
Relations, and the Department of Interior a Special Assistant to the Secretary in
charge of International Affairs.

The Office of Foreign Agricultural Relations well illustrates the role
which these central units may play. The Office serves the Secretary of Agriculture
in a staff capacity and maintains surveillance over forelgn economic relations af-
fecting agriculture. The Office of Foreign Agricultural Relations advises the Sec-
retary concerning interrelated problems of agriculture policy and foreign econcmic
policy and the coordination of the Department's activities in these fields. The
Office represents Agriculture's interests in matters of policy, (international or-
ganizations included), and conducts negotiatione with representatives of forelgn
governments in cooperation with the State Department. The Office also acquires and
disseminates information on foreign agriculture and other sconomic policies and im-
plements U. S. foreign policy by technical esgricultural c¢ollaboration with other
countries, Including assistance in the development of complementary and strategic
crops. The authority and responsibility of a central control unit such as the Office
of Forelgn Agricultural Relations are seﬁ forth in an Orgesnization Manual or similar
document which is circulated and observed throughout the Department.

The Justice Department is a further instance of an agency in which contact
with international matters is incidental to responsibilities which are primarily in
domestic affairs. Yet the occaslons of contact are often extremely important. They
involve such matters as the negotiation and establishment of the United Nations
Headquarters Agreement, the privileges and immunities for international organiza-
tions, the Freedom of Information Convention, the Conventions for Human Rights, and
‘for the Suppression of Prostitution.

Typically, Justice handles these matters by use of existing organization

rather than by the creation of new organization. The Attorney General is required
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by statute to provide opinions and drafting services when requested by the President
or by the head of a department. His aid with the foregoing was requested by the
Department of State. The contact of the State Department ordinarily is with the
Office of the Assistant Solicitor General, which most frequently drafts the Attorney
General's opinions. The Office enlists the aid of other agencies in the Justice De-
partuent vhenever the international matter under question requires, and furnishes
whatever coordination of these agencies in the field may be necessary, It is esti-
rated that in the fiscal year 1949 the equivalent of the full time of two attorneys
and two stenographers in the Office of the Assistant Solicitor General was required
to conduct work arising out of international matters,

For the most part, the departments and agencies other than the State De-
partment handle their international duties through personnel who are regularly en-
-gaged in domestic affairs. The arrangement may entail attendance by these employees
at international conferences, the preparation of papers used in international nego-
tiation, and service on interdepartmental committees where contact is establish=d4
with officers of the State Department and of other agencies whose concern is pri-
marily with foreign affairs. In general, the transference of departmental persommel
from entirely domestic duties to a mixture of foreign and domestic duties has been
accomplished with a minimum of disturbance. Routines are usually established which
permit the departments and agencies to undertake and complete assignments of an in-
ternational character without undue dislocation of normal activities., In offices
and bureaus where demands are recurring or continuous, staff may be assigned full=-
time to conduct duties involved in international negotiations. Often the officers
so assigned become coordinators or controllers of their agencies' interests in in-
ternational matters, and the detailed work still falls upon part-time and assigned

personnel,
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The mixed pattern which is presented of both part- and full-time staff at-
tention to international duties suggests & continuing problem of choice, Those de-
partments end agencies which have not established full=-time units for international
affairs must decide periodically whether to continue with only part-time arrange-
ments or to establish a full-time unit. The consensus of experience of various
agencies Indicates that a full-time organization may become necessary either from an
increased burden of work or when an agency deems it appropriate or desirable to give
special recognition to internmational organization work.

In general, the departments and agencies other than State have willingly
assumed their international duties, and have not found that the work involved has
seriously affected their regular programs., In very few instances has reference been
made at Congressional budget hearings to disturbances occurring from the work re-
gquirements of international matters. Since the close of World War II and up until
mid-1948 only the Department of Interior has complained of a lack of budget and
staff to provide the comprehensive suppori entailed in U, S, participation in inter-
naticral organizations and conferences that it considers necessary. The Department
wishes to make far more studies than it now can execute to anticipate policy posi=-
tions which the United States might require in future international negotiations.
Interior has found that it lacks both funds and staff to make such studies as ex~

tensively as 1t thinks necessary.
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V. INTER-AGENCY COORDINATION

A, Introduction

The increasing interest of departments and agencies other than the State
Department in the conduct of foreign affairs, including participation in interna-
tional organizations, has created a most serious problem of coordination. For its
solutioh, the Hoover Commission turned to the point of ultimate responsibility for
this task, the President., He alone 1is ultimately responsible for defining foreign
policy objectives, for initlating policies and programs, for reallzing these objec-
tifés, and for effecting the necessary coordination between the operating programs.
égggé he cannot perform all these activities alone, the President must establish
rspchwééchinery and processes as Congress permits that will aid him in discharging
his tremendous responsibilities.

| The means now available for determining foreign policy objectives are
highly informal and unsystematic. If the President should declde, for example, to
review the aims of our foreign policy toward the Argentine, he could, of course,
turn to the Secretary of State, but assistance from that quarter would give him a
quite incomplete coverage of the subject., The Treasury would have pertinent finan-
cial information on the matter, and likewise the Department of Agriculture and the
military establishment would have data and opinions which could not be overlooked.
Also, the President, in considering U. S, foreign policy objectives toward Argentina,
cannot afford to discount their impact on the U, S. domestic economy. Thus a vari-

ety of agencies contribute to the establishment of our foreign policy objectives.’

The same diffusion exists for the coordination of foreign policies and

programs, A variety of coordinatiﬁg techniques have appeared and functioned with

uneven effectiveness, These we shall now review.
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B, Interdepartmental Committees

1

The coordinating device most widely used is the interdepartmental commit-

tee. As of Jnly 30 l9h8 there were 33 such committees in the foreign affairs

field and more than 20 of these had been established since the close of‘WorldAVar

II{“

(1} Methods of Establishment

On these 33 committees, 6 were established by acts of Congress, 8 by Pres-
idential letter or executive order, 13 by exchange of letters between Secretaries or
Assistant Secretaries, and the balance by such means as departmental orders and in-

formal arrangements, Since World War II the trend has been toward statutory estab-
lishment, e.g. the National Security Council, the National Security Resources Board,
and the National Advisory Council on International Monetary and Financial Problems,

The number and importance of these bodies indicate a Congressional desire for better

coordination within the-executive branch, The Hoover Commission, however, recom-
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mended that thi§’5ract1ce be abolished in avof:o% ?res ﬁential estabiishment of
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these committees 1n crucial areas in the conduct of foreign affairs which contain

s,
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matters requiring Presidential consideration or decision. Statutory action, in the
> .

.

eyes of the Comm1551on, entalled undeslrable inflexibllitles; it infringed upon the

g A s

President's 1nterest in determining the existence, Jurisdiction, and membership of

B

the committees, and the President is generally responsible for the coordinationy

sought through committees.

(2) Determination of Membership

Sometimes there is a conflict of interests in determining committee mem-
bership =-- the need to keep the committee to workable size and the desire to accord
part1c1pation to all interested departiments and agencies. Under present practice,
21l agencies with "primary interest are members and other agencies are invited to

individual meetings when the committee deems the interest of the non-member to be

involved,
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Usually, at the establishment of a committee, effort is made to obtain the
highest level of agency representation possible., In 1948, for instance, high-level
representation (from the Secretary to the Office Director levels, inclusive) consti-
tuted 62 per cent of the membership of interdepartmental committees, Experience in-
dicates that after an initial period of 6 months to 2 years, a deterioration cccurs,
first by members being represented by alternates, and second by alternates being
represented by substitutes, The tendency develops because high-level officials,
pressed with other duties, cannot attend all committee meetings, and a member agency
may prefer to dispose of a matter unilaterally rather than resort to a committee and
the possibility of a less favorable decision.

(3) Subcommittees

A count taken in 1948 indicated there to be 142 subcommittees or ad hoc

working groups organized under the 33 subject interdevartuental committees.

i
E
= |
large number reveals the scope of the committees' work and the relatively uncon- \
trolled establishment of subcommittees. Overlapping and duplication are character- i
istic of many of these committees, The Hoover Commission's Foreign Affairs Task f
Force also found that there is a strong tendance for decisions to be made by the |

subcommittees, with a consequent weakening of the parent committee. !

(4) Secretariats

Most interdepartmental commlttees have secretarlats. There are five main
w

types: (1) a secretariat located within the substantive office of one of the de-

partments which is a member of the committee, the office persomnel doing the secre-
tariat job on a part-time basis; (2) a secretariat established within a department
solely to manage the committee's business (The State Department makes particular use
bf this type); (3) a separate central secretariat, located in the committee itself
emd supported by dollar contributions from member agencies; (4) a secretariat com-

posed of personnel detailed from the member agencies (the Hoover Commission's
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Foreign Affairs Task Force considered this last type a dublous device because the
secretariat tends to become much larger than it might otherwise be. Each
committee member insists upon representation on the secretariat to assure that its
interests are properly cared for); (5) Interdepartmental Committees such as the a~
tional Security Council have secretariats separate from Departmental staffs, paid by
funds appropriated directly by Congress.

Deserving of particular attention is the existence in the State Departmen’
of a committee secretariat staff within the Executive Secretariat., Among the re-
sponsibilities of this staff is the providing of secretariat services for depart-
mental committees and most interdepartmental committees chaired by the State Depart-
ment, Since 1944 the staff has become a professional group which has systematized
committee organization and procedure to a considerable degree, and, by making avail-
able centralized and standardized services, has reduced the personnel needed for
secretariat work on interdepartmental committees.

(5) High-Level Committees

Three high-level committees created by Congress are especially important

in the conduct of present-day foreign policy and, ih turn, upon the foreign policy

These are the

-

"line" that the United States follows in international organizations.

National Security Council, the National Security Resources Board, both of which are

in the Executive Office of the President, %ngﬁg§mwgtiqnalrAdvisory poung}; on In-
ternational Monetary and Financial Problems.A The National Security Council and the
Nationéi Security Resources Board were created by the National Security Act of 1947
to advise the President, the former on "the integration of domestic, foreign, and
military policies relating to national security,” and the latter on "the coordina-
‘tion of military, industrial, and civilian mobilization for war." The National Ad-

visory Council was created by the Bretton Woods Agreements Act of 1945 and advises

the President on the general policy to be followed by U, S. representatives to the
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International Bank and International Monetery Fund in international financial mat-
ters, and coordinates the policies and operations of those representatives, the
Export-Import Bank, and all other government agencies in the making of foreign loans
and other financial transactions.

(6) Illustrations of Interdepartmental Committees

There follows a detailed treatment of two interdepartmental committees
which have proven important as "backstops" to international organizations. These
committees have been chosen not because of any dominant importance they might have
among the committees in general, but only because they illustrate well the method
that is used to coordinate participation in international organizations.

The United States Food and Agriculture Organization Interagency Committee

This Committee was established in 1945 by Presidential letter to the Sec-
retary of Agriculture, It was created to meet a definite need within the U, S.
Government for the centralization of U.S., activities concerning FAQ, and in response
to a recommendation by FAO that member governments establish national FAO committees
so that non-governmental as well as governmental,scientific, technical and other re-
sources might more effectively accomplish the FAO program.

The Committee consists of a chairman and vice chairman, both from the De-~
partment of Agriculture. The further membership includes the State Department,
Commerce, Interior, Treasury, Budget Bureau (observer), Federal Security, and Labor.
There is also authority to establish an Advisory Committee consisting of representa-
tives from private agricultural, labor, business, and consumer groups. This Advis=~
ory Committee has never been formally established, although a sﬁall group of farm,
forestry, fishery, and consumer organization representatives meet frequently with
the Interagency Comnmittee for informal consultation,

- In 1947 the Committee held 20 meetings and until July, 1948 it held 8

meetings. In 1949, its meetings have markedly increased. It has a regular meeting
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time on alternate Tuesdays, and only occasionally meets at less frequent intervals.
Agriculture has initiated most of the matters considered, although State and Interi-
or also have important substantive roles, Ordinarily the Committee resolves its own
questions through discussion and compromise and without vote, and its recommenda-
tions become a part of U. S. policy. On several occasions, however, matters have
been carried to the Cabinet-level for decision., The Committee considers all types
of quzstions concerning U. S. policy on FAO, including the composition of U. S.
delegations to FAO conferences and meetings, the preparation of instructions, and
the implementation of FAO recormendations by the U. S.

Decisions of the Committee are implemented by the appropriate agency or
person, For instance, if the Committee's decisions are embodied in instructions to
the U, S. member of the FAO Conference, they will be implemented by the U, S. member
of the conference and his advisers, Often the chairman, after the Committee has
agreed upon an action, asks one or several Committee members to carry it out. Any
Committee member can cegll for a report at subsequent meetings of action taken,

The Committee itself contributes to coordination of its affairs with other
interdepartmental committees by cross-membership or interlocking membership in such
other committees having common fields, as the Executive Committee on Economic Foreign
Policy and the Committee on International Social Policy. The Committee on FAO, the
Executive Committee on Economic Foreign Policy, and the National Advisory Council
occasionally exchange papers for circulation.

The secretariat of the Committee is provided by the Department of Agricul-
ture and its Office of Foreign Agricultural Relations. The secretariat serves only
this Committee, but its officers have devoted only part-time to their Committee
duties. The secretary of the Committee, for instance, is the Special Assistant to
the Director of the Office of Foreign Agricultural Relations and has other responsi-

bilities in that Office. Among the secretary's committee duties are the sending of
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notices of meetings with tentative agenda, briefing the chairman before and during
the meeting on the background and progress of metters up for consideration, prepar-
ing minutes, drafting position statements, carrying on voluminous correspondence
with FAO on procedural and technical matters, convening ad hoc panels of Committee
members and others to consider particular problems, organizing the government‘s an-
nual report to FAO on the food and agricultural situation in the U. S. and terri-
tories(as required by Article XI of the FAO Constitution), circulating FAO documents
to Committee members, servicing, in a limited way, the non-governmental organization
advisers, and acting as secretary or adviser in U, S. delegations to meetings of the
FAO Conference and Council.

There are no standing sub-committees, though ad hoc committees are estab-
lished as needed, There is an established arrangement whereby statistics requested
by FAO are cleared through the Federal Committee on Intermational Statistics. The
latter Committee is represented on the FAO Committee through the observer from the
Bureau of the Budget. Other technical information is cleared by the secretary with
the appropriate agencles,

Committee on International Social Policy

This committee is one of two committees established in 1947 with jurisdic-
tion over each of two major phases of foreign policy, social and economic. The In-
ternational Social Policy Committee was established by Presidential letter following
extensive consultation between the State Department, Labor and Federal Security,

The Committee has the scope of the entire social field, that is, labor, social wel-
fare, relief, health, human rights, information and related problems. All of these
the Committee is concerned with when they affect foreign policy, including action
taken through international organizations. Strictly speaking, the Committee does
not "establish" policy; it recommends, but seldom do its views fail to become policy.

Membership of the Committee consists of State, Agriculture, Commerce, Federal Security,
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Interior, Labor, Budget (observer); other agencies such as the Department of Justice
are invited to participate in questions directly concerning them., Formal represen-
tation on the Committes is at the assistant Secretary level, Active participation,
however, has frequently been at lower levels, particularly when a technical question
is at hand.
The chairman of the Committee is the Assistant Secretary of State for

Economic Affairs, and the Executlve Secretary is attached to the Chairman's office.
The Committee met 14 times in 1947 and 1% times in the first half of 1948, and aver-
aged 2 hours per meeting. Initilative iIn most matters was exercised by State, Labor
and Federal Security. Particularly in the sub-committees was 1lnitilative exercised.
The Federal Securilty Agency has the chairmanship of the sub-commlttee on social wel-
fare, Labor, the chairmanship of the sub-committee on labor, and State the chalrman-
ship of the other sub-committees. The Department having the chalr prepares most of

the papers.

The Committee has five standing sub-committees on health, human rights and
the status of women, labor, non-self-governing territories, and social welfare,
Each sub-committee provides detailed drafting and preliminary discussion for matters
within 1ts scope and makes the recommendations which ensue to the plenary Committee,
Thus most documentation reaches the main committee through a sub-committee. The Ex-
ecutive Secretary of the main committee carefully follows the progress of each sub-

committee, keeps in touch with each sub-committee secretary (who acts in this capac-

ity as part of his regular dutles in a substantive office), and reviews all gub-
committee documents prior to reproduction and distribution. The central secretariat

in the Department of State runs off the stencils of sub-committee minutes, agenda
. and documents and distributes the copies,

A Becretariat in the Office of the Asslstant Secretary for Economic Af-
}aire serves Jolntly in an executive capacity the Executive Committee on Economic

Policy and the Committes on International Social Policy. The secretariat consists
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of two officers, the executive secretary and assistant executive secretary, and two
clerical personnel. The secretariat thus seeks to coordinate closely the work of
the two Committees and their sub-committees as well as exercise a watchdog role to
assure that all questions properly within the jurisdiction of the Committee are re-
ferred to them., The State Department's General Secretariat Staff handles the dupli-
cation and distribution of documents and drafts minutes for the two top committees.

The International Social Policy Committee also maintains liaison with
other committees and agencies, and circulates documents to certain non-member
agencies,

Most often the Committee's decisions are implemented by the State Depart-
ment or the U. S. representatives to international conferences who are so instructed
by the Department. Position papers on social problems before the UN and its commis-
sions, the ILO, WHO, and regional commissions clear through the Committee's machin-
ery, upon approval by the Secretary of State or his office, they constitute the
"instructions" or "guides" of U, S, representatives. Implementation may also be by
the other agencies having primary operating responsibilities in the particular
field involved. Implementation is assured by the full and usually immediate infor-
mation which member agencies have of the progress of the Committee's decisions.

The Committee on International Social Policy, in close cooperation with
the Executive Committee on Economic Foreign Policy, back-stops the U. S, delegates
to the General Assembly of the UN on appropriate topics, the Economic and Social
Council and its numerous commissions and sub-commissions, the Regional and Economic
Social Councils, and many of the specialized agencies, notably WHO, IRO, IIO and in
. special cases, UNESCO. Likewise the Committee on International Social Policy and
the Executive Committee on Economic Foreign Policy prepared the policy papers on the
economic and social questions discussed at the Bogota Conference and regularly back-

stop the U, S, representatives to the various Latin American conferences in these

fields,
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(7) Eoover Commission Proposals

_""““"‘N\

Recognizing the value of interdepaertmental committees in the making of |
. 1
foreign policy, the Hoover Commisaion, in 1its report on Foreign Affairs, made rec- |

i

ocmmendations toward their improvement. It proposed that specific institutional aidé

be created in the Execytive Office and the State Department to foster the successfgl

[ NN

functioning of the committees. Among these was a staff secretary to the President

[ s e e

wino should keep the President advised of policy issues belng considered by the prin-

cipal Cgbinet-level committees, and of any overlapping of assignments or conflicts
which may exist. Also proposed for each cabinet-level committee was a full-time ex-

ecutive secretary, and a small nucleus of staff supplemented by additional staff

drawn from the regular policy units of the departments and agencies participeating

in the work of the various committees.

[ ey

C. Means of Liaison Other Than Committees

As might be expected, the minimum of system which characterizes U. S. or-
genization for international affairs also marks the further efforts at liaison be-
fﬁeen the State Department and other departments and agencies. The liaison arrange-
Egg%éwsf the other departments and agencies are varied, though there are to be
perceived remarkably varied and sometimes ingeﬁious lialson techniques.

On the whole, interdepartimental relations other than those maintained by
comnittees consist chiefly of day-to-day dealings which may take such forms as Joint
research, arrangements for international conferences, discussions of answers to
queries from United States foreign missions. Most of these relationships are in-
formal, though on important matters letters are exchanged, and are pursued at many
and various planes of departmental hierarchies., Considerable difficulties sometimes
arise when subordinates have exceeded their authority during such relations and
ciaimed to represent a department policy, when in fact, it is a bureau or perhsps

only a personal policy. However, as a result of the Hoover Commission report, the
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State Department has now worked out & systematic arrangement for inter-agency liasi-
son which, it is hoped, will provide a method for more adequate and effective co=

ordination,
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VI. PERMANENT MISSIONS TO THE UNITED NATIONS AND SPECIALIZED AGENCIES

A, Missions Now Maintained

Participation by the United States in international organizations has in-
creased remarkably in the postwar years. Most important of the organizations to
which the United States belongs is, of course, the United Nations. The United
States is also a member of the various specialized agencies composing the United INa-
tions system. These include the Food and Agriculture Organization, the Internation-
al Bank for Reconstruction and Development, the International Monetary Fund, and the
organizations for health, cultural relations, labor, and aviation.

To certain of the UN organizations, permanent Missions are now maintained
by the United States. These are as follows:

United States Mission to the United Nations, New York City.

Office of the United States Representative to the United Nations
Economic Commission for Europe, Geneva, Switzerland.,

Office of the United States Counselor for UNESCO Affairs, Paris, France,

Qffice of the United States Representative to the Council of the Inter-
national Civil Aviation Organization, Montreal, Canada.

Office of the United States Representative for Specialized Agency
Affairs, Geneva, Syitzerland.

In addition, the Department maintains a Conference Attache at Geneva. The
Attache”and his assistants are members of the Legation staff in Berne and are resi-
dent in Geneva., This staff is principally concerned with advance arrangements for
United States delegations to conferences convened in Geneva, most of which are meet-
ings of international organizations. The Conference Attache also makes advance sur-
vey and arrangement trips to other conference sites on the continent.

The "backstopping" for all of these missions is performed within the De-
partment by thg Bureau of United Nations Affairs.

B, Functions and Organization

1, United States Mission to the United Nations, New York City

All governmental contacts with the United Nations at its headquarters in
New York are channeled through the United States Mission. The Mission is organized
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along the lines of the United Nations itself and includes the United States Repre-
sentatives to the United Nations, the Security Council, the Economic and Social
Council, the Trusteeship Council, and other organs of the United Nations. All these
representatives report to the United States Representative to the United Nations.

In addition to organizational contacts, the United States Representative
maintains constant liaison with the various other national delegations located at
the seat of the United Nations, The United States Mission is largely a self=-cone-
tained operation in the managerial sense, though functioning under instructions from
the State Department in matters of policy and general administration,

Ma jor meetings such as the General Assembly sessions are usually attended
by United States Representatives appointed by the President. The remainder of the
delegation is made up of advisers, technicilans, and administrative /clerical employees
and includes personnel on the rolls of the United States Mission, the Department of
State, and other Federal agencies, During the period of the General Assembly, the
United States Mission provides continuous administrative, reporting, analysis, ref-
erence and technical services for the Delegation. However, the continuing type of
meetings are usually covered by members of the Mission's staff assisted by advisers
detailed from the State Department, For example, Ambassador Austin is the senior
United States representative attending all meetings of the Security Council. He is
also the United States Representative on the Headquarters Advisory Committee as well
as many other permanent bodies of the organization.

2. Office of the United States Representative to the United Nations
Economic Commission for Europe, Geneva, Switzerland

Since the United Nations Economic Commission for Europe is an operating,
" rather than purely advisory organization, which carries out its duties and functions
-through meetings of technical committees and subcommittees, it is necessary for the

United States to provide competent technical advisers to cover a meeting schedule
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which has reached well over 200 sessions during 1949 and is constantly increasing.
United States representatives not only attend meetings., They must analyze prcblems
to be considered, make recommendations regarding United States positions, advise
interested United States agencies of current developments, and maintain effective
liaison with delegations of other nations.

The United States Mission is organized similarly to the operating commit-
tees of the Economic Commission for Europe, The staff consists mainly of Foreign
Service Reserve officers and staff, and local employees as telephone operators,
chauffeurs, janitors, etc. The Mission, on the average, consists of twenty persons.

3. Office of the United States Counselor for UNESCO Affairs, Paris, France

The Office of the United States Counselor for UNESCO Affairs observes the
operations of UNESCO at its headquarters and reports on the progress being made on
the organization's program. It represents the United States in relations with rep-
resentatives of other governments in Paris on matters concerning UNESCO and serves
as a chamnel for all official correspondence in negotiations between the United
States and the Director General of UNESCO, The Office also maintains day-to-day
liaison with the Director General of UNESCO and his staff, facilitates appropriate
contact between United States organizations and individuals and UNESCO, and services
United States delegations to UNESCO meetings. The Mission consists of two senior
officers and two secretaries, The officers are Foreign Service Officers attached to
the embassy in Paris.

L4, Office of the United States Representative to the Council of the
International Civil Aviation Organization, Montreal, Canada

The United States is a member of the Permanent Council of International
Civil Aviation Organization. It also participates in the work of the several stand-
ing committees of the Council, Since the Council and these committees are in almost

constant session, the United States provides permanent representation at these
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meetings through a mission established in Montreal. This mission also acts as the
appropriate channel for all contacts between the organization and United States or-
ganizations and officials, It maintains permanent liaison with the Secretary Gen-
eral and provides assistance to all delegations attending meetings called by ICAO,
The Mission consists of eight persons: three of senior rank are Presidential ap-
pointees; the other five are administrative and secretarial, All are considered
State Department employees assigned to the field.

5. Office of the United States Representative for Specialized
Agency Affairs, Geneva, Switzerland

The activities of the United States Representative have centered around
the International Refugee Organization. Because of the extensive program and ex=-
penditures involved, the United States has found it advisable to maintain close
liaison with the IRO to keep the State Department fully informed on the day-to-day
operations of the IRO and the decisions, plans and long range programs being contem-
plated, The mission also maintains liaison with other national delegations at the
seat of the IRO, and provides technical advice to United States delegations to meet-
ings of the organizetion. In addition, the United States representative serves the
Department in day-to-day liaison with the World Health Organization, the Interna-
tional Labor Organization and the United Nations Office at Geneva, provides techni-
cal advice to delegations attending meetings of the organizetions concerned, and
serves on special assignment to international organization meetings elsewhere on the
continent,

The Mission consists of two persons, the United States Representative, who
- is a Foreign Service officer, and a secretary who is & departmentel person assigned
to the field. Administrative services for the United States Representative are pro-

vided by the staff of the Economic Commission for Europe also located in Geneva.,
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C. Representation at Regional Offices

No permanent representation is maintained at the United Nations Office at
Geneva nor is it ﬁresently anticipated that representation will be maintained at
other regional offices, 1f they are established., Necessary liaison with the United
Nations Office at Geneva is maintained through the Office of the United States Rep=-
resentative to the United Nations Economic Commission for Europe and the Office of

the United States Representative for Specialized Agency Affairs.
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VII., UNITED STATES PARTICIPATION IN THE ORGANIZATION OF AMERICAN
STATES ( PAN AMERICAN UNION )

A, Relation of Organization of American States to Pan American Union

The Charter of the Orgenization of American States signed at Bogota,
Colombia in 1948, establishes an organization into which the existing structure of
Inter-American agencies and agreements are to be incorporated. The 0ld Pan American
Union is now the General Secretariat of the new organization. The old Governing
Board of the Pan American Union has become the Council of the new organization,

The Bogota Charter provided for the following components of the Organiza-
tion of American States: The Inter-American Conference, which 1s the supreme organ
of the Organization and decides general action and policy; the Meeting of Consulta-
tion of Ministers of Foreign Affairs to consider urgent problems; the Specialized
Conferences, to consider technical matters; the Council of the Organization, which
comprises the permenent executive body and provisional organ of consultation; an
Advisory Defense Committee; and Specialized Organizations to perform specialized
technical functions. The Organization envisages an Inter-American Economic and
Social Council, an Inter-American Council of Jurists, and an Inter-American Cultural
Council, Not all of these units have been established. For example, the Inter-
American Council of Jurists will not be created until March of this year, the Inter-
American Cultural Council not until June or July. Certain Inter-Americen official
conferences and organizations have been designated in the Bogota Charter as Inter-
American Specialized Conferences and Inter-American Specialized Organizations.

B. United States Participation

United States participation in the Pan American Union was authorized by
executive action following the resolution of the first International Conference of
American States (1890), In 1931, the Senate expressed consent to ratification of

the Pan American Union Convention of 1928. While this convention did not formwally
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come into effect, because it was never ratified by a sufficient number of nations,
the convention as ratified is considered an additional authorization of U, S. par=
ticipation and payment of its quota. The State Department hopes for the ratifica-
tion of the Charter of the Organization of American States during the present ses-
sion of Congress.

C. United States Representation

In recent years, in keeping with a decision of the Mexico City Conference
of 1945, the appointment of a full-time special representative with the rank of Am-
bassador to represent the United States.to the Governing Board of the Pan American
Union (now the Council of the Organization of American States) has replaced the old
practice of appointing the Secretary of State to be the United States representative,
The present special representative is "back~stopped” by the Bureau of American Re-
public Affairs in the State Department, in the same manner as the Bureau of United
Nations Affairs "back-stops" the United States delegation to the United Nations,
although the latter Bureau has primary responsibility for administrative and budget-
ary matters concerning the regional organizations as well, The special representa-
tive has no staff of his own and is not considered to be a "delegation." The loca-
tion of his office in the State Department building facilitates his obtaining infor-
mal advice and assistance in addition to the formal instructions which the Secretary
of State may issue to him,

Since the creation of the Inter-American Economic and Social Council in
the Orgenization of American States, the United States has also had a special repre-
sentative to that organization. He also holds the rank of Ambassador and is "back-
_stopped” formally by the Bureau of American Republic Affairs., In practice, he works
very closely with the economic units of the State Department and with the Assistant
Secretary for Economic Affairs, and with the Office of United Nations Economic and
Social Affairs of the Bureau of United Nations Affairs,

Neither special representative is responsible to the other.
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D. Role of United States Representatives in Meetings of the Inter-
Amerlican Conference

Although it 1is assumed that the speclal representative of the United
States to the Council of the Organization of Americen States and to the Inter-
American Economic and Social Council of the Orgenization would be included in a
United States delegation to an Inter-American Conference (viz., tha major confer-
ences, of which nine have been held), it is not assumed that either would automati-

cally be the head of such a delegation.
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VIII. NATIONAL DELEGATIONS TO MAJOR INTERNATIONAL CONFERENCES

A. TForming the Delegation

Responsibillity for the organization and administration of United States
Government participation in all international conferences centers in the State De-
partment's Bureau of United Nations Affairs. Such responsibility includes both the
regular and ad hoc meetings of the United Nations, its subordinate bodies, and its
speclalized agencles, and the mestings of other intergovernmental organizations, as
well as meetings called by governments or private organizations and having no direct
connection with international organizations in which the United States participates,
This arrangement of responsibility 1s in keeping with the State Department's general
responsibllity for leadership in United States international relations. Within the
Bureau of United Nations Affairs, the Division of International Conferences 1s re-
sponsible for obtalning sultable representation of the interests of other Federal
departments and agencles, and of private groups, assoclations and indlviduals, re-
garding questions of conference participation, delegations' size and composition,
1ns§ructicns and reports. Funds for participation and administrative arrangements
incident to participation are also centersed in this Division.

The Divislon of International Confersences "registers" a conference ex-
pected to require State Department asslstance sometimes as long as two to four years
in advance of the convening date. It also "budgets" for the conference in light of
information obtalned from within the State Department, its foreign missions, other
agencles, and conference authorities. Involved is an evaluation of the confersnce
vis-a-vis other anticipated conferences and the obJective of affording the best pos-
8ible use of avallable funds for all conferences. For each fiscal year, ths Division
‘prepares an estimate of conference funds required which is submitted to the depart-
mental budget office for use 1n determining the total international activities funds

to be requested from Congress, The eatlmates approved by the State Department!'s
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Budget Officer, which include specified amounts for contingencies in the interna-
tional conference field, next proceed to the Bureau of the Budget in the Executive
Office of the President, which may approve or revise the estimates, and these are
transmitted to Congress as a part of the total budget recommended by the President.
The selection of netional delegations to international conferences creates
a problem of esteblishing a balance, in terms of national interest, between various
interests and pressures, and the requirements occasioned by the conference agenda.
Heightening the difficulty are the limited funds and facilities aveilable for con-
ferences from public and private sources. Also, generous acceptance of agency and
personal demands for representation sometimes results in overly large and poorly
coordinated delegations., In determining United States delegations, the Division
analyzes the requirements for participation as based on the agenda and a reconcilia-
tion of the interests of the other departments and private organizations through
negotiation and the establishment of substitutes for direct representation, e.g.,
membership on preparatory committees and soliciting recommendations on the delegation
instructions,
To obtain recommendations for delegation memberships, the Conferences

Division utilizes interdepartmental committees, ad hoc committees, and direct solici=-
tation from agencies, public and private, as situations warrant. Generally, the
Division seeks to reconcile the following in this phase of its task: (1) & squaring
of the delegates and their technical specialties with the coverage of agenda items,
including the designation of a principal spokesman for each major committee of the
conference; (2) recognition of a given subject-matter; (3) personal technical compe-
"tence, including ability to cover more than a single section of the agenda; (4) the
necessity for private representation, including pertinent regional group, and per=-

sonal factors; (5) skill in group negotiation. The delegation list formed upon these
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congiderations is discussed i committee or directly with the pertinent substantive
areas within the State Department and other Interested departments and agenciles.

The completed list is forwarded by the Conferences Division to the appropriate high-
er authority, whether the President or the Secretary of State. The list at this
stage Indicates the concurrences of the State Department units, the Assistant Secre-
tarles having Jjurisdiction over them, and of other departments and asgencies con-
cerned,

In the preparation of Instructions for the United States delegation, the
International Conferences Division seeks to assure (although scmetimes unsuccessful-
ly) that all interested agencies play their dus role. Position papers representing
the coordinated view of all the interested government agenciles are turned over to
the Conferences Division for incorporation in the written instructions submitted to
the appropriate higher authority for final approval and signature (the Secretary of
State or Assistant Secretary responsible for the subJject area), The Division has
developed standard general provisions to be Included in instructions concerning the
responsibility of the Chairman, the delegation of authority, etec.

In addition, the Conferences Division arranges delegation meetings at
which key officials responsible for substantive areas included in the agenda discuss
the position papers and the general background. The Office also arranges to have
the delegation briefed on any special political problems anticipated and on adminis-
trative services avallable to delegatlon members en route and at the conference site,
as are of general interest to delegation members. Whenever possible, the Division
arranges for the Chlef of the U. S. Misslon at the seat of the conference to brief
) the delegation members on the local situation, including political factors within
the host Government, and local customs, In collaboratlion with the State Department's
Division of Bilographic Information, the Conferences Division also makes available
biographic data on key conference offlcials of the host Govermment and of participat-

ing delegations,
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B. "The Delegation Secretarlat

The secretariat of the United States delegation may be provided by the
Conferences Division from its staff, or, in collaboration with the Office of Person-
nel, from other units of the State Department or from other departments and agencies,
The delegation secretariat is customarily headed by an International Conferences
officer, trained and experienced in conference techniques. The technical secretary
is drafted from one of the substantlive areas concerned. The number and types of
subordinate staff of the secretariat are determined by the Conferences Division ac-
cording to the estimated work load. The Division's responsibility for secretariat
personnel is limited to furnishing a minimum number of key officers and clerical
personnel., This portion of the smecretariat staff may very from one to as many as
six officers. These persons are carefully selected to assure that the best quali-
fied serve, which usually entalls that the secretariat is composed on a detailed
basis,

The State Dgpartment has found that when the United States participated in
few international conferences, there was no problem of recrulting sufficient person-
nel from the Department for secretariat needs, Nowadays, however, with United States
perticipation in international conferences greatly increased, it has become increas-
ingly difficult as well as inappropriate to obtain proper personnel without placing
an undue burden upon the whole Department. The Office of Personnel has developed
procedures meking a proportionate levy of personnel from the interested offices and
divisions of the department, and other departments and agencies substantially inter-
ested in particular conferences, Such a practice has permitted a wider selection of
competent secretariat personnel, It also precludes limiting conference attendance to

v

personnel of the International Conferences Division.



- 61 -

C. Reports of Delegatlons to Home Government

The International Conferences Division has continuous responsibilities
concerning the reports of United States delegations to the home govermmsnt. Plans
are made both before and during the conference to foster prompt completion of the
report, The Division!s Research and Editorial Section serves to fashion the re-
ports into suitable form for publication. Where the United States is the host gov-
ernment, this Section 1s responsible for orgenizing the proceedings and documents in
complete readiness for publication,

The International Conferences Division has other publishing duties, It
annually issues the volume, "Participation of the United States Government in Inter-
national Conferences," which includes accounts of all intermational conferences in
which the United States participated officlally during the preceding fiscal year.
The Division also issues, on a quarterly basis, a "List of Intermational Conferences
and Meetings," which provides the date, name and place, background, agenda, partici-
pation, and other data for each international conference in session or scheduled
during the calendar year. Each month the Division prepares a calendar of meetings
of international organizatlons and conferences for publication in the Department of

State Bulletin.

The publicity engendered by a conference during its progress or in its im-
mediate aftermath 1s in great part the responsibility of the International Confer-
ence8 Division. Press releases on all international conferences to which the Govern-
ment 1s party are prepared by it and turned over to the Department's Office of the
Special Asslstant for Press Relations, Articles from the Bulletin are arranged for,
edited, and sometimes drafted by the Division, These articles glve substantial ac-
counts of the conference -- the background, the agenda, the countries participating,
the United States delegation, the conference organization, the results of the mesting,

and plens for the next conferencs.
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D. Standardization of Conference Planning and Procedures

The International Conferences Division is establishing standard procedures
for international conferences and United States delegationa, A training program for
international conference personnel =-- secretariat and delegates -- 1s maintained by
the Division. The following standard procedures have been treated in published
form: a collection of approximately 100 alds on the organization and running of
conferences and delegations; a General Information Memorandum for each delegation
advising on the origination of the conference, its program, arrangements for the
United States Delegation and the conference site; a Guide (when the United States is
host government) for use at the Conference Site, which describes conference arrange-
ments for the delegates, services of the secretariat, and confersnce directories.
The Guide is distributed to all participants of the Conference, sometimes in more
than one language. There are also the Chairmun's Handbook, the Secretary of Delega-
tion Handbook, the Fiscal Manual and the Secretariat Handbook which describe the re-
sponsibilities and duties of various members of the delegation.

E. Participation of legislators in Internaetional Conferences

A special feature of United States participation in major international
conferences 1s the presence of members of Congress among the delegation., The legis-
lators may be from either or both of the major parties; e.g. Senator Commnally (Demo-
crat) and Senator Vandemberg (Ropublican) were Delegates to the U. N. preparatory
conference in London; Senator Brewster (Republican) and Senator McCarran (Democrat)
were delegates to the Bermuda aviation conference, More frequently, the legislators
serve as "Congressilonal advisers"., Views are mixed concerning the desirability, as
a general practice, of leglslators as participants in international conferences.
0ften the conferences have served to enlarge the understanding of legislators whose
personal support may be invaluable in the Congressional phases of conference deci-

sions, On the other hand, it has been seen that legislators are sometimes hesitant
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to play a helpful role for fear of prejudicing their Congressional position. Also,
there may be embarrassments when leglislative members of delegations faill to stay
within instructions. Such incidents have led to the suggestion that the role of
leglslators ought to be limited to that of observers which might preserve the ad-

vantages and avoid the liabilities of their participation as delegation members.
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IX. DISCHARGE OF UNITED STATES OBLIGATIONS TO INTERNATIONAL ORGANIZATIONS
AND CONFERENCES

A, Tinasnclal Obligations

Nearly all the assessments which are due from the United States to inter-
national organizations are centralized in the budget estimates of the State Depart-
ment., In scattered but very minor instances, however, these assessments are decen-
tralized in the estimates of the Departments and egencies other than State which ars
directly concerned with an international organization. All of these estimates,
whether in the State Department or elsewhere, are combined as parts of the Presi-
dent's Budget which in January of each year is submitted to Congress. The estimates
are defined before the Appropriations Committees of the House and Senate by the De-
partments which are identified with the particular estimates. Where necessary, how-
ever, departments provide mutual ald if estimates are Jeopardized in a leglslative
committee and affect programs of concern to several departients.

Appropriations are made directly to the department which submitted the
ostimates. Thus appropriations relative to international organizations are made to
the State Department, except for a few small orgenizations. These appropriations
provide for the costs of Unlited States Misslons to international organizations.
Ordinarily, appropriations are enacted very shortly before the new fiscal year be-
gins on July 1, or in some cases they are made after the fiscal years begins.

The foregoing is the standard process required under the Constitution.
Thus no United States delegations to an intermational meeting can commit Congress to
the appropriation of funds for any projJect or purpose. In recognition of the changed
emphasis in foreign affalrs since the end of World War II, Congress provided an In-
_ternational Conferences Appropriation for the first time in the fiscal year 1945 for
the cost of United States participation in international conferences. This appro-
ﬁriation obviated the need for seeking special appropriations for particular inter-

national meetings, as was required in the past,
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A further trend evident 1n Congress 1s the increasingly detailed scrutiny
which its committees apply to United States budgetary assessments for international
organizations, Illustrative is the work of the Subcommittee on Relations with In-
ternational Organizations of the Senate Committee on Expenditures in the Executive
Departments. Also, Congress when accepting Unlted States membership in the World
Health Organization and the Food and Agricultural Organization, fixed a celling on
budgetary contributions.

There follows a list of international organizatiomson which the United
States participated as a contributing member during the fiscal year 1949, Those or-
ganizations marked with an asterisk (*) are financed by the State Department's In-
ternational Conference Apprcpriation,

1, UNITED NATIONS AND SPECIALIZED AGENCIES 1/

United Nations (including International Court of Justice and
International Children's Emergency Fund)

Food and Agriculture Organization

International Civil Aviation Organizatlon

International Labor Organization

International Refugee Organization

International Telecommunication Union

United Nations Edqucatlonal, Sclentific and Cultural Orgenization

Universal Postal Union

World Health Crganization

2. INTER-AMERICAN ORGANIZATIONS

Amerilcan Internaticnal Institute for the Protection of Childhood

Inter-American Indiasn Institute

Inter-American Institute of Agricultural Scilences

Inter-American Radlo Office

Inter-imerican Statistical Institute

International Office of Postal Union of Americas and Spain

Pan American Institute of Geography and History

Pan American Rallway Congress

Pan American Sgnitary Organization

Pan American Union (its budgzetincludes expensges for the Inter-American Defense
Board and the Inter-American Commission for Women)

3. OTHER ORGANIZATIONS 2/

Bureau of the Interparlismentary Union for the Promotion of
International Arbitration
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Cape Spartel and Tangier Lighthouse

Caribbean Commission

Central Rhine Commisgion¥*

Inter-Allied Reparation Agency*

International Authority for the Rulir*

International Bureau for the Protection of Industrial Property

Internationel Bureau for the Publication of Customs Tariffs

International Bureau of the Permanent Court of Arbitration

International Bureau of Weights and Measures

International Cotton Advisory Committee®

International Council of Scientific Unions and seven
Assoclated Unions

International Criminal Police Commission

Internationael Hydrographic Bursau

International Meteorological Organization¥*

International Penal and Penitentiary Commission

International Seed Testing Assoclation*

International Statistical Bureau at The Hague

Internationel Sugar Council

International Tin Study Group¥

International Union of Official Travel Organizatione*

Permanent International Association of Navigation Congresses

Rubber Study Group#*

South Pacific Commission

The organizations listed under this heading do not include the
Internationel Bank for Reconstruction and Development or the
International Monetary Fund, which are financed by capital sub=-
scriptions from Member Governments and income from operations
rathser than by annual contributions.

For the fiscal year 1950, in additlion to the organizations listed
under this heading, with the exception of the International Sta-
tistical Bureau at The Hague, the United States 1s expected to make
an annual contribution to the International Whaling Commission and
the International Wheat Council.

The appropriations, both for United States contributions to international

organizations and for the comt of United States delegations are administered by the

Bureau of Unlted Nations Affairs under the general supervision of the Deputy Under

Secretary for Administration and his budget office.
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B. Informational Obligations

Requests for information from the United Nations, its specialized agen-
cies, and other international organizations are made directly to the State Depart-
ment or, by agreement, to the Federal agency charged with supporting United States
participation in the international organization from the standpoint of its substan-~
tive or technical interest. This supporting unit then is responsible for obtaining
the necessary date from the proper governmental department or agency and transmit-
ting it back to the requesting organization. In most instances, the Bureau of
United Nations Affairs is the supporting unit in the State Department charged with
this informational obligation. In other instances it may be a unit in some depart-
ment or agency other than the State Department. For example, the Agriculture De-
partment has this function with respect to the Food and Agricultural Organization
(FAO) and the Jabor Department is the point of contact with the International labor
Organization (ILO). Sometimes the requests for information are so extensive that
additional appropriations or special arrangements with the Budget Bureau for the use
of funds in one or more departments are required.

C. Action Obligations

Responsibility for action upon recommendations, agreements and conventions
arising from United States participation in intermetional orgenizations and confer-
ences, as in the case of informational obligations, lies with the appropriate sup-
porting unit in the Executive Branch., Agsain this responsibility may rest on the
State Department, in which case the Bureau of United Nations Affairs usuelly is the
supporting unit, or with another department or agency.

In the particular case of the Bureau of United Nations Affairs, it has the
responsibility for assuring, to the maximum extent feasible, that action is taken by
the United States in accordance with commitments entered into as a member of the

United Nations and certain affiliated organizations. In discharging this responsibility
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the Bureau deals directly with other units of the State Department and with other
agencles of the government. The Bureau may, and often does, draft the necessary
documents, whether in form of multilateral agreements, executlve orders or depert-
montal orders., Where the interests of other govermmental agencies are concerned,
the Bureau secures the requisite clearances. In instances where the matter re-
quires drafting of documents or other action by other units within the State Depart-
ment or by other departments or agenciles, they will proceed with the necessary

action with UNA checking up to see that they do so.
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X, THE ROLE OF THE CONGRESS IN FOREIGN AFFAIRS

A. Povers

The roles of the President, the State Department, and other agencies of
the Executive branch cannot be described as mentioned earlier, without reference to
the role of the Congress in foreign affairs. To a degree strikingly surpassing that
of most legislatures, the Congress has an Imposing part, conferred by verious pro-
visions of the Constitution. The Senate, for instance, can approve or reject Presi-
dential nominations for the posts of "embassadors, other public ministers and con-
suls." Likewise, its approval is required in the appointment of other high officials
in the Executive branch. The Senate may, and sometimes does, use this power to af-
fect the conduct of foreign relations, and because of that possibility, the Presi-
dent ofteh consults with Senate leaders before meking his formal nominations.

The treaty-meking process, as established in the Constitution, 1is also
shared between the President and the Senate. Pollicy formulation and negotiatlon is
carried on by the Executive branch alone; rat;}iéatibn is effected by the Presidént
with thg;advice and consent of the Senate., The President is free to refuse ratifi-
cation even though the Senate has granted its constitutional "advice and consent."
The Senate, on the other hand, may grant its comsent subJject £o amendments to the
text of the treaty or with otherAreservations and conditions, Under the Constitu-
tion, the comsent must derlve from two-thirds of the Senators present, a severe re-
quirement because of the heavy majority involved, which has often operated to defeat
treaties that would have been approved under a simple majority rule., Desire to
avoid the difficulty has caused resort to a number of devices, constitutlonally
valid, for concluding international agreements. The device most common 1s the
“executive agreement" by which the President, acting upon his own authority under
the Constitution, or by authority delegated to him by the Congress (by legislation or

by previous treaty), makes agreements with foreign governments, Many such agreements
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require implementing legislation, particularly in the form of appropriations, so
that the Congress may review the policy contained in the agreement, and even prevent
the attalnment of its obJectives.

Both the treaty power and the power to make executive agreements have been
employed as the basis of United States participation in intermational organizations.
The United States entered the United Nations originally by treaty; and, of the
specialized organizations of U,N., the Unlted States Joined the International Civil
Aviation Organization and the International Telscommunications Union by treaty. In
addition, the World Meteorological Organization, in which the United States is al-
ready a member by treaty, but which has not heretofore been a speclalized agency of
the U, N., 18 to be reorgenized as such a specialized organization, The Interna-
tional Maritime Consultative Organization, now being formed, may have the membership
of the Unlted States provided for by a treaty now before the Senate. Other inter-
national organizations the United States has Joined through executive agreement, Of
the list of international orgenizations on page 65, the nine agencies marked with an
asterisk (¥) were Jjoined by the United States by executive action without authoriz-
ing legislation. These nine are temporary organizations. In some, United States
participation’is temporary; others are new organizations in which United States par-
ticlpation will subsequently be covered by leglslation when the full requirements of
participation are known. The other thirty-four organizations listed on page 65 have
United States membership through specific Congressional authorization, either by
treaty, or by legislative action authorizing or approving an executive agreement.

Though the general leglelative powers of the Congress have always been
significant in foreign policy, in recent years their importance has substantlally
increased. Since 1945, the British Loan Agreement, the Greek-Turkish Ald Progrem,
and the European Recovery Program have all required Congressional authorizations and

appropriations, The participation of the United States in the work of the U. N. and



- 71 -
its specialized agencies is possible only because the Congress makes funds avail-
gble for the purpose. A variety of general legislative powers affect foreign af-
fairs. Enumerated powera of the Constitution, such as those to declare war, to
maintain a navy, to lay and collect taxes, and to make appropriations, and general
powers, such as those to provide for the general welfare and to make all laws that
are necessary and proper for the execution of the enumerated powers, together give
the Congress an impressive role in foreign affairs., It 1s to be noted, in explana-
tion of the Congress's present rising importance in these affairs, that as foreign
and domestic policies grow increasingly intertwined, as they are today, the impact
of Congressional power upon foreign affairs increases. Domestic programs, such as
the price support programs in agriculture, for instence, affect Unlted States com-
mercial policies abroad, and the federal budget, though a domsstic matter, is of
critical importance in the scope of the European Recovery Program,

The investigatory power of the Congress, broadly sanctioned in holdings of
the Supreme Court, is also applicable to foreign affairs, although its principal use
has been in domestic subJects. Generally, the Senate has been more active in the
foreign affairs fleld than the House, although in recent years the Senate Foreignz
Relations Committee has not used the investigatory power extensively. A recent
aspect of the investigatory power is the "watchdog" committee == the joint Congress-
ional committee -- established to oversee the exscution of policies that the Congress
has laid down, Illustrative is the Joint Committes on Foreign Economic Cooperation
Act of 1948, which constantly studies economic assistance programs and reviews the
progress made in their execution, The reports of the committes to both houses of
the Congress have contained recommendations for revision of the legislation under

which the European Recovery Progrem is administered.
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Among the world's leglslative bodies, the committees of the Congress have
incomparable power., They may rewrite measures referred to them, or withhold meas-
ures from the floor of the Congress, a tactic which is difficult to foll. For what
a committee determines also largely determines the action to be taken by the house
in which the measure is under consideration. 1In no other portiomn of government af-
falrs is commlttee action more vital than in foreign affairs. The Senate Committee
on Forelgn Relatlions and the House Committee on Foreign Affalrs once had virtual
control over foreign policy matters before the Congress. At present their influ-
ence is somewhat lessened, since other committees, those dealing with appropriations?
the armed services, agriculture and commerce, for instance are deeply involved in
foreign policy matters,

Among the various committees, there is eonsiderable duplication of effort,
partly owing to the bicameral system, partly owing to overlaps of Jurisdictionill.
The Foreign Affalrs Committee in the House of Representatives and the Foreign Rela-
tions Committee in the Senate are major sources of duplication in the handling of
enabling legislation., The same is true of the committees which handle the appropri-
ations (the Senate and the House Appropriations Committees) and in recent years
there 1s a growing overlap between the smo-called "policy" committees and the eppro-
priations committees. Major international programs must often undergo close scruti-
ny in all these committees, and top exscutive officlals must spend considerable time
testifying before several committees on the same subJject matter.

The House Appropriation Committee is particularly instrumental in making
policy., Instead of examining a proposed appropriation to determine whether 1t 1s:
duly authorized and whether 1t would be a proper expenditure of funds, the House
committee often proceeds to review extenslvely, and often with adverse effect, the

policy for which the appropriations have been requested.
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In addition to its constitutiocnal authority and the mechanisms through
which 1t operates, mention must also be made of the idea of party responsibility in
the Congress. The Congressional party system is usually weak, Although ccmmittee
chairmen and the Eiééiﬁéﬁ£"555”£5“6?‘£ﬁs“ééme péfty iabel, they still may be opposed
upon important policy questions. The conflict 1s, of course, even worse when the
President and the Congress are of different parties, This circumstance has been
somewhat eased by the development In recent years of the "bipartisan foreign poliey,"
or general agreement between the leaders of the political parties in Congress to
consider forelgn policy questions on their merits for the national welfare, without
regard to party division., It was largely through bipartisan support of the policy
on participation in international organizationg that the United States was able to
exerclse initilative in creation of the United Nations, to exert its influence in
the U. N., to undertake the program of ald to Greece and Turkey, to implement the
Marshall Plan, and to carry out other recent policies such as the North Atlantic
Treaty and the defense program for foreign military assistance.

B, Liaison

The State Department has recognized the importance of Congressicnal
liaison by constituting a special officer with such duties. In 194k, there was
established an Assistant Secretary of State for Congressional Relations., After
the war the office lapsed, and it was not revived until 1949, in pursuance of a
recormendation by the Hoover Commission that liaison with the Congress ought to be
asglgned to a high-level official who can represent authoritatively the views of
the Secretary. The present Asesistant Secretary for Congressional Relations has
several assilstants, one of whom 1s assigned to each of the houses of the Congress.
The Assistant Secretary keeps in touch with high-level staff meetings in the
department when policy decisions are reached, gains accurate information on pollcy
for use in consultations with members of the Congress, and participates 1in the

formulation of policy from the viewpoint of Congressional relations,
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XI, A GENERAL EVALUATION

The record, viewed in its entirety, reveals that the numercus departments
and agencies of the United States Government are well aware of the high stakes in=-
volved today in international cooperation. They recognize the significance of the
commitments arising from participation in international organizations and seek to
live up to them. This is evident in the extensive establishment, since the end of
the Second World War, of special organizational units in the State Department and
in other departments and agencies to facilitate the discharge of international re-
sponsibilities,

Important parts of the machinery of the Executive Branch have been sub-
Ject to reorganization because of the new demands of cooperative international ac-
tion. Within the State Department itself there has been a continuous study of the
effectiveness of the machinery for international affairs, and particularly of the
machinery for United States relationships with international organizations. As
noted, a number of reorgenizations have occurred within the Department since the
close of the War. Of all the reorganization efforts in the postwar period, the
most comprehensive is the study conducted by the Hoover Commission. This group
employed "task forces" to examine numerous segments of the Executive Branch, in-
cluding those dealing with foreign affairs. Its conclusions have provided the
basis of a number of legislative and administrative measures, already accomplished
or contemplated, which have revised the administration system for the conduct of
international affairs. Some of the more important of these have been noted in this
discussion,

These efforts, and commentaries by various students of our organization
for participation in internationsal affairs, indicate several problems which are of

major interest in the United States today.
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First, the State Department and the other departments and agencies have
realized that the old attitudes toward the conduct of foreign policy had to be pro-
foundly changed to take into account the existence of international organizations,
The United Mations and its specialized agencies, the Organization of the American
Republics, the numerous other international organizations herein listed, in which
the United States participates, have all occasioned important changes in the sub-
stance and methcd of United States foreign policy. This, in turn, has required al-
teration of the methods used for participation in foreign affairs.

Second, there is the realization that today the relation of foreign poli-
cy to domestic policy is far more close and sensitive than in the past and that
many matters once regarded as propefly reserved for national action have become
more and more matters of international concern. The war and postwar disturbances
have emphasized the interdependence which has arisen by reason of modern science
and technology. The subject matters of the various international organizations
listed herein exhibit this point. As a former Secretary of State, Henry L, Stimson,
has remarked, "Foreign affairs are now our most intimate domestic concern,”

Third, a practical administrative problem grows out of the previous
point: how can the whole government, both in its international and domestic activ=-
ities, be welded into an effective unity? The seriousness with which this problem
is regarded throughout the Executive Branch is shown by the numerous interdepart-
mental committees now working in the international field which require the partici-
pation of agencies whose functions are primarily domestic in nature. The Hoover
Commission's study of foreign affairs, with its emphasis upon means for coordinate
ing international policies throughout the executive branch, was furtherrevidence
that the administrative problems involved in United States participation in inter-

national organizations are not being ignored,
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Relationships between the Chief Executive and Congress have traditionally
caused difficulties in coordination. Throughout American history there has been
rivalry as well as cooperation between the two branches in international matters.
The Constitution has given each branch functions and powers which it can exercise
independently of the other, and in many matters both branches have a role, The
pride, and the differences in organization and function, of each branch make the
problen of suitable relations one of the most difficult in American government to=
day. However, it is widely recognized that the reduction of this rivalry is essen-
tial if the United States is to conduct effectively its present role in world af-
fairs, And, at the risk of over-optimism, it is possible to see an increasing
willingness to experiment with means which will facilitate cooperation between the
Executive and Congress,

Finally, there are difficulties in the coordination of governmental ac-
tivities which emerge from the relations between the government and the people,

For its active role in world affairs, the United States requires an alert and in-
formed public opinion, The development of that opinion presents challenging prob=-
lems, In a democracy, the public will is rarely unitary. Special interest groups,
segmenting the populations, are highly organized and vocal, and it is often diffi-
cult for public officials to know which portions of expressed opinion deserve the
greatest weight on & given question, Certain segments of public opinion may support
inconsistent policies simultaneocusly, and the government must take a stand on one

or the other. Again, the government may be required to move cautiously in a direc-
tion in which the public is unwilling to follow, Increased attention is being given
in public agencies to techniques for discovering public opinion, and for means to
explain more effectively to the public the different objectives which have been es-

tablished or might be chosen in international affairs,
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Altogether, the United States today seems to realize that its role in
world affairs and in the support of international orgenizations, is enormous and
complex; and that the job can be done better than it is being done, and that steps
must be taken toward improvement. We may expect that the new arrangements, after &
period of experience, likewise will be subject to critical examination. The ma-
chinery for participation in international organizations nmust be continuocusly sube=

ject to review and improvement.





