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Twenty-First Century Governance: Ten Strategies for Success
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The basic building blocks of democracy in the twenty-first century are networks of teams and 
partnerships that leverage wisdom and resources to deliver better results for more of us.1 These 
networks and partnerships form the basis of a systems model of governance. 

From the systems view, national goals cluster into logical groupings where partnerships 
solve problems by delivering agreed-upon services. Results are measured. Communication is 
comprehensive, and mechanisms for coordinated management are required. The work unit is 
the performance network composed of teams and structures responsible for quality services and 
problem solving.

Almost universally, public and private sector executives understand how and why organizations 
integrate mission, vision, goals, strategies, resources, and performance measures. The result is 
often published as the annual strategic plan or performance report. 

Rarely do these talented executives work through the challenges of multiagency, multi-partner, 
multilevel collaborations that require complex coordination and thoughtful communication. Yet 
it is just such cross-boundary coordination and integration—in all domains of democracy—that 
promise the best results and the most efficient use of constrained tax dollars. 

The old model of governance is agency-centric planning, budgeting, working, and evaluating. 
The new model of governance solves our most important national problems through interagency 
and cross-boundary coordination, communication, and delivery of quality services by talented 
teams and partnerships.

This article presents ten strategies for working across traditional agency boundaries. They are 
based on best practices from:

• The Federal Aviation Administration’s Next Generation Air Transportation System 
(NextGen) governance structures.2

• Discussions about the characteristics of NextGen-like structures.3

• The counterterrorism study “Toward Integrating Complex National Missions,” sponsored 
by the Project on National Security Reform.4
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• Congressional testimony from the Special Inspector General for Iraq Reconstruction.5

• Government Accountability Office reports on multiagency initiatives.6

• The core principles of multi-track diplomacy.7

• The key practices of classic reinvention.8

• The successful multiagency, multi-partner efforts of New York City’s Department of 
Probation.9

Final comments consider the nature of the interagency space, a shared language for multiagency 
work, and how the problem-solving aspects of interagency work touch the activities of peace 
building and the psychological dynamics of peacemaking.10

If CoordInatIon Is the solutIon, What Is the Problem?

In 2010 Congressional testimony, Stuart W. Bowen, Jr., the Special Inspector General for Iraq 
Reconstruction, told the Commission on Wartime Contracting in Iraq and Afghanistan, with some 
urgency: 

… lack of unity of command and its consequent effect on unity of effort has been 
chiefly responsible for the failure to realize ambitious reconstruction goals in Iraq. 
. . .Simply put, the current bureaucratic divisions that hamper reconstruction efforts 
in Iraq today will recur in future stabilization and reconstruction operations unless 
significant changes are made.11

The Office of the Special Inspector General has published many reports describing coordination 
problems and has made strongly-worded recommendations to address these concerns.12 The final 
report “Learning from Iraq” summarized its audit experience from 2004 through 2012.13

The report first calls for a systems perspective (balancing security, political, and economic 
interests). The lessons then focus on integrated management structure; integrated information 
systems; effective personnel policies; enhanced oversight of contracts, including oversight of 
private security contractors; closer partnerships with host countries; and linking the inspector 
general’s authority to the mission not funding.14

Amazingly, as the 2010 testimony described, even though the Department of Defense had 
gone so far as to establish stability operations as a core military mission on par with offensive and 
defensive operations, and the Department of State had established the Office of the Coordinator 
for Reconstruction and Stabilization, management and integration problems remained.15 Currently, 
media reports are headlining $8 billion of wasteful spending in Iraq reconstruction efforts.16

The reports of the Inspector General have analyses and recommendations that apply to 
interagency efforts across all of government. The issues are unity of command, unity of effort, 
bureaucratic divisions, and the difficulties of cooperation and integration. The recommended 
solutions include coordinated management structure, stronger partnerships, and clearer interagency 
purpose and goals. 

The same themes can be found by searching for “interagency” studies on the website of the 
Government Accountability Office, the research arm of Congress. These studies cover such multi-
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partner projects as weather satellites, combating gangs, affordable housing, disaster recovery, AIDS 
relief, nuclear security, seafood fraud, health care for veterans, aviation weather, mine safety, food 
safety, and financial market regulation.

Even a quick read of a selection of these reports suggests that interagency efforts often show 
(1) a lack of clarity regarding purpose, roles, and responsibilities, and (2) insufficient strategies for 
aligning goals, leveraging resources, measuring results, and defining procedures to operate across 
agencies.17 These challenges of multiagency coordination and integration can be found across all 
departments of government.

the CounterterrorIsm rePort

The same issues along with system-level analysis and specific lessons for the interagency 
community can be found in the 2010 counterterrorism report, “Toward Integrating Complex 
National Missions,” sponsored by the non-profit Project on National Security Reform.18 The 
report essentially begins by saying reality is interconnected; government is divided into separate 
agencies: “The fluid nature of modern terrorism necessitates an agile and integrated response. Yet 
our national security system is organized along functional lines (diplomatic, military, intelligence, 
law enforcement, etc.) with weak coordinating mechanisms across these functions.”19

The counterterrorism report adopts a whole-of-government perspective. It names interagency 
processes “the connective tissue” and finds that many challenges of coordination can be addressed 
by “connecting the dots” and strengthening “the interagency space.”20 

Whether Iraqi reconstruction, violence in America, training for twenty-first century jobs, 
universal healthcare, quality education, or peace building around the globe, multiagency work 
confronts the same challenges. Most government-driven, multi-partner national initiatives 
have no unified mission, no integrated funding, no single point of coordination, no meaningful 
accountability, and few defined procedures for operating across agencies, not to mention the 
challenges of structure, politics, and culture. 

For example, at the federal level, there is no current institutional mechanism for reconciling 
contradictions across agency plans, policies, technologies, or operations. No institutional 
mechanism exists to leverage the resources and skill sets of agencies doing related work. The 
business community mirrors this lack of shared situational awareness, since billions of dollars 
in individual contracts are awarded by individual government agencies most often to individual 
corporations. At the same time, Congressional and partisan turf lines make sure that individual 
politicians maintain personal influence over individual budget items. The academic community 
does little to prepare business or government executives for the challenges of cross-boundary 
leadership. The federal government is woefully behind in using new conferencing and town hall 
technologies, so citizens are more and more disconnected from government of the people. And the 
culture of the government workforce is both overly competitive and demoralizing.

Given those restraints and limitations, the remainder of this article describes ten strategies for 
successfully working across traditional boundaries to achieve complex national missions.
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ten strategIes 

1. Craft a strategic plan suitable for interagency realities.

2. Seek best practices for subject-matter and interagency goals.

3. Prioritize activities to move forward.

4. Clearly shift from planning to implementation.

5. Create enduring mechanisms for coordination.

6. Reinvent, streamline, update, automate, and consolidate.

7. Build a network of partnerships.

8. Communicate, communicate, communicate.

9. Manage through integrated plans and budgets.

10. Measure progress and cost savings.

1– Craft a Strategic Plan Suitable for Interagency Realities

A short, easy-to-read, yet comprehensive strategic plan can help align the multiple partners 
of a complex initiative with a clear statement of mission, vision, goals, priorities, and expected 
outcomes. Such a clear blueprint is often missing in multiagency work. 

A good strategic plan can resolve interagency confusion by providing a unified mission, 
describing how activities will be coordinated, and making the commitment to meaningful 
accountability. A good plan highlights the importance of building partnerships and identifies 
principles for operating across agencies. The strategic planning meeting itself is a team-building 
activity when discussion revolves around short, plain-language agreements about mission and 
goals.

As the eloquent counterterrorism report “Toward Integrating Complex National Missions” 
painstakingly showed, such a result is easier intended than done. The report describes the interagency 
effort to define objectives, sub-objectives, and tasks for the national counterterrorism mission.21 
Over two hundred government employees from 22 departments and agencies took 10 months to 
agree on the scope of the problem, shared objectives, action plans, performance measures, and 
lessons learned.

Not surprisingly, some participants came to believe interagency planning was not worth the 
investment of time and personnel because such detailed planning would never impact day-to-day 
activities in the field, whether guarding borders or conducting investigations. As the report noted, 
“The result of all of this was overload and a perception that more time was spent on reporting by 
all participants than on actually doing the tasks. The perception became one that process was more 
important than progress.”22

In comparison, the 2011 strategic plan for the New York City Model of Probation took about 
seven weeks to complete from the first leadership off-site discussion to final publication.23 The draft 
document was done in a real-time, two-day strategic planning session with the top ten executives. 
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That document was reviewed by hundreds of managers, employees, and political stakeholders 
over the following three weeks. Then, at a one-day off-site meeting with the top 40 managers, 
every word and sentence was reviewed. Next, a small team made final decisions about nearly 100 
recommended word changes; the communication staff found pictures to highlight each of five key 
goals; the Commissioner signed off on it all; and the plan went to print.

Notably, the 2011 and 2012 Probation’s strategic plans are remarkably similar. The format looks 
and feels the same. The wording of the mission, five core goals, and fourteen priority activities are 
essentially the same. The changes over the year include a new statement of values and the naming 
of priorities such as the Neighborhood Opportunity Networks (NeONs). New data showing lower 
re-arrests and fewer violations of probation were included.24

The rationale for each of the five strategic goals described below has relevance for other 
interagency efforts. The first two strategic goals are tied to the day-to-day work of the department. 
The next three are more organizational in scope and reflect the current experience of the New York 
City Commissioner of Probation Vincent N. Schiraldi and the lessons he learned as Director of the 
Department of Youth Rehabilitation Services for Washington, DC.25

• Goal 1: Safer Communities—a set of priorities related to risk and public safety. 

• Goal 2: Opportunities, Resources, and Services—the network of services that builds on the 
strengths, needs, and interests of people on probation.

• Goal 3: Organizational Excellence—priorities related to employee needs including training, 
new supervisory practices, updated tools, and advanced technologies.

• Goal 4: Strong Partnerships and Community Engagement—calling out partnerships of all 
types as a strategic goal is a best practice.

• Goal 5 Measuring Success—calling out performance measurement as a strategic goal 
shows that leadership will evaluate progress and promising practices.

Strategic plans are written for a range of stakeholders.26 A good strategic plan can inspire, build 
confidence, bring people together, and point to a pathway that promises a new level of achievement. 
The Probation Plan is written so that many executives, staff, partners, stakeholders, and clients can 
see themselves in the plan and understand how things might fit together. Plain language dominates. 
There are no acronyms. Each strategic goal is clearly summarized and presented on one page in a 
visually appealing format. Details such as sub-tasks are not in the strategic plan; they are allocated 
to implementation guidance or roadmaps.

Action: Short, plain language, interagency strategic plans can be compelling and comprehensive, 
maintaining rather than diffusing the momentum of a new interagency effort. Consider calling 
out organizational excellence, strong partnerships, community engagement, and performance 
measurement as strategic goals.

2– Seek Best Practices for Subject Matter and Interagency Goals

Unless the concerted effort is made to identify best practices in any particular field, real success 
cannot occur. There are cities in America where crime and violence are going down and cities 
where they are not. If we do not doggedly seek out what works, the best of intentions will not be 
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worth the effort. This is true whether the domain is public safety, full employment, education, 
health care, homeland security, or the environment.

 For interagency efforts, there is a whole other dimension to best practices based on reconciling 
agency differences in culture. As the counterterrorism report described, the interagency role may 
intend to build the connective tissue in the interagency space, but how that happens requires a 
great deal of discussion. The report has many examples of language, culture, and perspective 
colliding to create confusion. Poorly worded legislation and directives can be found at every turn. 
Compounding such confusion, different agencies use standard words such as planning, strategy 
development, implementation and assessment in very different ways.

Even how different agencies view the world can be dramatically different. For example, the 
Department of Defense planning model is very detailed and logistics oriented. The Department of 
State has a national-level planning model built on diplomacy and country team priorities. The FBI 
planning perspective is individual, focused on how to “get the crooks,” and investigations rarely 
correlate with national plans.27

Nonetheless, the leadership of any interagency effort can anticipate and mitigate many of these 
predictable dilemmas. In particular, using the strategic plan as a tool to manage the realities of 
the interagency space can help prevent confusion. The plan may also summarize who leads what 
activities and how coordination will occur. All other practices and policies for working across 
traditional boundaries can be spelled out in authorizing or accompanying documents. 

For example, the Executive Order that established the Next Generation Air Transportation 
System (NextGen), the multiagency effort to modernize the national airspace system, also provided 
brief descriptions of each agency’s responsibilities.28 As engineering and policy objectives were 
established, service level agreements detailed interagency and multi-partner work practices.29 In the 
counterterrorism report, such an order was recommended to “define the lanes” of the interagency 
space.30

Interagency management can also anticipate more time than expected to develop an integrated 
performance management system. For example, the Department of Youth Rehabilitation Services 
spent almost four years reconciling three old performance systems, defining new performance 
measures, and putting the capability in place to collect and analyze relevant data. Two years into 
the interagency effort to reduce juvenile crime and re-arrests, the Department learned about and 
adopted the multi-partner metric of “productive engagement.” This metric aimed to describe what 
exactly the youth was doing six months after leaving the DC Model program. Was that person re-
arrested or productively engaged in school, work, or training? 31

The thorny, interconnected management concerns of interagency efforts require sustained 
discussion. Still, lessons learned suggest a good strategic plan, well-considered ways to coordinate 
activities, and upfront agreement on performance measures can help.

Action: Continually seek best practices both technically within the field of endeavor and for 
leadership within the interagency space. Anticipate and mitigate expected challenges with clarity 
of thought and documentation. Shorter is always better. No written document can fully capture the 
complexity and dynamic adaptation to changing circumstances of interagency work.



7The Simons Center for the Study of Interagency Cooperation, Fort Leavenworth, Kansas

3– Prioritize Activities to Move Forward in the Interagency Space

A great multiagency effort can unleash waves of enthusiasm and innovation because the 
logic of agencies and partners working together is a breath of fresh air. The longer government 
managers or employees have been in their positions, the more frustrated they have become with 
the wastefulness of bureaucratic isolation. So when empowered to think outside the box and across 
bureaucratic divisions, they will generate an abundance of great ideas. 

When New York City probation officers, supervisors, and managers recognized that creative 
efforts to partner with community-based services would be supported by both the Commissioner 
and the Mayor, a wellspring of new ideas flowed freely. In particular, the concept of a neighborhood 
opportunity network was enthusiastically explored. Staff suggested partnerships with faith-based 
job-training programs, local literacy programs that included adults on probation, well-established 
community organizations for at-risk youth, and even soup kitchens with computers in a back room 
where probationers could search for employment online. There was an abundance of new ideas.

When the probation staff stepped into the local community to build new partnerships, the 
intensity of the culture change was magnified. Different skills were needed and an openness to 
change was demanded.

Borrowing from the field of international relations, the concept of multi-track diplomacy 
is relevant for interagency work. Efforts to resolve international crises do not just take place 
government-to-government. Diplomacy around the interagency work occurs on multiple tracks 
including government, individuals, business, education, communications, arts, music, sports, the 
media, faith-based entities, non-profit organizations, and citizen activists.32

In the same way, the interagency space has many levels of activities from the professional, to 
the cultural, to the personal. These activities have different kinds of connections, some obvious 
and many hidden. With so much going on at the same time, staff and community stakeholders can 
easily lose sight of the big picture.

Leaders of interagency efforts can help focus activity by frequently talking about purpose 
and priorities. Leadership can help everyone stay on the same set of tracks by highlighting which 
significant milestones are around the corner or on the horizon. Regular discussions about metrics 
and forward progress also minimize confusion in the interagency space. Another important topic 
of discussion is how the priorities fit together. Leadership can help clear out the clutter and move 
the cross-boundary effort forward by using plain language to describe progress.

Action: Move the network forward through clarity and consistency of purpose and priorities.

4– Clearly Shift from Planning to Implementation

Dr. Michael Romanowski, then Director of the NextGen Office of Integration and Implementation, 
first described this strategy in January 2009 at a NextGen Town Hall Meeting. He was talking about 
planning and coordinating across seven departments and agencies—Transportation, Defense, 
Homeland Security, Commerce, the Federal Aviation Administration, the National Aeronautics 
and Space Administration, and the White House Office of Science and Technology. He quoted 
from the 2008 NextGen Implementation Plan and noted it marked a “shift from concept definition 
to execution.”33 More resources would now be budgeted to coordinate pilot programs, measure 
program progress, and track engineering milestones. The intention was to put more effort into 
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implementing and integrating the evolving NextGen architecture for modernization.
At the New York City Department of Probation, the leadership team and many individual staff 

members jumped full force into the new way of doing business. The publication of the 2012 Plan 
marked a significant shift in leadership attention away from planning and toward implementation 
and away from generating an abundance of new ideas to prioritizing what projects would be 
funded. Using charts and roadmaps with milestones and timelines, leadership focused efforts on 
implementation and integration.

Action: Transition from a focus on planning to a focus on implementation and measuring progress. 
Encourage creativity to achieve identified priorities.

5– Create Enduring Mechanisms for Coordination

Interagency mechanisms of coordination are the essential pathways of twenty-first century 
governance. If the interagency space is the connective tissue across related offices and activities, 
the mechanisms of coordination are the engineering interfaces that make sure the right information 
in the right format gets to the right people, in the right place, and at the right time.

In the Iraq reconstruction studies and testimony, a pivotal problem described was the lack of 
a single-point of coordination and accountability. The recommended solution was structural—
to create a U.S. Office for Contingency Operations as the overarching executive authority for 
interagency and multi-partner coordination. This office would improve interagency operations and 
significantly reduce waste, inefficiency, and ineffectiveness. 

The counterterrorism report “Toward Integrating Complex National Missions” analyzes just such 
an overarching office, the nation’s first, whole-of-government planning unit for counterterrorism, 
the Directorate of Strategic Operational Planning. Some of the many challenges confronting the 
Directorate are described in this article. 

Many best practices for interagency coordination and integration come from the multi-partner 
effort to modernize aviation, now called NextGen. In the summer of 2000, different agencies, 
airports, businesses, and manufacturers began a series of conversations regarding airline delays 
and limited airspace capacity. By October 2000, the participating FAA executives had outlined an 
Operational Evolution Plan for moving forward on four key problem areas: arrival and departures, 
en-route congestion, airport weather, and en-route severe weather. 

The 2003 article “The Operational Evolution Plan: Governance in the 21st Century” described 
the fundamental characteristics of the Plan, such as internal and external partnerships, clear purpose 
and clear roles, sustained communication, and accountability.34 The article went on to describe the 
aviation plan as showing the system qualities of networks, complexity, learning, and continuously 
emerging forms. A systems view of NextGen included many tracks from engineering, to policy, to 
organizational structure and mechanisms of coordination.

Gradually, the Operational Evolution Plan became the NextGen plan to modernize aviation. 
Almost ten years later, a series of conversations took place among various system thinkers mostly 
at the FAA about the governance characteristics of NextGen.35 The basic characteristics were 
thought to be:

• Complex issues are divided into problem chunks and solution sets. The solution sets are 
the operational teams in charge of key improvement areas. Solution-set leaders regularly 



9The Simons Center for the Study of Interagency Cooperation, Fort Leavenworth, Kansas

report back to the executive team. Feedback is continuous.

• Short-term, mid-term, and long-term goals are translated into 5-, 10-, and 25-year roadmaps. 

• Updated engineering roadmaps and other policy milestones are published annually for 
the aviation community. Although the plan itself was the focus in the early years, the 
implementation roadmaps are more important now.

• Commitments genuinely represent the decisions and consensus of the seven partner 
agencies and the aviation community.

• The governance structure is multi-level with both internal (agency-specific) and external 
(multiagency) components. 

• Funded, interagency capabilities include collaborative planning and budgeting.

• Partnerships exist with all relevant bodies of expertise including the private sector and 
small business community.

The external, multi-partner structure is represented in the graphic below, which is a consortium 
model where some partners may have already invested in unique capabilities, yet would still benefit 
from shared information and common services.36 In this approach, the Senior Policy Committee 
provides Cabinet-level guidance. Government partners contribute resources and staff that also 
report to their respective agencies. The five to seven working groups primarily looked at technical 
or engineering integration across agencies. They were specifically designed to have government 
and industry co-chairs to better represent the views of the aviation community.37 All are working 
toward the same NextGen vision. Performance metrics monitor and provide feedback regarding 
results, budgets, and timelines.
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Around this time, the aviation system thinkers began using the phrase “enduring interagency 
organization.” The executive orders had established enduring, multi-partner and multi-level 
mechanisms for NextGen coordination and integration.

Action: Choose an interagency mechanism for coordination that makes sense for the project. 
Discuss scope, capabilities, and management practices early and often. 

6– Reinvent, Streamline, Update, Automate, and Consolidate

Twenty-first century bureaucracy is worse than ever. The counterterrorism report found that 
overlapping responsibilities in the interagency space are a natural outcome of new administrations 
and Congressional classes issuing new or revised orders and legislation without deleting or adjusting 
old mandates. Poorly worded statutes, orders, charters, and guidance add to policy confusion. 
Authorizing language is inherently contradictory. 

For example, the counterterrorism report described how different offices could claim statutory 
responsibility for coordinating the same government-wide effort. As the report details, the 
Department of State is authorized by Congress and has historically provided overall supervision 
of international counterterrorism activities. State is authorized to use “all the instruments of 
statecraft: diplomacy, economic power, intelligence, law enforcement, and military.” At the same 
time, the Intelligence Reform and Terrorism Prevention Act of 2004 established the National 
Counterterrorism Center and its Directorate of Strategic Operational Planning as the nation’s 
first dedicated interagency counterterrorism planning unit. Congress authorized the Center to 
accomplish this mission by “integrating all instruments of national power.”38 Adding to these 
contradictions, the Congressionally-mandated phrase “Strategic Operational Planning” made little 
sense compared to the long-standing military model of three distinct levels of planning: strategic, 
operational, and tactical. For the interagency leadership, the authorizing language raised too many 
unanswered questions.

Any good interagency initiative will quickly brush up against bureaucratic inconsistencies 
if not impossibilities. The answer is to press forward and reinvent. In the 1990s, President Bill 
Clinton and Vice President Al Gore’s effort to reach “better government at less cost” was called 
reinvention. This was a broad-based, bottom-up and top-down effort to cut red tape, streamline 
out-of-control bureaucratic processes, combine or at least coordinate related activities in different 
offices, translate government gobbledygook into plain language, put customers first, build 
partnerships, and measure results.

The website, “Plan 2021: A Seven-Track Strategy to Fix Government and Build Peace,” 
concludes first of all that fixing government and building peace are interconnected. The 7-track 
strategic plan to fix government and build peace begins with reinvention better suited for the 
twenty-first century. By extension, the governance challenges of any interagency effort means 
multi-partner leaders must press forward and fix their piece of the bureaucracy.

Action: Expect to encounter an insane bureaucracy and be ready to allocate resources to untangle 
confusion, cut red tape, and rewrite documentation using plain language.
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7– Build a Network of Partnerships

The primary characteristic of governance in the twenty-first century is a tapestry of teams, 
partnerships, and networks. The key operational strategy is to build and support the network of 
partnerships delivering the services that meet the interagency mission. This is what New York City 
Commissioner of Probation Vincent N. Schiraldi calls “an infrastructure of partnerships to deliver 
a continuum of services.” Schiraldi notes:

It’s about leveraging existing resources. Through the NeON [Neighborhood 
Opportunity Network] initiative, we’re moving into communities with needs that 
far exceed our limited capacity. But even in the most high-need neighborhoods, you 
will invariable find networks of organization and people whose goals align with 
yours. We’ve found that when you join these networks, the whole of your collective 
efforts almost always exceeds the sum of the parts.39 

The reach of an agency with limited resources can be vastly multiplied. Think of the NeONs as 
neighborhood centers of services and information. NeOns are now in each of the five boroughs of 
New York City. Multiply the physical location of the network by the number of probation officers 
who have moved from headquarters into the community and the locally based partners that are 
providing jobs training, education services, health care, and mentors to help people on probation 
gain new skills, connect with their families and their communities, including, sometimes, the 
victims of their crimes. Add all the government agencies or caseworkers that somehow have an 
interest in a particular person on probation. Add all the non-government programs that advocate on 
behalf of victims or at-risk youth or neighborhood safety. Add educational and professional groups 
that provide expertise in a specific discipline such as re-designing probation waiting rooms into 
resource hubs. Add foundations that provide support when they find promising practices that show 
results. Easily, the network of partnerships can become quite large.

The vertical partnerships matter as well. The important partnerships are not all with government 
offices and community organizations or local neighborhoods. Cooperation with appropriate city, 
state, tribal, and federal agencies can play significant roles in turning evidence-based practices into 
government policy that supports interagency work. 

For example, Governor Andrew Cuomo signed the “Close to Home” legislation into law 
on March 15, 2012. Essentially, the law transferred responsibility for New York City juvenile 
offenders from the state back to the city so they could receive education, employment, healthcare, 
and mentoring services close to home. The law also fixed some policy glitches, such as allowing 
juveniles placed in state institutions to transfer school credits when they are discharged.

This statewide policy matches goals and priorities highlighted in Probation’s 2011 and 2012 
Strategic Plan. Goal 2 included realigning juvenile services and pointed out the evidence-based 
practices showing youthful offenders are more likely to succeed if they receive a range of services 
close to home.

A few months later, Probation Commissioner Schiraldi noted: “For many young people, 
intensive mentoring and education programs that allow them to continue living with their family 
are far more effective than placement. We are also taking steps to ensure that the recommendations 
we make to the Court more accurately reflect a young person’s risk level and needs.”40
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Many of those young people will access those services through Probation’s Neighborhood 
Opportunity Networks.

Action: Build, support, expand, and empower the network of organizations that deliver the services 
needed to achieve your goals. Build the infrastructure of partnerships with the community where 
you are working and across all levels of government.

8– Communicate, communicate, communicate

Like the richness of the interagency space, clear communication can have far-reaching impact. 
Setting a new standard for good communication, the multiagency response to the Boston Marathon 
bombings established many best practices.

Plain language is the foundation. Plain language means using words the intended audience 
understands.41 In Boston, the intended audience was many millions of people around the world. The 
official briefings used words everyone could understand. Notably, the shift away from referring to 
the “JTTF” and instead using the phrase “joint terrorism task force” highlighted for the public how 
government agencies were working together.

 The importance of communication as a core interagency strategy is often underestimated. 
According to Annetta Cheek, who has worked since 1995 to promote plain language in government, 
many people do not understand that plain language has many benefits. It saves time and money 
and improves customer service. Furthermore, citizens are starting to understand their right to 
clear communication from the government and are demanding common-sense documents from 
agencies.42

The Plain Writing Act of 2010 required that all federal communications to citizens use clear, 
common-sense language regarding how to get or understand benefits and services. Implementing 
the law has been slow and steady. The proposed Plain Regulations Act would expand the plain 
language mandate to all federal regulations and regulatory documents. Were the mandate applied 
to legislative debates and academic journals, plain language would help more people better 
understand national issues and best options. Whether mandated or not, plain language and no 
acronyms is the currency of the interagency space.

Good interagency communication begins with a strong and easy-to-understand strategic plan. 
Staff and all-employee meetings help everyone understand priorities and progress. Communication 
moves into local neighborhoods with one-page handouts that set a shared vision of the new way 
of working together. Face-to-face dialog and new technologies engage the communities where 
interagency work happens.

Town hall meetings have a long history in America. In the 1990s, the reinvention initiative 
“Conversations with America” honored this tradition by sending government officials out of 
Washington and into cities and towns to talk about what services the federal government was 
providing and ask for feedback.43

In the twenty-first century, the AmericaSpeaks model stands out as the best practice for large, 
interactive town hall meetings.44 The model facilitates small group discussion among thousands of 
citizens at the same time on a specific issue. The product of a day or two of small group discussions 
and large group voting is a written agreement on how to move forward on shared solutions. Topics 
have ranged from Social Security to rebuilding after Hurricane Katrina. In this model, citizens 
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are connected to the problem-solving conference in many ways including live streaming, public 
television, and interactive media. 

We often hear about the need for national dialog about big issues such as immigration or violence 
or even obesity. The AmericaSpeaks model is how to convene these conversations. Interagency 
leadership can use such technologies to talk with large populations and local neighborhoods to 
make sure everyone is on the same track. 

Success with the communication strategy is more than message and technology. Communication 
has a psychological component. A conversation about the best words in a mission statement 
is a team-building event. Discussions in neighborhoods about new policies can transform how 
communities view government agencies. Listening to each other in the service of achieving 
agreement has its own set of group dynamics.

Good communication moves interagency work into the realm of problem solving, conflict 
resolution, peace building, and peacemaking. Ambassador John W. McDonald has dedicated over 
sixty years to the practices of multi-track diplomacy. His concludes “the only way you solve a 
conflict at any level of society is to sit down face-to-face and talk about it.”

Action: Plain language and no acronyms is the currency of the interagency space. Use a great 
strategic plan to bring people together and agree on one direction. Keep everyone in the loop and 
use new technologies to continually expand understanding and support.

9– Manage Through Integrated Plans and Budgets 

Sooner or later, complex multiagency efforts confront the reality that in today’s environment 
federal government planning and budgeting is agency specific not systems oriented. A logical, 
integrated interagency plan and investment strategy has no home and no place to go for approval 
or funding in Washington, DC. 

While a few budget examiners or Congressional staffers may understand that individual 
agencies need approvals and funding to deliver coordinated services, there is no institutionalized 
process for integrated work. There is no federal mechanism to re-align agency plans or assets or 
programs. There is no door marked “Interagency Projects” in all of the Office of Management and 
Budget or the halls of Congress.

Nonetheless, interagency efforts can push forward and partner with oversight organizations 
to develop and submit integrated plans and budgets. The counterterrorism report called for a 
consolidated interagency budget with particular urgency.45 Material justifying the interagency budget 
would reflect crosscutting analyses and show how each department and agency’s budget contributes to 
counterterrorism strategy. Although the agency-focused oversight offices made the interagency work 
challenging, integrated plans and budgets were developed.

The report also concluded that an integrated budget means Congressional committees must be 
untangled. The current Congressional committee structure is not equipped to oversee interagency 
efforts which results in confusion over jurisdiction and no champion in Congress. The report 
noted that Congress conducts no routine oversight of interagency issues because no committee has 
jurisdiction over the national security system. The report suggests a “bi-partisan Congressional 
working group” be assigned to significant interagency projects.46
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The FAA has perhaps been the most successful government agency to develop procedures and 
processes for an integrated NextGen budget, called a “portfolio of programs.” When she arrived in 
2003, Victoria Cox brought lessons for integrated budgeting from the Missile Defense Agency to 
the FAA and applied it to the leadership of the NextGen organization. She began by emphasizing 
the separation of financial and program management:

The important point is that the office that controls the money for different organizations 
does not need to manage or deliver the programs. To manage the financial portfolio, 
we established the NextGen Office of Integration and Implementation. That office 
has a large, multi-billion dollar budget that can be allocated to different programs, 
but the programs themselves manage their own projects, deliverables, timelines, 
and individual budgets.47

Currently, the Office of the Assistant Administrator for NextGen controls the NextGen budget. 
The perspective is the same: “The agency has taken a comprehensive, cross-agency portfolio 
approach to NextGen implementation that recognizes…an integrated effort, rather than a series of 
independent programs.”48

Many leaders of interagency projects understand the importance of communication and outreach, 
especially about shared mission, goals, and priorities. At a March 2013 engineering conference, 
Victoria Cox, former FAA Assistant Administrator for NextGen, highlighted the importance of 
setting expectations. She described interagency projects as “portfolios of capabilities,” and observed 
that leadership responsible for complex systems must communicate expectations regarding time, 
cost, and final performance characteristics.

Cox talked about estimating rather than precisely assessing time and costs. She said that 
complex systems such as NextGen are always impacted by new technologies and changing 
circumstances. Balancing confidence and uncertainty is complicated, yet important: “Stakeholders 
must be discouraged from demanding certainty in projects that require a level of uncertainty to 
move forward.”49

Interagency coordination does not fit into traditional management and budget stovepipes, yet 
interagency and cross-boundary coordination is the only way to achieve important national goals. 
The question is: How will White House and Congressional oversight offices adapt to this whole-
of-government way of thinking? They are called upon to transform their internal structure from 
an agency-centric focus to a multiagency view, then to share best practices and clarify conflicting 
mandates.

Action: Create strategic plans suitable for interagency work and develop integrated budgets. Use 
NextGen and emergency management plans and budgets as examples. Negotiate with oversight 
offices for ways to move forward in the interagency space. Use NextGen-like structures to deliver 
services and products. 

10– Measure Progress and Cost Savings

The results from New York City are spectacular. New York is now the safest big city in America. 
In 2012, the city had the least number of homicides since 1963. From 2009 through 2011, re-arrests 
of juveniles and adults on probation dropped 25 and 22 percent respectively. In some 2012 and 
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2013 programs, recidivism is down to 8 percent compared to national averages of 66 percent. For 
all states combined, America’s prison budget is more than $50 billion annually. Reducing crime 
and re-arrests has tremendous cost savings potential. For New York, some cost savings from a 
smaller, statewide prison population has been reinvested in neighborhood-based programs. 

The New York numbers are important because the federal government as a whole has always 
struggled with defining and measuring progress toward the clear outcomes that citizens care about. 
As the counterterrorism report concludes, both defining the measure itself and relating the result to 
government actions are difficult. In the chapter devoted to lessons for the interagency community, 
the counterterrorism report concluded with a best practice: Success is more than the sum of what 
the U.S. government does; success is the sum of the effects of these actions.50

Probation Commissioner Vincent Schiraldi has a dashboard of measures he looks at regularly. 
Over the past few years, he has come to consider “breaking the cycle of violence” to be the 
overarching metric of the portfolio of programs his team and partners have developed and put in 
place:

We are a data-driven agency, and I am thrilled at our success in reducing the rates 
of re-arrests and probation violations. However, it’s important not to get lost in the 
numbers and forget their real-life implications—fewer acts of violence are being 
perpetrated against New Yorkers, and as a result our communities are safer. First 
and foremost, we’re a public safety agency.51

When accomplishing complex missions, analysis can rarely link one activity in a network of 
teams and partnerships to one person’s decision to behave differently. The systems view is that 
a portfolio of programs, opportunities, and services may coincide with better results. That is the 
reality of fields in nature—you cannot predict causality, only what is occurring in the same space 
and time. The counterterrorism lesson is helpful: Success is the sum of the effects of all actions.

Action: Take time and courage to develop the most meaningful performance measures. Consider 
best practices in related fields to define the outcomes people care about.

fInal Comments

Interagency and cross-boundary coordination is the answer to complex national problems. 
Coordination after the Boston Marathon bombings shows cross-boundary work as the answer to 
crisis management as well. 

In Boston, the instantaneous response to a complex emergency was self-organizing—some 
people just run toward danger, damage, and injury. First responders, firefighters, police officers, 
soldiers, regular citizens, and nearby health professionals were on the scene in seconds. The 
official communications from city, state, and federal law enforcement were fast, honest, and 
increasingly reassuring as the leadership of multiple agencies demonstrated that each knew its 
role and how to work together. Law enforcement engaged the broader community by asking for 
spectator photos and video, thereby crowdsourcing the evidence. Resources at every level and from 
many jurisdictions were mobilized, neighbors offered support, politicians pledged cooperation, 
bureaucracy was suspended, businesses contributed, the faith community began healing, and 
the underlying infrastructure of partnerships grew stronger. Did one action lead to the death and 
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capture of the two suspects? Success is the sum of effects of all actions.
Governance in the twenty-first century is a tapestry of teams, partnerships, and networks. The 

key operational strategy is to build the infrastructure of partnerships delivering the services that 
accomplish the mission. In an emergency, the infrastructure of partnerships includes first responders, 
emergency management, trauma centers, hospitals, doctors, nurses, health technicians, and the 
law enforcement community. In foreign policy, the infrastructure of partnerships crosses defense, 
diplomacy, and development boundaries. For New York City, the infrastructure of Probation’s 
partnerships includes healthcare, education, and jobs training. 

In many instances, these partnerships are personal, molded by years of shared experiences. 
For more complex tasks, there may be hundreds of neighborhood-based partnerships. This 
infrastructure can be mapped as an architecture of networks where mechanisms of coordination 
help everything hold together. 

the InteragenCy sPaCe

Interagency work demands more institutional respect. To earn respect, the interagency 
community must agree to a shared language and, perhaps, gain more confidence. 

In the interagency space, the infrastructure of partnerships delivers the services. Results are 
measured even if one specific action cannot be shown to cause one specific outcome. Rather, in 
a network of partnerships, the sum of the effects of all actions delivers results people care about. 
Identifying and measuring results that improve a community takes discussion and often courage.

The interagency space is where leadership agrees to a core mission, a set of strategic goals, 
priority activities, and measures of success. A challenge to overcome is that central oversight 
offices design planning and budgeting to be agency-specific, ignoring interagency realities. 
Nonetheless, interagency leaders must press forward by proposing integrated plans and budgets, 
while untangling confusion and reinventing bureaucracy.

The systems engineering contribution to interagency work begins with a blueprint or 
architecture that maps all the partnerships and shows how information flows across the network. In 
the aviation community, system engineers deliver results through solution sets that are expected to 
meet agreed-upon timetables. To help all the players understand the most important intersections, 
system engineers develop coordinated roadmaps to show the transition from the current state of 
affairs to the future vision. Over many decades, government and private sector partners in the 
aviation community have developed mechanisms of coordination that serve as best practices. These 
structures maintain the needed communication and coordination that will span administrations. 

This paper has made the point that the face-to-face discussions that build partnerships to 
deliver local services have a psychological impact. Interagency work is inherently a problem-
solving activity. Solving problems reduces conflict and sets the stage for new psychological 
perspectives, awareness, and appreciation. Great interagency work, such as New York City 
probation or the emergency response to the Boston Marathon bombings, solves problems and 
touches a psychological sense of community. Great interagency work exists on many levels from 
the activities of problem solving to the human relationships of community.

Discussions across traditional boundaries hopefully means listening intently and learning 
different points of view. When new personal skills combine with activities that solve problems or 
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reduce conflict, interagency leadership moves into the universe of multi-track diplomacy. Here, 
the power of face-to-face dialog can bring the change of heart or peace of mind at the center of the 
psychology of peacemaking. 

The interagency space is like the group dynamics of face-to-face dialog, which has been 
described as a field of energy where patterns emerge, transform, and dissolve into a greater group 
dynamic. We solve problems with a rhythm of both standing out and connecting to the group. 
Within that connection lies an old theory of peacemaking: “People joined together in face-to-face 
dialog generate patterns of balance and rhythms of harmony across multiple levels of awareness.”52

Interagency work gets results through an infrastructure of partnerships, the basic building 
blocks of twenty-first century governance. The richness of those partnerships is profound. Have 
faith in the dialogs of the interagency space. Build the connective tissue.  IAE
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