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ADAPTING INTERGOVERNMENTAL
MANAGEMENT TO THE NEW AGE
OF TERRORISM

JAMES A. STEVER
University of Cincinnati

Twentieth century progressivism produced intergovernmental models that do not work in this
era of terrorism. Their shortcomings surfaced during the Gulf War, with efforts to involve the
National Guard in disaster relief, and are now quite apparent. Four assumptions should
guide the adaptation of existing intergovernmental models: (a) recognizing the new linkage
between intergovernmental relations and the military; (b) mastering new proactive methods
rather than waiting on the slow processes of incremental reform; (c) accepting new values
(timeliness, flexibility, and containment of the deadly consequences of terrorism) to con-
strain 21st century intergovernmental relations; and (d) rebuilding the shattered intergov-
ernmental context.

Keywords: intergovernmental management; federalism; emergency management;
pragmatism

Scholars of federalism and intergovernmental management (IGM) are
divided on the effect that terrorism will have on the American federal sys-
tem. Some insist on sweeping reforms (Walker, 2002). Others anticipate
only minor adjustments (Kincaid & Cole, 2002). This article takes the for-
mer position, arguing in particular that terrorism will have a major effect
on IGM and should change the way that it is conceived and practiced.
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To be more specific, there is concern that scholars and practitioners
who labor in the tradition of pragmatism or progressivism do not fully
appreciate the challenges of terrorism to their conventional models of
IGM. There were several indicators that conventional pragmatic or pro-
gressive approaches to IGM required adjustment in the 1990s, the decade
preceding the catastrophic collapse of the World Trade Towers. These
models have not produced effective intergovernmental solutions to prob-
lems that became acute in the 1990s. First, pragmatic or progressive IGM
models tolerated haphazard and contradictory federal, state, and local
responses to the challenge of troops returning from Operation Desert
Storm (Stever, 1999). Second, scholars and practitioners utilizing prag-
matic or progressive IGM models have not produced effective strategies
for managing multiple organizations involved in crisis management and
disaster relief. Moreover, with September 11, 2001, the intergovernmen-
tal exigencies surrounding crisis management are even more imperative.
Terrorists have the potential to increase the scale and scope of civil disor-
der to affect multiple jurisdictions throughout the federal system. These
new realities require new IGM models that meet the new and pressing
intergovernmental security requirements of the 21st century.

To substantiate these concerns, it is necessary to briefly explore the
pragmatic or progressive origins of IGM and the subsequent IGM models
that grew out of this tradition. The intent here is not to produce a complete
history or an exhaustive taxonomy of existing IGM models. Rather, this
article intends to accomplish several objectives: to demonstrate that prag-
matic or progressive IGM models must be fundamentally adapted and to
suggest strategies for this adaptation.

THE ORIGINS OF IGM

From a historical perspective, IGM is a relatively new element of the
American federal system. Deil Wright (1990, p. 170) argues that the prac-
tice of IGM was not an established element of the system until the 1970s.
One way to understand IGM is to distinguish it from federalism. Federal-
ism is a legal concept, and there is an enduring tradition within jurispru-
dence, political science, and public administration that seeks to mediate
federal, state, and local relationships through constitutionally grounded
principles. Scholars such as Lord Bryce, Douglas Adair, and Martin Dia-
mond, steeped in classical liberal theory, believed that the fundamental
guide to intergovernmental relations was the constitution. Hence, the
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arbitration of disputes and adaptation to new problems proceeded along
legal considerations. This legal or constitutional tradition remains viable
and enjoys a wide intellectual following, particularly within the American
conservative tradition. Contemporary scholars such as Vincent Ostrom,
John Rohr, and Walter Williams are well-known advocates of this approach
to governing the American federal system.

In contrast, IGM grew out of a different tradition—pragmatism and
progressivism. Philosophers such as William James, Charles Pierce, and
John Dewey (1927) established one of the pillars of IGM by arguing
against fixed, absolute truths. From a naturalistic perspective, they made
the case that all organisms, including humans, must adapt to new and
changing circumstance. John Dewey applied this pragmatic premise to
intergovernmental relations when he argued that tenacious adherence to
19th century legal principle prevented the adaptation of the American fed-
eral system to the new conditions of the 20th century. At the heart of
Dewey’s argument was the premise that technological change inevitably
altered intergovernmental relationships. Dewey criticized constitutional-
ists for arresting adaptation by insisting that federal, state, and local rela-
tions must conform to enduring legal principles. He insisted that this out-
dated approach was plunging the intergovernmental system into crisis,
hamstringing efforts to build new governmental units capable of adapting
to new technologies such as the railroad or telegraph (pp. 110-142). To
adapt to the new technologies of industrial society, all levels of govern-
ment must reassess the scope of their jurisdiction and the functions and
tasks that they perform in the American federal system.

Pragmatism or progressivism energized the intergovernmental
reforms that accompanied Franklin D. Roosevelt’s New Deal (Clark,
1938). This approach, to the chagrin of 19th century constitutionalists, not
only created new federal agencies that expanded federal power but also
transferred traditional state functions that conservative constitutionalists
believed were protected by the constitution.

The net effect of the pragmatic or progressive reforms was the creation
of an alternative intergovernmental approach—one relying on manage-
ment, not law. This approach did not displace constitutional law but rather
developed alongside or within the legally mediated intergovernmental
relationships of the federal system. In the later decades of the 20th cen-
tury, the progressive or pragmatic approach to intergovernmental rela-
tions was extended into managerial science as pragmatic analysts applied
scientific methodology to intergovernmental relations to ensure that fed-
eral relationships adapted to new circumstances. By 1970, the new
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science of IGM was established. Pragmatists and progressives promoted
IGM as a method by which to accomplish some value or programmatic
end within the federal system (Wright, 1990, p. 173). It was assumed that
managerial considerations would serve as catalysts for legal reform. This
managerial approach now flourishes within the academic disciplines of
political science and public administration.

IGM would have little influence had it continued to exist simply as
pragmatic philosophy and progressive ideology by remaining abstract
and disengaged from real world intergovernmental issues. Pragmatic or
progressive philosophy was translated into intergovernmental institutions
and policy by scholars and practitioners who devised concrete bodies of
principles that practitioners could apply to actual intergovernmental
issues and problems. These principles were subsequently codified and
packaged into models. A model can be defined as a bridge between
abstract principle and concrete reality. It is a heuristic device whereby
practitioners can apply philosophy to an issue, problem, or condition so as
to implement an outcome consistent with philosophy. Without models,
philosophy is ineffectual. Without philosophy, models are incoherent.

The field of IGM grew, and multiple models developed. These models
aspired to translate pragmatic or progressive sentiments into actual pro-
grams, policies, and institutions. Their overarching purpose was to bring
about the coordination and cooperation of federal, state, and local govern-
ment to achieve given ends.

Though there are multiple models, the majority of these models can be
grouped into one of two categories. Older type-one models encourage
coordination and management of federal, state, and local action in a top
down or hierarchical fashion. More recent type-two models seek to man-
age federal relationships by networks that rely on lateral relationships
among member jurisdictions. To the extent that intergovernmental poli-
cies exist, these policies are voluntarily embraced and enforced by volun-
tary, mutual agreement. Whereas type-one models rely on authority to
manage, type-two models encourage consensus and collaboration among
member jurisdictions.

TYPE-ONE IGM: EXECUTIVE-CENTERED MODELS

Type-one models were conceived in President Roosevelt’s New Deal
and matured in President Lyndon Johnson’s Great Society programs.
These early models were often called hierarchical because they relied on
the prestige and resources of federal institutions to coordinate programs
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administered at the state and local level. For example, the Office of Man-
agement and Budget conducted the A-95 Review process to ensure effi-
ciency. Later, the Nixon administration relied on federal regional councils
at the district level to coordinate and rationalize state and local programs.
Executive-centered models are based on the premise that management of
intergovernmental relations is best accomplished by the executive branch
(MacMahon, 1972; Sundquist & Davis, 1969). Models in this genre treat
the federal system as a series of organizational layers to be hierarchically
managed. Traditionally, this relies on the Executive Office of the Presi-
dent and the Office of Management and Budget to establish overarching
policy and directives that ensure the conduct and development of inter-
governmental relations. At lower levels of the federal system, governors,
aided by local executives, elaborate and implement federally established
intergovernmental policy.

Type-one models flourished under the Johnson and Nixon administra-
tions. However, they lost favor as President Carter launched a series of
experimental programs that relied on bargaining between states and local-
ities (Stever, 1988). President Ronald Reagan completely withdrew sup-
port for type-one models and devolved management responsibility to the
states. Once it became clear that neither the president nor major national
institutions such as Congress would vigorously utilize national authority
to promote type-one models, interest in type-two models surged.

TYPE-TWO IGM: LATERAL RELATIONS, CONSENSUS OR
COLLABORATION, NETWORKING

Type-two IGM can be understood as bottom-up IGM because the
impetus for coordination and cooperation originates from member juris-
dictions of the federal system. Robert Agranoff’s (1986) research was
among the first to draw attention to the importance of voluntary networks
within the federal system. Other type-two models take a policy approach.
For example, the consensus or collaboration model (Agranoff & McGuire,
2003; Gage & Mandell, 1990; O’Toole & Peterson, 2001) views IGM in
policy implementation terms. It treats all governments in the system as
equal partners in the ongoing task of policy implementation. Govern-
ments cooperate with one another because they understand that pragmatic
alliances enhance the implementation of policy. Hence, pragmatic policy
networks consist of governments and nongovernmental organizations that
develop and wane as various governments forge agreements to accom-
plish through cooperation what they cannot accomplish by themselves.
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From the above description, it is apparent there are differences and ten-
sions between type-one and type-two models. However, both share one
overarching similarity: Both types grew and flourished in an era in which
domestic security considerations were largely irrelevant to IGM. Now, in
the aftermath of the events of September 11, 2001, it is apparent that IGM
is integrally linked to domestic security. Hence, it is time to return to the
original theme of this article: Pragmatic or progressive IGM must adapt
to the new security considerations imposed on the federal system by
terrorists.

Unfortunately, old habits die hard. Both type-one and type-two IGM
models remain largely indifferent to the new exigency that member juris-
dictions within the federal system must confront, and these jurisdictions
must now be concerned about security. Given this concern, the resources
of IGM must be harnessed to ensure and enhance that security. Hence, for
the first time in the history of IGM, there is a linkage between IGM and
security policy.

One reason for the indifference of IGM to intergovernmental security
policy and related issues is that the environment surrounding IGM has
changed. Inertia and allegiance to the older purposes of IGM linger as var-
ious IGM models cling to outdated biases and assumptions that reject this
linkage. These biases are, in effect, roadblocks or problems that must be
overcome to achieve effective adaptation. The following section attempts
to demonstrate that the chief problem faced by IGM is its resistance to
change and adaptation.

PROBLEMS OF PRAGMATIC OR PROGRESSIVE IGM

In one sense, it is surprising that IGM should resist adaptation. Prag-
matists and progressives established the axiom that social and technologi-
cal changes require ongoing intergovernmental change. Throughout the
20th century, scholars and practitioners in this tradition pointed out that
intergovernmental practices and principles must conform or adapt to the
society and period in which they exist. Hence, adaptation is a process that
pragmatists and progressives should understand and embrace. At the
beginning of the 20th century, pragmatically inspired progressives labeled
many turn-of-the-century intergovernmental practices and customs as
rigid historical artifacts ill equipped to meet the needs of the broad and
technological changes inherent in the new industrial and urbanized era.
They scoffed, for example, at state attempts to regulate the railroads and
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coordinate the new communication technologies. Ironically, it is now the
progressives who must adapt. The specter of terrorist technology and new
national and international security considerations present pragmatic or
progressive IGM with a series of problems that cannot be solved by the
assumptions under which it now operates. In brief, pragmatic or progres-
sive IGM now encounters the following problems:

• Progressive IGM models are driven by outdated New Deal and Great Soci-
ety biases that defines the primary purpose of IGM as the facilitation and
management of peacetime domestic programs and policy.

• These models rigorously separate military policy and programs from
domestic policy and programs, assuming that the mission of the military is
foreign, not domestic.

• Progressive approaches to IGM now rely on processes and techniques for
coordinating the policy and actions of federal, state, and local governments
that are relevant to times of peace. The new security concerns of the 21st
century, accompanied by more effective terrorist technology, have funda-
mentally altered civil society and its social processes. Hence, state and
local governments themselves must operate and relate differently.

There are a variety of ways to illustrate the above claims. Perhaps the
most efficient is to consider the decade of the 1990s. This was a transi-
tional period—one in which the social and technological environment
surrounding 20th century IGM was changing. However, the traditional
type-one and type-two IGM models did not change. In the 1990s, two
problems emerged demonstrating that conventional IGM required adapta-
tion. First, conventional models could not forge intergovernmental solu-
tions to the problems created by returning Operation Desert Storm veter-
ans (Stever, 1999). Second, it became apparent that conventional IGM
could not develop effective emergency-management procedures designed
to facilitate the protection of civilians caught up in natural disasters. The
latter problem was of such magnitude that congressional concern prompted
a National Academy of Public Administration (NAPA, 1993, 1997) study
of the problem. Both problems illustrate that broad changes in society
were not accompanied by an appropriate intergovernmental response.
The following sections elaborate this claim.

PROBLEM 1: LACK OF FEDERAL, STATE, LOCAL COORDINATION
DURING TROOP MOBILIZATION

The Persian Gulf War in 1991 provided the first major indication that
international security requirements had consequences for IGM. This war
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was the first major test of a new federal military doctrine known as Total
Force Doctrine (Reserve Officers Association, 1996, p. 8). At first glance,
this federal doctrine had many compelling features. It sought to avoid the
mistakes of Vietnam and to achieve economy by integrating reservists and
National Guard troops. Yet, neither Defense Department planners nor
state and local officials understood that though Total Force was militarily
sound, it was intergovernmentally unsound. For the first time since World
War II, the Defense Department was imposing on state and local civilian
administrators a significant burden associated with the conduct of a for-
eign war that involved the mobilization of National Guard troops and their
return to civilian jobs. The connection between the Gulf War and intergov-
ernmental relationships was revealed by a research project for the state of
Ohio undertaken by the Center for the Study of Veterans in Society (an
Ohio-based not-for-profit corporation) and Kansas State University (Cen-
ter for the Study of Veterans in Society, 1997).

When Ohio citizens welcomed home the 2,694 Reservists and
National Guard veterans of Operation Desert Storm in November of 1991,
the adverse intergovernmental consequences of the Total Force Doctrine
were not yet evident. Kuwait had been liberated, and the combination of
regular Army, National Guard, and Reserve forces had performed in
exemplary military fashion. Thousands of National Guard soldiers and
Reservists marched in victory parades through the streets of Columbus,
the state capital. These troops were the 20th century personification of the
citizen soldier idealized throughout American history as patriots who had
temporarily interrupted their civilian careers to fight a military campaign.
Had Total Force Doctrine operated as expected, these part-time soldiers
would have laid down their weapons and resumed their lives as citizens in
civilian society. Unfortunately, a rash of mysterious illnesses derailed this
traditional citizen-soldier scenario.

Rumors that Desert Storm veterans had strange medical symptoms
began to circulate not only in Ohio but throughout the nation. These veter-
ans suffered from more diagnosed medical conditions and a wider array of
undiagnosed medical symptoms than did those who were not mobilized.
These symptoms included fatigue, respiratory problems, joint or muscle
pain, memory loss, skin disorders, and digestive problems.

Had the Gulf War illnesses affected only a voluntary, professional mili-
tary that could be isolated from the general population and then treated,
the nature of the problem and popular reaction would have been dimin-
ished. However, throughout the nation, substantial numbers of Desert
Storm veterans afflicted with Gulf War symptoms were returned to
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civilian life and expected to resume civilian occupations. This did not
occur. The popular press is replete with horrendous tales involving birth
defects (Miller, Briggs, & Hudson, 1995) and angry veterans unable to
work and support their families (Hrach, 1997). The negative publicity
from Gulf War Syndrome that the Department of Defense and the Depart-
ment of Veterans Affairs received was amplified not only because it
adversely affected the soldiers but also because it had broader social and
communal effects. Spouses, children (even the unborn children of Gulf
War veterans), and families were unable to either provide or afford the
healthcare required by these veterans. Moreover, when these ill veterans
were unable to resume their civilian occupations, the resulting economic
effect devastated families and communities. Eventually, local officials
and governors of various states found their budgets strained as Desert
Storm veterans overloaded the capacity of state health and welfare
services.

Even though Desert Storm created an intergovernmental problem,
there was not an ensuing intergovernmental response. When local leaders
appealed to their states, and when state officials demanded assistance
from the Department of Defense, the Department of Veterans Affairs, and
the Central Intelligence Agency, these agencies initially denied not only
responsibility but also the very existence of Persian Gulf Syndrome. The
office of the president convened the Presidential Advisory Committee on
Gulf War Veterans’ Illnesses (1996). Its December 1996 report furthered
exacerbated tensions when it discounted veterans’ symptoms and attrib-
uted their Gulf War problems to stress. Desert Storm veterans whose cred-
ibility had been challenged responded with charges of cover-up (Jowers,
1996; Shenon, 1996). In the face of mounting criticism and a critical
report by the General Accounting Office (1997), the Central Intelli-
gence Agency and the Department of Defense softened their position by
acknowledging internal coordination problems and the possibility of
chemical exposure with the demolition of an Iraqi ammunition dump at
Khamisiyah (Persian Gulf War Illness Task Force, 1997).

In the aftermath of Operation Desert Storm, it was apparent that neither
federal military planners nor state and local officials had developed inter-
governmental programs or policies that aided the transition of Gulf War
combatants to civilian society. In retrospect, conventional IGM models
had little wisdom to apply to the new situation, particularly when the ill-
ness of many veterans compounded the problem. Stever (1999) argued
that conventional IGM models had allowed a dysfunctional separation
between military and civil administration to develop. Unfortunately, in
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the aftermath, there is little indication that either type-one or type-two
IGM models have been adapted to ensure that troops mobilized in subse-
quent foreign campaigns do not encounter the problems of the Gulf
War. Total Force Doctrine still lacks an effective intergovernmental
component.

Skeptics could argue that the Desert Storm experience was a transient
event with few implications for progressive-era IGM models. However,
there were other indicators that these approaches to IGM deserved scru-
tiny and adaptation. In the early 1990s, some members of Congress were
concerned that the resources of the National Guard were not being effec-
tively integrated with the civilian agencies dedicated to emergency relief.
This concern was tangibly expressed when Congress commissioned the
NAPA to study the relationship of the Guard to the Federal Emergency
Management Administration. The academy released its findings in 1993
and in 1997. The section below considers the results and implications of
these studies.

PROBLEM 2: THE NATIONAL GUARD NOT INTEGRATED
INTO EMERGENCY MANAGEMENT

The first NAPA (1993) study gingerly approached the third rail of con-
ventional IGM—the issue of military involvement in coping with national
disasters. The academy explicitly acknowledged the controversial nature
of military involvement in civilian affairs (pp. 24-25). In Solomon-like
fashion, it encouraged readers of the report to consider the Armed Forces
of the United States as an untapped resource for managing natural disas-
ters. The following passage from the 1993 report illustrates this mind set:

The Armed Forces have capabilities that are useful, but not unique in char-
acter. What is unique to the military is the magnitude and the speed with
which they can be brought to bear. Their capacity is needed only in major
disasters or catastrophes in which large numbers of victims and responders
must be provided shelter and life support under adverse conditions for sus-
tained periods of time. The Armed Forces can do this on a greater scale than
any other institution, and they have the logistical capability to put opera-
tions in place more quickly than any other entity. The same can be said
about the ability to provide force in support of law and order. It is needed
only when law enforcement agencies are overwhelmed. It is incumbent
upon the civilian government to decide when these capabilities are needed,
to call upon them in a timely fashion, and (upon recommendation of the
military) to determine the configuration of the response. (p. 24)
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Four years later, NAPA (1997) released a second study on the subject.
However, in this study, the academy (a) confidently asserted the integral
role of the National Guard in emergency management, disaster response,
and severe civil disorders; (b) identified fundamental reasons why the
guard could not perform this role; and (c) made recommendations for
reforming the National Guard (pp. xi-xv, 98-103).

The 1997 NAPA report depicted the National Guard as an organization
torn between two contradictory missions. On one hand, the guard, influ-
enced by the professional values of its cadre, by Total Force Doctrine, and
by federal budgetary incentives, was driven toward a conventional mili-
tary mission in support of the Department of Defense. On the other hand,
the guard, under gubernatorial control, was periodically mobilized by
state officials for disaster relief and the suppression of civil disorders. The
report argued that the first mission of the National Guard was conven-
tional foreign military support under federal authority—funded by the
federal budget. The Academy labeled the second mission of the guard the
state mission. The NAPA argued that the guard was not only underfunded
but also inadequately organized to accomplish this second mission. The
NAPA report (1997, pp. 100-103) concludes with sweeping recommen-
dations that would enable the Guard to accomplish its state mission and
more effectively assist civil authorities when necessary.

Considered collectively, the NAPA studies of the 1990s and Operation
Desert Storm should have provided ample warning that the traditional
IGM models are under stress and require revision. However, what should
have been a wake-up call caused barely a ripple in academic literature. For
example, a review of two leading journals of crisis management, The
Journal of Contingencies and Crisis Management and Mass Emergencies
and Disasters, produced not a single article that considered the role of the
military in national emergencies. For scholars contributing to these jour-
nals and loyal to progressive models of IGM, crisis management is strictly
a civil matter. Another journal, Public Administration Review, reported
that in the aftermath of terrorist attacks on the World Trade Towers, the
majority of public administration scholars anticipated no significant
changes in the federal system (Kincaid & Cole, 2002, p. 183).

The above discussion swims against existing professional currents by
suggesting that IGM scholars and practitioners should reconsider and
change their models. This task need not be daunting or revolutionary. The
philosophical foundation supporting these models, pragmatism and pro-
gressivism, is one that normalizes and embraces adaptation. Hence, one
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way to explain the problems of existing IGM models is to observe that
they have lost touch with their philosophical foundations.

If adaptation is required, the question becomes one of determining the
scope and scale of the required changes. Nearly a century ago, John
Dewey (1927) argued persuasively that technology was the ongoing basis
for intergovernmental change. His case was that governments must adjust
their structure, scale, and scope to control the negative consequences of
technology utilized by private, corporate interests. Now government must
again attempt to regulate technologies capable of producing more nega-
tive consequences than Dewey envisioned. What bigger technological
stimulus for change could there be than terrorists seeking to misuse
biological, chemical, and nuclear technology by converting them into
weapons of mass destruction.1 The following section offers some general
considerations for intergovernmental change and then advances four
parameters that can guide the adaptation of IGM models capable of regu-
lating the potentially destructive consequences of these new technologies.

ADAPTING PRAGMATIC OR
PROGRESSIVE IGM TO A TERRORIST AGE:

GENERAL CONSIDERATIONS FOR ADAPTATION

One barrier to change is finding a place to start. One convenient focal
point is to recognize and accept the new relevancy of security policy to
IGM. Tangible proof of this new connection is the emerging discussion of
posse comitatus. Short of outright repeal of the Posse Comitatus Act of
1878, legislators are currently exploring ways to accomplish the reinte-
gration of federal military forces with state-controlled law enforcement
agencies. This act has served as one of the enduring bulwarks and justifi-
cations for the glass firewall that progressive IGM erected between mili-
tary and civil administration (Stever, 1999).

The NAPA study of the National Guard (1997) is particularly useful in
that it suggests a way through the problems posed by posse comitatus. It is
the specter of a National Guard mobilized under federal authority and
operating under conventional military logic—complete with tanks and
armored weaponry—that makes reasonable discussions about posse
comitatus difficult to achieve. However, the National Guard mobilized
under gubernatorial authority does not encounter the conundrum of posse
comitatus. To follow the lineaments of the NAPA (1997) argument, a new
National Guard would be more effectively integrated into state offices of
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emergency management (pp. 49-52), and National Guard personnel
would be trained in nontraditional skills such as disaster management,
mitigation of terrorist technologies, and containing civil disorders in the
aftermath of terrorist attacks.

Another focal point for post-9/11 IGM is the integration of the new
Department of Homeland Security into the federal system. In the after-
math of the terrorist attacks on September 11, President Bush appointed
former Governor Tom Ridge to coordinate White House efforts to protect
the homeland. The Office of Homeland Security has since been granted
cabinet-level status. The mission of this department will include a far-
reaching reassessment of IGM, and there are signs that this is already
underway (McIntyre, 2002).

There is great opportunity for scholars and practitioners of IGM who
have the experience and expertise to create the new intergovernmental
institutions and processes that can accomplish this integration. In some
respects, this integration will be on a tabula rasa (i.e., without the resis-
tance of entrenched institutions committed to the old IGM). Many of the
federal analytical institutions that assisted the development of the existing
models of IGM have been dissolved (Kincaid & Stever, 1992). Currently,
Congress must cope with IGM matters without dedicated intergovern-
mental committees or commissions possessing staff and analytical exper-
tise in IGM. Nor does Congress have access to an extensive array of IGM
analysts within the General Accounting Office or additional intergovern-
mental assistance from the Office of Management and Budget or the
Advisory Commission on Intergovernmental Relations.2 This context
must either be reconstructed or developed from the next generation of
IGM models.

Though it would be premature to speculate on the content of new IGM
models, it is possible to specify the general assumptions that must guide
these new models. For starters, it is inevitable that 21st century IGM mod-
els include an array of intergovernmental actors who were ignored or
excluded by the older models. To be effective, actors involved in intergov-
ernmental institutions capable of resisting terrorists must possess the
capacity to integrate new skills and roles on which new IGM models will
be built (i.e., military analysts, technicians who understand terrorist tech-
nologies, and management-oriented intergovernmental specialists).3 This
reform would inevitably involve federal, state, and local governments in
military as well as law enforcement operations in counter-terrorism activ-
ity. Perhaps the most daunting challenge to the new scope of IGM is the
development of effective institutional linkages between military and
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civilian administrators. However, previous IGM models have effectively
included private, nonprofit, and other nontraditional actors in IGM pro-
cesses and institutions. Hence, there is hope that the new IGM can effec-
tively integrate civilian and military entities despite either the bias of pre-
vious models or the disparity of values and culture that separate the two
establishments (Stever, 1999).

The requirements of controlling would-be terrorists who could misuse
technology will also require a significant reorientation in the conventional
management wisdom that is currently applied to intergovernmental rela-
tions. State and local governments will, for the first time since World War
II, be forced to orient many of their policies and priorities around security
considerations. Furthermore, the horrific chemical, biological, and radio-
logical or nuclear technologies potentially wielded by terrorists will also
cause local governments to interact with their state governments and even
the federal government in ways unforeseen before September 11, 2001.
For example, prior to the 9/11 attack, the old IGM would not have sanc-
tioned systematic interaction between state and local governments and the
Department of Defense. Now, such interaction is quite plausible.

The pace of advancing from the old IGM to the new can be facilitated
by advancing four assumptions to guide the development of future IGM
models. These assumptions can be expressed as heuristic propositions
intended to serve as the foundation for debate and action. Here is a brief
statement of the four assumptions. First, terrorist technologies, security
policy, and the military are now integral to IGM.4 Second, the develop-
ment of new IGM models should be accomplished in proactive fashion,
not in reactive fashion. Third, new values must guide post-9/11 IGM.
Fourth, to produce effective, post-9/11 IGM models, it is essential to
rebuild the IGM context. The following sections elaborate on and clarify
these assumptions that should guide the next generation of IGM models.

FOUR NEW ASSUMPTIONS FOR PRAGMATIC
OR PROGRESSIVE IGM

ASSUMPTION 1: TERRORIST TECHNOLOGIES, SECURITY POLICY, AND
THE MILITARY ARE NOW RELEVANT TO IGM

The first assumption for adapting IGM to the emerging threats is
accepting the relevancy of terrorist technologies, security policy, and mili-
tary considerations to IGM. There is some irony in comparing the inter-
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governmental situation at the beginning of the 20th century to that which
exists at the beginning of the 21st century. A century ago, dramatic urban
growth prompted the federal government to invest its resources in various
modes of transportation and communication to link these cities. From an
intergovernmental perspective, this was an age of conflict and confusion
about how to reconfigure federal, state, and local relationships to cope
with urbanization and industrialization. Intergovernmental reform lagged
behind these technological developments. New transportation and com-
munication technologies forced the reconfiguration of intergovernmental
relationships, not the reverse. State and local governments made valiant
regulatory attempts but were forced to cede authority to new federal regu-
latory agencies such as the Interstate Commerce Commission and the
Federal Communications Commission (Skowronek, 1982, pp. 150-160).
These agencies could exercise regulatory authority coextensive with the
scope and scale of these new technologies. Moreover, conflict and confu-
sion disrupted federal, state, and local relationships until these technolo-
gies were effectively regulated (Hofstadter, 1955, pp. 215-256; Wiebe,
1967, pp. 44-54). Now, 100 years later, the cycle recurs.

The key difference between the old and new cycle is that the technolo-
gies driving early 21st century intergovernmental reform are not the
familiar domestic technologies of earlier periods. A wide array of new
technologies emerged in the postindustrial economy of the late 21st cen-
tury. On one hand, biological, chemical, and computer science hold great
promise for economic development and offer dramatic improvements in
the quality of the human condition. On the other hand, these technologies
require new forms of regulation.5 Without such regulation and intergov-
ernmental adaptation, they can be used by terrorists to disrupt the normal
development and conduct of civil interaction and human life in the United
States. These new technologies run the gamut from hand-carried nuclear
devices to deliberately engineered biological pathogens. The advent and
availability of technologies of mass destruction and mass disruption con-
founds and obviates existing intergovernmental models, just as the advent
of the railroad and telegraph rendered 19th century intergovernmental
models such as dual federalism obsolete. In the face of these lethal tech-
nologies, intergovernmental models must be developed to control and
mitigate the potential negative effects of dual-use technology. However,
control and mitigation in this terrorist era poses additional, unprecedented
challenges to American IGM. Control of 20th century technology was
accomplished largely through regulation, but terrorists with potentially
lethal technologies will not respond to regulation alone. Regulation must
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be buttressed by the full spectrum of America’s national defense capabili-
ties including the use of military force and military assets. Effective
utilization of these capabilities requires new modes of IGM.

Throughout the 19th and 20th century, the military was relegated to the
margins of domestic intergovernmental relations. In the 21st century, the
exigencies of domestic security policy require that the military be
involved in IGM and planning. Terrorists wielding potentially lethal tech-
nologies will not comply with federal regulations, and neither did 20th
century corporations faced with substantive legal sanctions. Military con-
trols must be an integral part of 21st century intergovernmental models
designed to control terrorist technologies. In addition, domestic popula-
tions disoriented and devastated by terrorist technologies may require the
deployment of military assets to expedite the restoration to rational order
of affected areas until normal law enforcement processes are reinstated.

These prospects raise a question: Is the United States doomed to repeat
the incremental advances and missteps that characterized the develop-
ment of 20th century progressive models of IGM? Twentieth century
models were not developed until controversies surrounding the New Deal
and the Great Society required decisive action. Using the 20th century
approach, advocates of slow, methodical IGM development would argue
that intergovernmental relations would inevitably adapt to successive ter-
rorist attacks. The problem with this incremental approach is that in the
face of new terrorist threats, human lives and property will be sacrificed to
achieve institutional reform. Clearly, that is not acceptable.

ASSUMPTION 2: PROACTIVE INTERGOVERNMENTAL
REFORM MUST DISPLACE REACTIVE IGM

The second assumption for a new IGM is acceptance of proactive—as
opposed to reactive—intergovernmental change. The basis of this pro-
active approach is an integration of norms and science. Using this
approach, it is not necessary to wait until the next terrorist attack to recon-
figure and reform outdated intergovernmental institutions. The previous
100 years of haphazard intergovernmental experimentation have enabled
academic scholars and government analysts to identify norms of intergov-
ernmental relations and to create science-based intergovernmental mod-
els that reflect these standards. Hence, scholars and analysts are not lim-
ited to merely following a historic description of the norms and patterns of
intergovernmental relations but can now assist in the selection and cre-
ation of new norms that drive the design of intergovernmental patterns.
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Consequently, a proactive approach would assume that post-9/11 new-
millennium values and standards can serve as parameters for the subse-
quent design of new models of IGM to meet terrorist threats.

The tools to design these new IGM models are under development.
One example is the National Incident Management System (NIMS), cur-
rently being created by the Department of Homeland Security (2004).
However, because of their complexity, it is difficult to develop, test, and
evaluate IGM models in the same fashion that one would construct and
assess an economic model. Nonetheless, government-sponsored research
has encouraged the use of simulation technology to evaluate the ability of
IGM systems to cope with terrorist attacks.6 It is likely that such research
will eventually influence the design of real-world IGM systems provided
that these new designed systems are economically feasible and politically
acceptable to state and local government.7

There is emerging a significant base of institutional support for a
proactive approach. The development of a National Strategy for Home-
land Security—a foundational document to the creation of the Depart-
ment of Homeland Security—has demonstrated that reforming the federal
system is vital for homeland security. The executive summary notes:

American democracy is rooted in the precepts of federalism—a system of
government in which our state governments share power with federal insti-
tutions. Our structure of overlapping federal, state, and local governance—
our country has more than 87,000 different jurisdictions—provides unique
opportunity and challenges for our homeland security efforts. (Office of
Homeland Security, 2002, p. vii)

The summary goes on the state, “The challenge is to develop intercon-
nected and complementary systems that are reinforcing rather than dupli-
cative and that ensure essential requirements are met. A national strategy
requires a national effort” (p. vii). Although not couched in terms of IGM
models and processes, it is clear from the above passage that the Depart-
ment of Homeland Security regards intergovernmental reform and man-
agement as integral elements in a national strategy for homeland security.

In the same vein, the creation of the U.S. Northern Command
(NORTHCOM) in 2002 is a proactive approach to intergovernmental
reform recognizing that the dichotomy between civil and military public
administration must be bridged—and that military assets must be brought
to bear—if the terrorist threat to America is to be addressed rapidly and
effectively. The NORTHCOM mission is to conduct
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operations to deter, prevent, and defeat threats and aggression aimed at the
United States, its territories, and interests within the assigned AOR [area of
responsibility]. As directed by the President of the United States (POTUS)
or Secretary of Defense (SECDEF), USNORTHCOM provides military
assistance to civil authorities including consequence management opera-
tions. (United States Northern Command, 2005, section 3-2).

However, both the Department of Homeland Security’s and
NORTHCOM’s intergovernmental goals will face substantive challenges
in implementation. For example, the NORTHCOM mission is at odds
with the long-standing posse comitatus doctrine, one of the many barriers
to the integration of military and civil administration. Moreover, regular
military forces have not had a defined domestic role for more than a cen-
tury. Given the magnitude of these challenges, new intergovernmental
patterns cannot be arbitrarily inserted into the American federal system.
They must be grounded in new intergovernmental values that are not only
appropriate for the new age of terrorism but also accepted as legitimate by
those actors and institutions that constitute the system. Four values can
serve as initial guideposts for intergovernmental models adequate to the
new challenges facing the American federal system: flexibility, timeli-
ness, containment, and continuity. These values are elaborated below.

ASSUMPTION 3: NEW VALUES MUST GUIDE
INTERGOVERNMENTAL REFORM

The third assumption for the new IGM is support for a new set of val-
ues. In the post-9/11 era, American IGM was destined to require different
values. The first new value is flexibility. The backbone of the American
federal system is a series of local and state governments, each with a fixed
jurisdiction and constitutionally specified and guaranteed powers. Main-
taining this backbone is essential for delivering the predictable array of
goods and services on which modern human life depends. However, it is
misguided to assume that adapting and extending this fixed backbone will
meet terrorist threats. The fixed backbone of constitutionally protected
jurisdictions works well in a predictable environment where, either indi-
vidually or through mutual agreement, member units of the federal system
deliver a standardized collection of services and products. In the aftermath
of a terrorist attack, the environment for member jurisdictions would be
destabilized, and, particularly at the outset of this attack, it would not be
clear what services and products are required to cope with the attack.
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Old habits die hard. Understanding this, the Department of Homeland
Security (2004) is developing the NIMS to enable member jurisdictions of
the federal system to cope with disasters and terrorist attacks. One core
doctrine of NIMS is flexibility. The Department of Homeland Security
argues that in this new environment it is necessary to adopt a standardized
organizational response that “provides a consistent, flexible, and adjust-
able national framework within which governments and private entities
can work together to manage domestic incidents, regardless of their cause,
size, location, or complexity” (p. 14). NIMS pursues the laudable goal of
clarifying and streamlining federal incident management procedures by
developing an Incident Command System that DHS hopes will effectively
integrate the member governments of the federal system. NIMS, in effect,
is the prototype of a new IGM model. Testing and further development of
the NIMS model will be required to ensure that it functions consistent
with the goals it specifies.

To meet the new challenges, 21st century IGM models must be flexible
in at least two ways. First, they must have the capacity to mobilize an
assortment of countermeasures, services, and equipment to contain and
control the negative consequences of terrorist technologies. Second, they
must have the capacity to rapidly extend their authority over any number
or portions of fixed jurisdictions so as to control, quarantine, and rehabili-
tate those geographic areas affected by terrorist technologies. This neces-
sity of a rapid response to terrorist threats introduces the importance of a
second value—timeliness.

Timeliness. Scholars and practitioners of 20th century IGM are not ac-
customed to the principle of timeliness. When reforms emerge, state legis-
latures, county commissioners, and private interests intensely scrutinize
the proposals and, before adoption, engage in protracted negotiation.
Game playing is the rule as affected interests calculate whether their inclu-
sion in the new jurisdiction would result in net gain or loss. Even presi-
dents find it difficult to speed up the glacier-like pace of intergovernmen-
tal reform. President Eisenhower’s failed attempt to reshape the federal
system through the use of the Kestnbaum Commission illustrates this
point (Stever, 1993, pp. 74-75).

In the new era of IGM, timeliness is essential. To illustrate the impor-
tance of timeliness, the example of foot-and-mouth disease (FMD) is
instructive. FMD in the hands of terrorists would create an intergovern-
mental nightmare. Although not a threat to human health, FMD is a threat
to American economic health and way of life. This highly contagious dis-
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ease affects cloven-hoof species. With an incubation period of 2 to 14
days, this disease could infect livestock in multiple counties and multiple
states before farmers or county health officials detect symptoms. In this
response, a timely diagnosis and response could determine whether an
infectious organism is isolated within several counties or spread through-
out multiple states and regions.

Containment. The existing federal system offers individuals and pri-
vate interests extensive choice. Corporations, disaffected with the tax
structure of their locality, may “vote with their feet” and leave. Individu-
als, dissatisfied with the education provided by schools in their district,
may relocate in another district. It is commonly understood that one core
value of the existing federal system is to provide freedom of choice.
Within the context of 20th century values, it would be unthinkable to de-
sign governmental jurisdictions that denied individuals and private inter-
ests the exit option. Also, using 20th century logic, the concept of contain-
ment is an artifact of the cold war not a value for serious scholars and
analysts of intergovernmental relations. However, containment is a value
crucial to 21st century IGM.

To be more specific, it is conceivable that, in the aftermath of a biologi-
cal, chemical, or nuclear attack, residents of a community or area would
be contaminated. In the interest of their safety, treatment, and decontami-
nation, it would be necessary to isolate and quarantine these citizens for
the protection of surrounding jurisdictions. This would require new and
unprecedented types of intergovernmental organizations to contain resi-
dents within the affected area and deny them the option of leaving.

Acknowledging the applicability of containment to the 21st century
intergovernmental context logically leads to conclusions heretofore un-
thinkable (i.e., that containment be enforced by the military if necessary).
To support the deliberate construction of IGM models seeking to effec-
tively involve federal and state military forces in IGM contradicts estab-
lished doctrines, such as posse comitatus, dating back to the 19th century.
However, the specter of chemical, biological, or nuclear and radiological
attack renders old standards obsolete. In the new era, it is inevitable that
some new governmental units must be designed to operate in a manner
that restricts rather than facilitates choice.

Biological agents that are infectious and potentially contagious (e.g.,
the viruses that cause smallpox and FMD) are especially noteworthy with
regard to the need for containment. Susceptible individuals or contami-
nated materials could not be allowed to move freely between containment
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and noncontainment zones. Moreover, restriction or quarantine may have
to be imposed for prolonged periods depending on the agent involved. It
would be impossible to keep the disease from spreading otherwise. As a
result, state governors and federal officials must be given the power to
mandate containment if and when necessary. The National Guard, the
reserves, and additional federal forces may be required to enforce these
mandates.

Continuity. Whereas the three previous values, flexibility, timeliness,
and containment, entail departures from conventional IGM, the value of
continuity does not. This value acknowledges that by the end of the 20th
century, the American federal system was a remarkable achievement.
New models of IGM should aspire to preserve and enhance this system,
not to deliberately supersede or undermine its operation. Constrained by
this value, new-millennium models of IGM would be designed to mini-
mally affect the overall system. These models should focus on meeting
and overcoming terrorist threats when necessary, but should fade into the
background so as to allow the normal operation of the federal system
when effective countermeasures have exerted their positive effect.

Developing IGM models guided by the reform values of the new mil-
lennium yet faithful to the principles inherent in the value of continuity
will be a major and a continuing challenge. The United States faces this
task without a coherent intergovernmental context within which to apply
new values and test and analyze their effects on intergovernmental
institutions.

ASSUMPTION 4: EFFECTIVE IGM REQUIRES THE REBUILDING
OF INTERGOVERNMENTAL CONTEXT

The fourth guiding assumption that can drive the reconstitution of IGM
is the realization that a new IGM requires a new context. Some back-
ground for this assertion is in order. The old IGM system under criticism
by this article was itself an artifact of a discernible context. By the mid-
1970s, there was an elaborate system of institutions dedicated to IGM
(Kincaid & Stever, 1992). It consisted of the following major elements:

• Office of the president or Office of Management and Budget
• Congressional committees (House and Senate) devoted to IGM
• General Accounting Office
• Executive agency intergovernmental liaison units
• Commissions to involve and integrate state and local jurisdictions
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Each of these individual elements conducted and disseminated research
that rationalized intergovernmental relationships, enabling the system to
adapt to new challenges and political mandates. They treated IGM as a
technical problem to be solved. The IGM activities of the above institu-
tions flourished, then they declined in the mid-1980s. Since 1985, all have
experienced reductions in their intergovernmental analytic capacities. In
some cases a reorientation of mission, and in other cases a disappearance
or near disappearance, has occurred. The new Department of Homeland
Security faces the task of forging new intergovernmental relationships to
combat terrorism without the benefit of this IGM context.

The overarching purpose of the above four assumptions is to facilitate
adaptation. In effect, acting on the above assumptions is intended to facili-
tate and accomplish adaptation. However, there are courses of action,
other than adaptation, that those skilled in IGM may choose to take. By
way of conclusion, the following section defends adaptation, arguing that
the alternatives to adaptation are less desirable.

CONCLUSION: THE ALTERNATIVES TO
ADAPTATION ARE LESS DESIRABLE

Given the present course of world events, it is difficult to imagine an
intergovernmental context in which these four assumptions would not
apply. Critics might argue that the application of IGM to peaceful pursuits
within a domestic policy context is preferable to accepting the legitimacy
of the above assumptions. This is true if one argues from a normative
standpoint that peace is preferable to conflict and war. However, this arti-
cle does not argue for adaptation and the feasibility of the above assump-
tions from a normative standpoint. Rather, this article has utilized prag-
matic logic to argue for adaptation. Moreover, if scholars and practitioners
of IGM reject the exigency of adaptation, they are abandoning their
pragmatic base.

Skeptics about the course of logic taken by this article can also claim
that there are other approaches to the coordination of federal, state, and
local action in this new terrorist age that are preferable to IGM. In effect,
critics in this genre are opposed to pragmatism or progressivism or to IGM
or to both. Critics who harbor this point of view do have a modest point.
The federal system can be coordinated by means other than IGM. How-
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ever, this article dwelled on adaptation because at this juncture IGM is a
pervasive practice within the American federal system. To abandon IGM
would, in itself, be a revolutionary step and would, in itself, disrupt the
existing operation of the system. Subjecting the system to such a shock
would not be wise. To paraphrase Woodrow Wilson, the American federal
system has difficulty going around sharp corners (Wilson, 1889, p. 667).
Indeed, one could produce an alternative to the pervasive use of IGM out
of whole cloth—complete with new intergovernmental institutions to
combat terrorism. However even if such an alternative approach were cre-
ated de novo, such a model would inevitably pose legitimacy problems
and otherwise contradict the value of continuity. Moreover, intergovern-
mental scholars, analysts, and practitioners would be skeptical of new
and untested models and institutions, and any new models would inevita-
bly be couched in terms unfamiliar to those who make the current federal
system function. Given these considerations, adaptation is the preferable
alternative.

NOTES

1. This issue was succinctly phrased by R. W. Trewyn, vice provost for research at Kansas
State University. I am indebted to him for this insight.

2. This is not to claim that the General Accounting Office or the Office of Management
and Budget are without intergovernmental expertise. The General Accounting Office is ana-
lyzing state and local capacity to meet terrorist threats (see, for example, General Accounting
Office, 2003). Both institutions are currently reorganizing to meet the challenges of home-
land security. At this writing, it is not clear what will be the organizational role of intergov-
ernmental management in these new structural arrangements.

3. The National Agricultural Biosecurity Center at Kansas State University is one such
nontraditional institution.

4. Terrorist technologies as used here is not meant to imply there are some technologies
that can be categorically labeled as terrorist in character. Rather, the term is intended to
describe neutral technologies wielded or misused by terrorists.

5. For this insight, I am indebted to Jerry P. Jaax, associate vice provost for research com-
pliance and university veterinarian at Kansas State University. Jaax makes the point that
overregulating these new technologies would curtail their beneficial effect and drive corpora-
tions out of the country. However, he also points out that development costs of these technol-
ogies should include appropriate security measures to guard against their misuse.

6. For example, the ANSER Institute, sponsored by the Department of Homeland Secu-
rity, the Department of Agriculture, and the Department of Defense, has utilized simulations
to test the adequacy of intergovernmental management systems.

7. I am indebted to an anonymous reviewer for this insight.
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