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CHAPTER I 

INTRODUCTION 

Administrative Reorganization is a subject of which 

much has been said and writ ten j one "book, Herbert Emmerich's 

Essays on Federal Reorganization*deals with the admlnlstra-

tlve reorganisation in the federal executive structure. It 

is In this book that Emmerich presents the substance of the 

reason that much has been written on administrative reorgani-

zation by those who study public administration and why much 

more should and will be written on the subject. It also 

presents much of the reason that administrative reorganiza-

tion is significant to public administration. He wrote: 

The Administrative Reorganization movement has 
sometimes been viewed as a kind of revivalism in 
governmental reform* There is a widely held notion 
that reorganization occurs only as a result of surges 
of outside agitation for reform and major deliberate 
efforts to rationalize administrative organization 
and methods. This notion is predicated on a concept 
of a static federal executive structure. It springs, 
I believe, as so many administrative concepts do, 
from an engineering-legal approach which conceives an 
organizational structure as it does a bridge or a 
constitution. It fails to perceive the constantly 
changing nature of human organizations. In studying 
these organizations a biological or sociological 
orientation would give us greater insight into the 
realities of their growth and change than we can ob-
tain from regarding them as rigid, inanimate edifices. 

Federal reorganization is essentially a con-
tinuing process. It is going on all the time as a 



result of both internal and external pressures, Struc* 
tural change brought about by political, cultural, eco-
nomic * and legal development is incessant, There is a 
continuing adjustment of federal administrative struc-
ture to the ever-changing scope and complexion of 
federal activities* These activities are In constant 
flux a® the American economy expands and American ad* 
minlstratlve responsibilities assume larger propor-
tions, , » .* 

This paper is concerned with a will segment of the con-

tinuing process of reorganization within the Federal Execu-

tive structure, administrative reorganization In the South-

west legion of the Federal Aviation Agency. 

The purpose of this study is to examine an example of 

administrative reorganisation which can provide useful in-

formation to those Interested in the continuing process of 

administrative reorganization. The reorganisation of the 

Federal Aviation Agency* in 1962, is an example of a delib-

erate effort to change the organization of the agency, % 

studying that reorganization In the Southwest Region of the 

Federal Aviation Agency It is possible that generalizations 

can be drawn which may be applicable to similar reorganiza-

tions. In addition, by studying an example of deliberate 

reorganization, it is possible that some understanding can 

be gained as to how actual operation under an organisational 

structure modifies the prescribed organization. 

^Herbert Etamerich, Essays on Federal Reorganizat1on 
(University, Alabama, 1950), pp. 1-2. 



The administrative reorganization in the Southwest 

Region of the F,A*A,S provided an excellent example of that 

phenomenon and an ample souroe of information. Information 

was gathered by studying agency documents and conducting 

personal interviews with personnel in the regional office. 

The interviews were eondueted with a view toward obtaining 

pertinent evaluations of problems, advantages, and disad-

vantages of the new organization and organizational rela-

tionships not apparent in the agency's organizational charts, 

manuals, and functional statements, 

The study of the reorganisation takes Into aooount 

formal and Informal aspects of administration. Formal re-

fers to the authority and power conferred directly by the 

organization* Informal refers to the authority and power 

in addition to or apart from the formal organization. This 

study also recognizes limitations, the principal one being 

that the process of reorganization was Incomplete and that 

because of this the organization was somewhat fluid and at 

points confused. 

This chapter has three purposes in addition to setting 

forth the purposes of this study and the sources and limita-

tions on the researeh, The first la to define terms used 

aThe Federal Aviation Agency, like many government agen-
cies, is known by an abbreviation* The use of F,A.A. is under-
stood to mean Federal Aviation Agency. 



In analysis and presentation of this study. The second is 

to present a background of facts, problems, and concepts and 

Issues directly relevant to this study. The third Is to 

place in perspective the present administrator of the P.A.A., 

N. E. Halaby* and his management philosophy, which has a 

definite relation to the reorganization in the Southwest 

Region, 

Definitions of 'Organization 
and Reorganization 

If this study is to concern administrative organiza-

tion and reorganization, then a definition of these terms 

should he presented. The necessary content of a definition 

of organization Is found In the writings of two authors, 

John M. Oaus and Adolf A. Berle, Jr. Gaus defines organi-

zation as an arrangement of personnel for facilitating the 

accomplishment of an agreed purpose,3 Berle says that the 

essence of an organisation is that it 1® a mechanism for 

making decisions of a central group or individual causative 

at distant points,4 

For the purposes of this paper an organization Is de-

fined as a human mechanism created for an agreed purpose 

3John M. Gaus, "A Theory of Organization in Public Ad-
ministration, M The Frontiers of Publlc Adalnlgtration, 
edited by Marshall "E, BjtMock,^oHn M, Gaus and Leonard D. 
White (Chicago, 1936), p. 66. 

4Adolf A. Berle, Jr., Power Without Property (New York, 
1959), P. 81. 



whoa® arrangement facilitates making causative the decisions 

of a central authority at distant points of application. A 

definition of reorganization depends on the definition of 

an organization* So, a reorganization must he a change in 

the mechanism or arrangement of an organization. Both 

Berle and 0 us include in their discussions of an organi-

zation the necessity of delegation of authority and function 

within an organization, Although it is not necessary to 

Include delegation in a definition, it it necessary to 

recognize that it Is part of arranging the mechanism of 

an organization. 

There are five categories of changes in the mechanism 

of an organization which affect the organization enough to 

effect a reorganisation. These are changes in function and 

responsibilities* structure, area, decIsIon-making authority, 

and line of eoMtand. These changes can occur simultaneously, 

singly, or In any combination. 

The changes in functions and responsibilities can in* 

volve the greation of new functions and responsibilities, 

discontinuing them or reallocating them. The changes In 

structure involve coabinatlon of organizational units, di-

viding them, creating them or discontinuing them in the or-

ganization. Area change Involves territorial boundaries, 

that Is enlarging, contracting, creating or destroying. 

Changes in line of command involve the shifting of the 



relationship between superior and inferior organizational 

units. 

In such an agency-wide reorganisation as occurred in 

the P.A,A, in 1962, there noraall7 is a simultaneous oc-

currence of all possible changes. In Chapter II, the dis-

cussed changes, whi«h relate to the regional organization, 

fall In all of the above categories, The present national 

organization that resulted fro® the reorganization of the 

P.A,A. Is shown in Figure 1. 

Background 

The Southwest Region of the P.A.A. conducts its many 

operations in five states, Tenas, New Mexioo, Louisiana, 

Arkansas, and Oklahoma. Th® regional of floe of the South-

west Region 1© located in Port Worth, Texas, and the Re-

gional Director is Archie W, League. 

The operation of the Southwest Region of the F.A.A. 

under the present organization started in January, 1962, 

but the reorganization did net become formally effective 

throughout the United States until October 1, 1962.3 The 

regional reorganization, part of an agency-wide reorganiza-

tion, proceeded from a centralized organization to a de-

centralized organization which involved creating regionally 

5Int#rvl«w with Donald G. Schuler, Executive Officer, 
F.A.A., Port Worth, Texas, July 8, 1963. 
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responsible divisions within the F.A.A. Previously the re-

gional operations of the P.A.A. were directly responsible 

to a Washington bureau offlee. 

In the present organization, the Washington office of 

the P.A,A, is to serve as an office that advises and guides 

the regional organizations and provides technical standards 

and procedures for which the regional program divisions are 

held responsible. The regions have been delegated responsi-

bility for accomplishing the goals of the P.A.A. The Wash-

ington office Is to have only two line officers, the Ad-

ministrator and his Deputy. 

The P.A.A., an independent agency with some regulatory 

cowers,6 is young in age. The Federal Aviation Act of 19^8, 

Public Law 85-726, was passed by Congress In 1958, and the 

agency began operation in 1959. The agency which preceded 

the F.A.A. in the area of civil aviation was the Civil Aero-

nautics Administration or C.A.A. The functions of the C.A.A,, 

some functions of the Civil Aeronautics Board, and the func-

tions of the Airways Modernization Board were included in the 

functions of the P.A.A.7 

The purpose of the Federal Aviation Act was to provide 

a governmental agency to cope with the growing problems of 

6U. s. Statutes at Large, LXXII, Part I, 7 ^ (1958). 
7A C.A.B, function assumed by the F.A.A. is the safety 

rule-making function* The F.A.A. is Involved in accident in-
vestigation at the C.A.B.'s request. The F.A.A. can be re-
quested to investigate an accident to provide factual Informa-
tion to aid the C.A.B, in determining the cause of the accident. 
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air traffic safety. The growing number of aerial collisions 

and near collisions was the pressing problem*8 A declaration 

of policy in Public Law 85-726 gives the full range of respon-

sibilities of the P.A, A. The five general responsibilities 
* 

are: regulation of civil aviation, promotion of civil avia-

tion, airspace use control, consolidation of research and de-

velopment In air navigation facilities, and the development 

and operation of a common system of air traffic control for 

both civil and military aircraft.® This latter area of policy 

was the bill's most controversial feature and its most 

necessary feature.1-0 

The responsibility for accomplishment of the policies 

of the F.A.A. is vested in an administrator. The P.A.A, has 

had two administrators since 1958* E. R. Quesada and N. E. 

Halaby. These administrators have greatly influenced the or-

ganization of the F.A.A. and the regional organization, with 

which this study is concerned. 

The F.A.A. Administrator's 
Organizational Authority 

The F.A.A. Administrator has broad organisational au-

thority with few limitation®. The limitations generally 

8See Efflmettt S. Bedford, Congress Passes the Federal 
Aviation Act of 1958 (University, Alabama, 1961j. 

9U. S. Statutes at large, LXXII, Part I, 7^0 (1958). 

10See Redford, o£. clt. 
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concern personnel classification and pay scales in the agency. 

The authority to determine organisational structure and func-

tion within the rang# of the goals of. the organization Is 

broad because of the lack of any specified organisational 

pattern within the law creating the agency. There Is a 

virtual organizational carte blanche, The organizational 

authority of the Administrator Is found In Title III of Pub-

lio Law 85-726. 

The Administrator is authorized, subjeet to the civil-
service and classification laws, to select, employ, 
appoint, and fix the compensation ©f such officers, 
employees, attorneys, and agents as shall be necessary 
to carry out the provisions of this Aet, and to define 
their authority and. duties, except that the Administra-
tor may fix the compensation for not more than ten 
positions at rates not to exceed $19,500 per annum.11 

The provision for delegation of authority and functions 

so necessary to the operation of any large organization and 

central to this study is also found In Title III of this Act, 

The Administrator may, subject to such regulations, 
supervision, and review as he raay prescribe, from 
time to time make such provision as he shall deem ap-
propriate authorising the performance by any officer, 
employee, or administrative unit under his jurisdiction 
of'any function under this Act; or, with it® consent, 
authorizing the performance by any other Federal de-
partment or agency of any function under section 
30? (b) of this Act,1® 

llU. S. Statutes at Large. LXXII, Part I, 7^6 (1958). 
Snphasls aldeC 

i2u. s. Statutes at Large, LXXII, Part I, 7*9 (1958). 
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These two authorities concerning organization and delegation 

are basic to the reorganization that took pine® in 1962* 

Decentrallzat ion—-Definition 

The present organization of the F.A.A. is a decentralized 

form of organization with responsible regional divisions. 

The us# of the word "decentralization" is used to denote an 

organisational structure that Millett termed "Decentraliza-

tion by Hierarchy," This means an organisational structure 

which descends from a central administrator to a regional 

administrator In the field who has the same range of moti-

lities as his superior but confined to his particular area,13 

Something which Millett considers necessary to an ef-

fective decentralisation by hierarchy Is "Dual Supervision." 

Dual supervision exists in an organization if the super-

vision of management functions and technical functions come 

from different sources, but are integrated Into a single ad-

ministrative organization by the presence of a single gen-

eralises administrative head. The position of the generallst 

administrator Is designed to favor neither the management 

nor technical areas of the organization; it is designed to 

unite the two functions for a single purpose.14 A good 

18John D. Millett, "Field Organization and Staff Super-
vision, ?r New Horizons In. Public Administration, by Leonard 
D. White and others (University, Alabama, l9^£), p. 98. 

14Ibid., p. 116. 
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indication of an organization with some degree of dual super-

vision is the regional organization of the F.A.A, as de-

scribed in Chapter XIX» 

Concepts and Justifications of Decentralization 

Decentralization has been said to have become a gospel 

of management.18 Pfiffner and Sherwood point out that it 

has come to b© regarded as a way of life with its idealistic 

roots In democracy.1® The association of decentralization 

with the democratic process can be seen in Luther Qulick's 

justification of decentralization. He said that decentrali-

zation would develop a sensitivity to the process of demo* 

cratic control through Intimate association of the official® 

with the people served.17 James Fesler almost repeats Gullck 

by saying that an external factor which influence® the need 

for decentralization is the need for support, participation, 

and representation at the grass roots of democracy.18 

Gullck presents a good justification for decentraliza-

tion in "Notes on the Theory of Organisation." There are 

15John M. Pfiffner and Frank f. Sherwood, Administrative 
Organization (Englewood Cliffs, Mew Jersey, 19615 ), p. 160. 

leIbld. 

17Luther Gullck, "Notes on the Theory of Organization," 
Papers on the Science of Administration, edited by Luther 
Qulick and L. urwiok (New York, 1937),p. 30. 

ieJames Fesler, "Field Organization,M Elements of Pub-
lie Administration, edited by Fritz Morstein Marx (lEglewood 
Cliffs, New Jersey, 1959), p. 256. 
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three general points to M s justification* They arei (l) 

greater coordination of services and control# exercised in a 

given areas (2) greater tendency to adapt the total program 

to the area servedj and (3) greater ease with which coopera-

tive relations may be established with subordinate govern-

mental units.i# In addition Millett says that decentraliza-

tion make® possible economical operation of central services, 

and it can encourage a common approach among specialists in 

meeting common problem® in the field.20 

Decentralization—Problem® 

Pfiffner and Sherwood pointed out that the idealistic 

root of decentralization was in democracy,"but they were 

also careful to point out that# like democracy, it has prob-

lems, The paradoxical problem, which is involved in any 

effort to decentralize, is the problem of reconciling the 

need for regional adjustment of an agency's programs to the 

need for national uniformity.21 

Possibly the greatest handicap in efforts to decentral-

ise is "Administrative Besponsibility,n that is, holding a 

i*(Julick, o£, cit., p. 30. 
soJohn D. Millett, Management in the Public Service {New 

York, 195^), p. 175. ~~ 
aiFesler, "Field Organization," op. cit.» p. 252. 
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single administrator responsible for the effective perform-

ance of a program* When an administrator is held responsible 

for an agency program, it is difficult to allow discretion 

that could cause criticism to be directed at the responsible 

administrator,22 Another critical problem is the conflict 

between those specialists in the central office of an agency 

a M the generalists in the regional offices*23 This conflict 

of generalist and specialist will be discussed further in 

Chapter IV, 

People and personalities are an integral part of any 

organization! so It is Inevitable that problems should arise 

because of them, Pfiffner and Sherwood provide a good 

analysis of the behavioral problems associated with decen-

tralization, They point out that decentralization calls 

for a change from the normal or stereotyped executive be-

havior, This executive is characterised as finding it dif-

ficult to delegate authority, to listen instead of giving 

orders, and to plan and guide instead of acting, The ab-

stractions of administration required of long tern planning 

and evaluation of long term progress run counter to the nor-

mal executive culture pattern. The aggressive* forceful, 

gaIbld» See also, James Fesler, Area and Administra-
tion (University, Alabama, 1959)* p. 64. 

2sJames W. Fesler, Area and Administration (University, 
Alabama, 19^9)# p. 6?, 
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dynamic executive has an extremely difficult task in re-

fraining from taking Immediate corrective action rather than j 

letting his subordinates recognize the error and take cor- ! 

rectlve action* Under decentralization people must be al-

lowed to make mistakes,24 

James W, Fesler supports ffiffner and Sherwood,saying 

that administrative psychology may block a vigorous policy 

of decentralization.®® A vigorous policy is needed* for 

the first major step toward decentralization must originate 

in the central office,2® Kamp and Pesler say that there is 

a need for positive leadership in the central office to 

achieve decentralisation,®7 Positive leadership can be eater- i 

cised in two ways, by delegating authority, and by refusing j 

to reassurae authority except as a last resort, Any lessen* 

ing of the drive for decentralization can cause a counter-

tendency toward centralization.28 

24Pfiffner and Sherwood, oj>. cit., pp. 197-200. 

25F@sler, Area and Administration, op, cit,# p. 64. 

a8Pesler, "Field Organisation," oj>» olt., p. 252. 

27Henry Wilbur Kamp, Central-Field Relations in the 
Veterans * Administration 1^5^953 (Ann Arbor, MicKigan, 1958), 
p. 5* See also, Pesler, Area and"Admlnlstrat1on, op. cit., 
-0» 64. 

28-'Pesler, "Field Organization," oj>. cit., p. 252. 
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N. E, Halaby—Biography 

The man responsible for the 1962 reorganization of the 

F.A.A. and th© present Administrator of th# F.A.A. is N. E. 

Halaby. Halaby, the second Administrator of the F. A. A . , was 

appointed by President Kennedy. Halaby's qualifications for 

the position are varied. They rang® from experience In the 

aviation industry and government service t© being a test 

pilot for the Navy and helping establish a test pilot school 

for th# Navy during World War II. After World War II, Halaby 

worked In the field of foreign affairs In several government 

agencies. He was Foreign Affairs Advisor to Secretary of 

Defense, James Forrestal, He served in a North Atlantic 

Treaty Organization post and as Deputy Assistant Secretary 

of Defense for International Security Affairs. Halaby'a 

non-governmental experiences include the operation of his 

own law firm and holding several executive posts in the aero-

space Industry.28 

N. E. Halaby—Management philosophy 

The fact that Halaby has been a pilot and Is familiar 

with the problems of the aviation industry does not give 

much Indication as to how he would organize the F.A.A. The 

variety of experience, both civilian and military, would be 

a handicap in using past experience to determine how Halaby 

mW,h.k, mm, February 8, 1961. 
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would run the Agency. The problem of determining Halaby's 

management philosophy was simplified by Halaby himself—he 

merely wrote it down. In a memorandum30 circulated to top 

management personnel of the P.A.A., Halaby stated what he 

called his management philosophy. 

To read the memorandum is in effect to read the inten-

tions of Halaby in respect to the F,A,A, organization. The 

memorandum could possibly be better described as a statement 

of management and organizational policy with due notice of 

problem areas in the organization and suggestions as to how 

the Administrator intended to approach these problems. 

In many ways the statement of philosophy by Halaby re-

sembles the content of Luther Gulick's "Motes on the Theory 

of Organization,w03, Sections devoted to "Line and Staff," 

"Decentralization,M "Chain of Command,H and "Accountability" 

show marked similarity to Ghilick's, However, this probably 

is not too unusual because of the influence that Gulick has 

had in the field of administration. 

The problem® that Halaby pointed out in the memorandum 

concern areas of administrative responsibility, the problem 

of unifying the organisation along with the problem of fac-

tional forces, and the problem of defining authority, The 

3°Pederal Aviation Agency Memorandum from Administrator, 
April 3, 1963. 

31Gulick, o£. clt. 
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organization of which Halaby approved and which is now In 

operation 1® an effort to eliminate these problems of ad-

ministration. The solution was to provide strong areas of 

administrative leadership toy areating direct and short 

lines of authority and a decentralization by hierarchy. 

The personality of an agency administrator would be 

a definite factor in the behavioral situation described by 

Sherwood and Pfiffner. Halaby ha® impressed those who have 

worked with him by his easy-going personality. An adminis-

trator easy to work with would be a definite asset in'a de-

centralized organization. Halaby's management philosophy 

and his personality may not be related, but.it would be 

difficult, at pointed out earlier, for a person with a driv-

ing personality to push actively for a decentralized organi-

zation. 

Delegation on the Principle of Exception 

As stated previously, decentralization requires a posi-

tive effort by management to succeed. The most positive 

promotion"of decentralization in the P.A,A. is the policy 

of making delegations of authority on the principle of ex-

ceptions, that is, by which specific limitation* are placed 

on broad grants of authority.32 

saFederal Aviation Agency Order OA P 1100.1, p. 31. 
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This poller of the P.A,A,# a policy which has not at 

yet proved Its degree of e f f ec t iveness , is evidence that 

the Administrator Intends to provide the lower levels of 

management with the authority to accomplish their delegated 

functions. 

Summary 

A reorganization, as defined, must Involve one or a 

combination ©f any of the five changes possible for a re-

organization. The P.A.A. Administrator by using his au-

thority as provided in the law establishing the P.A,A, was 

able to reorganize extensively the P.A.A. in 1962* This re-

organization took place along the lines of a decentraliza-

tion by hierarchy, as defined by Mlllett. The justification 

of this type of decentralisation plan is well outlined by 

Gtuliok, and at the same time it becomes clear that a concern 

for the democratic process Is part of the rationale for de-

centralization as an organizational form. 

The problems of decentralization are many and varied 

with the problems of regional adjustment versus national I 

uniformity and administrative responsibility being very 

critical to the decentralization process. The man who has 

pushed the decentralization of the F.A.A. has been N, E. 

Halaby, whose management philosophy, as outlined by himself, 

closely resembles the theories of Ghtllek, a strong supporter 
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of decentralization, This philosophy has resulted In a policy 

which Is a positive effort on the part of the Administrator 

to promote decentralization* That policy is delegation of 

authority on the principle of exceptions. This policy# al-

though not proven, la an indication of the desire to achieve 

decentralization. 

The following chapter deals with the previous organiza-

tion of the F.A.A., which was the opposite of decentraliza-

tion. It was a centralized bureau type of organization. It 

also deals with the man responsible for that organization, 

S, R. Quesada, and the changes that took place in that organi-

zation which affect the regional organization in the Southwest 

Region. Chapter III will describe the organization of the 

Southwest Region a® it presently Is* 



CHAPTER II 

S. R. QUESADA AND THE BUREAU TYPE OP ORGANIZATION 

OP THE FEDERAL AVIATION AGENCY 

This chapter has four purposes. The first Is to show 

the origins and essential content of I, R. Quesada*s manage-

ment philosophy which was responsible for the bureau type 

of organization that existed during his administration of 

th® P.A.A, The sesond Is to present a justification of the 

bureau type of organization and to relate it to Quesada1s 

jBanageaent philosophy, Th® third Is to point out th# major 

organization areas of th® Quesada organization and point 

out those which are Important to the regional structure. 

Th© fourth la to point out some of the organization changes 

which have occurred In the regional organization and the 

Southwest Region, 

The Bureau Type of Organization 

The organization of the P.A.A. under Quesada is known 

as a bureau type of organisation. A bureau type of organi-

zation is more specifically called "Decentralization by 

Specialty" by John D. Mlllett.1 In this type of organization, 

ijohn D. Mlllett, "Field Organization and Staff Super-
vision," He* Horizons in | u ^ Ad^l=tra|l™, W Leonard D. 
White andoihers(tfniversity, Alabama, 1945),P* 98. 

22 
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authority comes down tr<m an administrator' to heads of vari-

ous'specialized program bureaus in the .central of flee. Bu-

reau offices In specified regions carry out the directives 

of the chiefs of their bureau in the central office. The 

responsibility for program® lies in the central office 

rather than the regional office. The word "decentralization" 

is deceptive and in this instance refers to the existence of 

a field structure but does not refer to the decision-making 

authority in the organization. There was a decentralization 

of facilities in the Quesada organization but not of de-

cision-making authority. 

The organization which carried out the responsibilities 

of the P.A.A. during Quesada*s administration was affected 

by his definite concepts on how the agency should be ad-

ministered and organized. An examination of the management 

philosophy and the functions assigned to the regional or* 

ganlzation is necessary to understand the impact of the re-

organization on the regions, and the Southwest Region in 

particular. 

E. R. Quesada —Biography 

E. R, Quesada was appointed to the post of Administrator 

of the P.A.A. by President Eisenhower. He brought to the 

new agency a combination of expertise in air traffic control 

and forcefulness that was necessary to provide the result® 

envisioned in the Federal Aviation Act. 
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Quesada»s experience prior to hi® appointment as F.A.A. 

Administrator was in the military ind public service. Mill* 

tary experience predominates in his credentials. From 1924 

to 1951 he served with the Army Air Force and Air Force, 

rising from the ranks to become a Commanding General in sev-

eral posts during World War XX,® It was during World War XI 

that tuesada gained experience and knowledge in the problems 

of air traffic control, $uesada retired from the Air Force 

In 1951# and at the time of his appointment at F»A.A. Ad* 

mlnistrator, he was Aviation Advisor to the President and 

Chairman of the Airways Modernization Board. 

S. R. %te»ada-~H&nageaent Philosophy 

Determining the essential content of Quesada«a manage-

mont philosophy was not too difficult. Many of the person*-

nel Interviewed in the Southeast Regional office worked 

closely with him In Washington. Their descriptions of his 

beliefs and attitudes were without variance. Those people 

who worked with him described him a# a "commander" who de-

Minded that the controllers of the organization be easily 

accessible to him* One described him aa an administrator 

who did not understand people and said that Quesadafs atti-

tude toward subordinates was "stand up," "speak up," "shut-up."3 

aF.A«A. News, August 24, i960. 

®Xnt@rview with Robert ?. Reynolds, Deputy Regional Dl-
rector, F.A.A,, Fort Worth, Texas, July 24, i9§3» 
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A more formal expression of Quesada*s management phi-

losophy was possible because of Quesada»s military background. 

The Department of the Air Force published a manual that 

states the management philosophies and policies of the Air 

Force. On® statement in this manual closely described the 

organization of the F.A.A, under Quesada* It also summarized 

the organisational philosophy described by the people working 

with Quesada. The statement of philosophy that was pertinent 

was "Centralized control of decentralized operations.tt4 

The application of this philosophy was important to the 

organization of the F„ A* A, It meant placing all program re-

sponsibilities in bureau chiefs In the Washington office of 

the P.A,A. Quesada believed that any regional autonomy 

would promote division of the F.A.A. Into separate units 

without national programs. 

What type of organization did Quesada want to accomplish 

the goals of the F.A.A. t Before a formal organization was 

established, he asked a P.A.A. study group to propose an or* 

ganlzation for the F.A.A. That group proposed an organiza-

tion similar to the on® now in existence; however, Quesada 

rejected the proposed organization. He then intended to sub-

stitute organizational plans which he believed to be better. 

The plans which he intended to substitute provided that all 

department of the Air Force, The Management Process 
(Washington, 195*0* P. 98. 
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program functions would be contained within central office 

bureaus. Quesada did not want any organizational set-up 

that would not provide for control by the central office. 

It was with great difficulty that Quesada was persuaded to 

approve the organization'that was established in 1959. That 

organizational structure provided for the Regional Manager 

with management support functions.5 

Justification—Decentralization 
by Specialty 

Millett points out the advantage of decentralization 

by specialty. The advantage is simply that each bureau or 

subbureau in the central office can set up a field office 

according to its own work load needs and has direct authority 

over all the work of each field office,0 If one considers 

this advantage in light of Quesada's philosophy of manage-

ment, his ideas on control of functions, and his past ex* 

perience, it would have been surprising if he had approved 

of an integrated decentralization by hierarchy as proposed 

by his study group. 

The Quesada Organization 

Structural and functional similarities between the old 

and the new organizations-make it unnecessary to provide a 

sIntervlew with Archie W. League, Regional Director, 
P.A.A., Port Worth, Texas, November 21, 1963. 

6John D. Millett, Management in the Public Service, 
(New York, 195*0, P. IjTT"" ' 
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detailed breakdown of the functions and responsibilities of 

the old regional organization. An examination of the organi-

zation charts (sat pages 7 and 29) will show the similarities 

In organisation. The following chapter, which treats func-

tions and responsibilities of th® regional organization in 

More detail, could be transposed to the old organization with 

knowledge of certain changes that have been made. 

Although It is unnecessary to break down the old or-

ganization, it Is necessary to point out the areas of de-

cision-making authority. These decision-making areas are 

the ones that existed in the Quesada organization. The 

Quesada organization can be divided into four major decision-

making areas. The first Is the Office of the Administrator, 

composed of the Administrator, his deputy, and four staff 

offices, The three management staff offices in Washington 

is another.' The third area is the group of six bureaus, 

four with regional offices in each region, The fourth area 

is the Regional Managers in the six regions. The firat and 

second decision-making areas are not a© important to this 

study as the third and fourth area®. The bureaus and their 

regional offices and the Regional Manager are the area® the 

reorganization greatly affected. 

An examination of the accompanying ©hart (see page 29") 

will show that the relationship between the bureau's re-

gional offices and Regional Manager was not one of clear-cut 
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authority for either. Th© bureaus had responsibility for 

accomplishing Agency goals with their regional offices tak-

ing all regional action; their lines of authority led di-

rectly to th® Washington office of the bureau. Th® Regional 

Manager had management support functions in the regions. 

Management support functions provide management skills to 

technical personnel and organizations. Skills such as 

budgeting, auditing# personnel, and management analysis were 

provided to th® program bureaus as requested, Th© Regional 

Manager had management support functions but the responsi-

bilities more often than not involved paper authority -rather 

than the authority to act. 

The Regional offices of the bureaus often had offices 

that corresponded to those under the Regional Manager, such 

as Personnel and Budget, Th®'authority exercised by the 

Regional Manager in the management support area was parallel 

tot and seldom carried the weight of, bureau offices. Often 

the bureau offices were able to achieve their alms even if 

they war# <pppos@d by the Regional Manager. However, at times 

th® office of the Regional Manager acted as a cross-check on 

.the activities of th® bureau's regional offices. The position 

of th® Regional Manager to that of the bureau1s regional 

offices in coordinating regional functions was one .of per-

suasion rather than authority, Archie League, the Regional 

Manager of Region Two, said that the quality of "salesmanship" 
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was necessary to achieve some degree of cooperation and co-

ordination between the Regional Manager and the operating 

bureaus of the region*7 

Organizational Changes 

There have "been five changes which affected the re-

gion® and in particular the Southwest Region, In an effort 

to simplify administrative problems caused by ©oimaunieatloni 

In a large area, the old P.A.A. "Region Two" was split into 

two regions# Region Two included ten states In the south 

and southwest United States; Its regional offices were in 

Fort Worth, Texas* This region was divided into what are 

now called the Southern and Southwestern legions. The 

Southern Region now has six states in the "old south" area 

of the U.ll, and the Southwest Region has the reminder of 

the old regionfm states plus the state of New Mexico, which 

was in the old Region Four. 

A fundamental change Involving regional organization 

came through the breaking up of the large and unwieldy Fa-

cilities and Materiel® Bureau of the old organization. This 

bureau was divided into three separate divisions which are 

now part of the regional program division structure. The 

Airports Division, the Installation and Materiel Division, 

^Interview with Archie W. League, F,A,A., Fort Worth, 
Texas, November 21, 1963. 
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and the Systems Maintenance Division were created from the 

old bureau* This dividing of functions was not a® drastic 

as It my appear, for there were three separate branches 

within the Facilities and Materiel Bureau carrying out es-

sentially ..similar functions as those of the new divisions. 

The division was accomplished by elevating the three separate 

functional areas within the bureau to Division status# 

The most important changes in the regional organization 

were the changes in authority over regional function. The 

creation and delegation of full authority to the Regional 

Director for the accomplishment of Agency goals in the re-

gion is the most basic change in the organization. The re-

gional program chiefs now report' to the Regional Director 

rather than to a Washington bureau office, and they are 

responsible to the Regional Director for the performance of 

their duties, •In addition the program divisions are re-

sponsible for the technical standards and procedures estab-

lished by the Washington staff offices. This provides for 

a system of dual supervision because it makes the program 

divisions responsible to two areas of the F,AtA, organization, 

but for different aspects of their work. The coramunicatlons 

between the Washington staff offices and the program divisions 

in the region pass through the regional director's office or 

through channels prescribed by him. 

Two changes accompany the delegation of authority to 

the Regional Director. The status of the counterparts of 
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the old Washington bureaus is the first change. . Each pro-

gram division in the region now has a corresponding staff 

office in Washington, These stuff offices are for the pur-

pose of advising the Administrator in Washington and the 

program divisions in the regions on-technical problems. 

Prior to the reorganization these Washington staff offices 

were In the chain of command as the offices of the Washing-

ton bureau. This change has brought some problems which 

are explained In Chapter IV. 

The second change accompanying delegation of full au-

thority to the Regional Director is that there is now some 

regional responsibility for some aspects of organization, 

whereas before all organizational authority was In Washing-

ton; Organizational authority is the authority to determine 

organizational structure and function. This power of the 

Regional Director, as Is pointed out In Chapter III, enables 

him to determine and prescribe the organization of ear-

tain units of the regional organization which best fit the 

needs of the region„ 

With the creation of the position of Regional Director, 

the position of the Regional Manager has not entirely dis-

appeared, An examination of organization charts (see pages 

33 and 37) will show the similarities that exist In the 

position of the Regional Manager and the Executive Officer 

of the present regional organization* There is a considerable 
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difference which does not show on an organization chart, 

however. This will be further expanded In Chapters III 

and IV. 

In effect, the reorganization has not extensively changed 

functions and responsibilities! the major change lies in a 

reallocation and strengthening of decision-making authority 

In certain organizational divisions in the region. 

Summary 

The bureau type, or decentralization by specialty, is 

the organizational type which existed during Quesada's ad-

ministration of the P,A*A, The justification for the type 

of'organization, as given by Millett, admirably fills the 

management philosophy of Quesada, a® described by those who 

worked with him. The origin of Quesada's management phi-

losophy, and therefore the logic for the use of the bureau 

type of organization, can be traced to the military back-

ground 'and experience of Quesada, One could not reasonably 

expect an organization which would differ to any narked de-

gree from the type with which he had been so familiar. 

The two areas, of the organizational set-up of the 

Quesada administration which are directly related to thi® ' 

study are the most changed of the organization—the bureaus 

and their regional offices and the Regional Manager. The 

five changes have not drastically altered the visible 
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structure of the organization, but the changes in the lines 

of coiaraand and the decision-making authority of the regional 

organization are fundamental and far reaching changes, 

Qua additional comment can be made on the organization 

of the region daring the Quesada administration. In a 

study mad© of the organisation of Region Two of the P.A.A, 

by 8, J. Park, III® two significant points were made in 

reference to the results of the bureau type of organisation. 

One was that there was centralization of each bureau in 

Washington with little independent authority for the re* 

gional operation of the bureaus, Secondly, there developed 

a field division autonomy, that is an operation of program# 

independently and lacking consultation with other field di-

visions . This is a significant comment and is directly 

tied to the rationalizing of the changes which occurred. 

Chapters I and IX have introduced the general or-

ganizational pattern of the old and new organisations. 

Chapter III treats the regional organisation in greater 

detail, dealing with the formal organization of function#, 

responsibilities, and lines of command. Chapter I? then 

•develops the informal aspects of the regional organization 

and the effect# of the reorganization, 
\ 

•«. J. Park, III, "Regional Administration in a Con-
tinental Region of the Federal Aviation Agency," unpublished 
master*» thesis, Government, Department, University of Texas, 
Austin, January, 1962, p. 55. 



CHAPTER III 

THE REGIONAL ORGANIZATION 

The purpose of this chapter Is to outline the organi-

zation of the Southwest Region of F.A.A, and to explain the 

major areas of responsibility for the organizational sub-

divisions. There are three major organizational divisions 

of the Southwest Region: (1) The Office of the Regional 

Director, (2) the Management Staff Divisions, and (3) the 

Program Divisions. Stoh of the major divisions includes 

several subdivisions which are, in some oases, divided fur-

ther. . 

This division of broad responsibilities Into three 

groups provides a system of dual supervision. The Regional 

Director is the gener&list officer in the region who is the 

coordinator of the regional functions. The management staff 

divisions perform the management functions both as advisors 

to the Regional Director and providers of services to the 

program divisions. The program divisions are the technical 

operating divisions which carry out the functions of the 

F.A.A. in the region and they are responsible to the Washing* 

ton staff offices for the technical standards and procedures 

established in Washington. These three areas of the generallst 

coordinator, the management functions, and the technical 

36 
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functions fulfill the organizational qualifications for a 

system of dual supervision "by separating management and 

technical functions. 

' The Offloe of Regional Director 

The office of Regional Director- in the Southwest Region 

of the F.A.A. includes two administrative units, the Re-

gional Director and the Deputy Regional Director, and four 

staff units* The Security and Compliance Division, the 

Defense Readiness Division, the Regional Counsel, and the 

Public Affairs Officer comprise the staff units. 

The Regional Director 

The Regional-Director Is the principal generalist 

officer in the Southwest Region of F.A.A,, and his authority 

Is delegated to him by the Administrator of.the P.A.A, He 

reports only to the Administrator of the F.A.A. He has re* 

sponsibility for the planning, direction, and execution of 

the F.A.A. programs in the Southwest Region. The limita-

tions of the Regional Director*s authority are the applicable 

laws and the. agency-wide plans, programs, and standards of 

the F.A.A. Additional limitations are Imposed at the dis- • 

cretlon of the Administrator of the F.A.A, 

The Regional Director is authorised to make organiza-

tional changes In the branch and lower level, and he can make 

adjustments at the divisional level provided that these 
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adjustments do not deviate significantly from established 

functional patterns. Adjustment must not require a major 

reallocation of resources or contravene exceptions to his 

granted authority.1 " 

The Deputy Regional Director 

The Deputy Regional Director is. the second ranking 

official In the region who serves as acting Director In the 

absence or disability of the Director and aids the Re-

gional Director. The Deputy Director also coordinates and 

gives guidance to the program divisions,® The person who 

fills this position is generally a technically trained ad-

ministrator familiar with some phase of the operation of the 

programs. During the latter period of the research for this 

paper the Deputy Regional Director's office was vacant and 

the heads of the program divisions were being rotated through 

the Deputy's office to evaluate their performance in that 

position* 

The four staff units of the Office of the Regional Di-

rector are directly responsible to the Regional Director and 

perform their duties with the guidance of the Director, The 

staff divisions of the Director's office provide staff ser-

vices to the other divisions of the Region as directed by 

the Regional Director. 

1Federal Aviation Agency, Order OA p 1100.1, p. 1404. 
gIbld., p. 1429. 
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The Compliance and Security Division 

The Compliance and Security Division Is responsible for 

the security policies of the Southwest Region concerning 

personnel security and all other security matters. Security 

and Compliance makes investigations of personnel regarding 

suitability for employment and other investigations requested 

"by the Regional Director,3 

The Defense Readiness Division 

The Defense Readiness Division is responsible for the 

Southwest Region's continuity of operational capability and 

effective support of military air operations in a national 

emergency or natural disaster. This Division establishes 

plans to reduce the vulnerability of essential facilities 

to enemy attack and to insure emergency operations capa-

bility of civil aviation,4 

'The Regional Counsel 

The Regional Counsel is responsible for providing legal 

counsel to the Regional Director, his staff, and other di-

visions of the Regional Organization as needed, Interpreta-

,tlon of the laws and regulations administered by the Southwest 

3Ibld., p. 1441, 

4Ibid*, p. 1439. 
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Region, as well as appropriate legal action for violation 

of the laws and regulations, are provided by the Regional 

Counsel. The legal authority of the Regional Director, 

when provided by agency order, is exercised by the Regional 

Counsel who also collaborates with the General Counsel of 

F.A.A, in development of legal practices, procedures, and 

interpretations concerning the F.A.A.5 

The Public Affairs Officer 

The Public Affairs Officer fulfills the following re-

sponsibilities: (l) provides staff assistance for public 

affairs, public relations, and public Information in the 

Region; (2) represents the Region in meetings of the avia-

tion public; and (3) functions as the Regional Director's 

press officer for his activities.® 

The Management Staff Divisions 

The Management Staff Divisions* general responsibilities 

are to provide support for the programs of the Region* The 

Staff Divisions report to the Executive Officer and their 

functions are coordinated by him. Some duplicative staff 

offices exist in the program divisions but their activities 

are confined to their division and are not organization-wide 

sIbid,, p. 1433. 

®lbid.., p. 1437-
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with the Region. A program division staff unit must conform 

to the standards of the management staff divisions. The 

contacts between a program division staff unit and the 

management staff divisions art more informal than formal; 

all formal contact mast pass through the division heads. 

More will he said concerning the position of these staff di-

visions relative to the entire regional organization at the 

end of this chapter. 

The Executive Officer 

The Executive Officer is responsible for assuring all 

Southwest Region programs adequate support services, and 

in the absence of disability of both the Director and Deputy 

Director of the Region the Executive Offieer serves as act-

ing Regional Director,7 The Executive Offieer of the South-

west Region has line supervisory authority over the six 

management staff divisions« Audit, Accounting, Budget, 

Management Analysis, Personnel and Training, and Adminis-

trative Services are the six management staff divisions. 

He also ©hairs the Budget Committee which reviews budget and 

position requests of all divisions,® This position of the 

Executive Offieer in relation to other areas of the organl~ • 

zation is very important. This will be further expanded 

later in this chapter and in Chapter 17. 
Tniririnf ' .i'~ n~n rfy-rrtr: f r - Ti r - rr •••„ , ,* . m him n. nr . . m, v r.rr mi.n. mm.mM.iK.,1 

7Ibid., p. 1*29. 
sPederal Aviation Agency, Southwest Region, Fort Worth, 

Texas, Order SW 2500.1, p. 3. 
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The Accounting Division 

The Accounting Division advises and assists regional 

organisational division® in formulation of policies and 

procedures of financial management, Complete accounting, 

voucher payment, and payroll service Is provided by the 

Accounting Division. The Division also design# and Installs 

a regional accounting system to accommodate the Agency-wide 

system. There are three sections In the Accounting Division. 

The Payroll Section provides payroll procedures and disburse-

ment* the Accounts Section provides the general accounting 

services; and the Toucher Examination Section provides ac-

countability controls and claims examination.9 

The Audit Division 

The Audit Division is responsible for performing a pro-

gram of internal audits of the regional organization which 

provides management with appraisals of the performance of a 

division's financial responsibilities* The Audit Division 

provides advisory services in connection with contracts, 

such as'examination of accounting systems and pricing pro-

posals of contractors. The division furnishes technical ad-

vice on procurement activities, accounting, pricing, and re-

lated matters on proposed contracts.10 

•ibid., Attachment I. 

10lbId.. Attachment G. 
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The Admlnistratlve Services Division 

The Administrative Services Division is responsible 

for the housekeeping and additional functions for the manage-

ment divisions and program divisions. The Administrative 

Services Division has three branches! Property Service® 

Branch, Automatic Data Processing Branch, and Graphics and 

Publications Branch, The Property Services Branch consists 

of four sections, v The Space Management Section conducts sur-

veys and recommends approval of administrative space. The 

Motor Fleet Management Section conducts tort claims investi-

gations and administers the government drivers license pro-

gram for the Heglon, The Offices Services Section provides 

office services Including administrative property management, 

mail and messenger service, and communications and crypto-

graphic service®. The Reservation Maintenance Section In-

cludes maintenance forces, Janitorial service, and plant 

protection service for the regional headquarters. The Pub-

lications and Graphics Branch consists of a Graphics Section 

and a Publications Section which together provide printing, 

binding, general reproduction, photography, illustration, and 

exhibit service®. The Automatic Data Processing Branch pro-

vides the technical services and equipment necessary to auto-

matic data processing and information collection.11 

"Southwest Region, F.A.A,, Organization Manual, Attach-
ment K, Fort Worth, Tessas, March ""30," 19-*?'. 
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The Budget Division 

The Budget Division has responsibility for preparing 

a budget in accord with policies of the Agency and Region 

to accomplish P,A,A* objectives in the legion, Preparation 

and justification of the annual and quarterly fiscal works 

programs and program adjustment for the Region are the re-

sponsibility of the Budget Division.12 Adjustments between 

fiscal programs within the total regional staffing and fund-

ing are made by the Budget Division provided that the ad-

justments do not alter the established objectives. The 

fiscal adjustment function is important because the Region 

receives its funding in lump-sum appropriation® and a ra-

tional distribution of funds must be provided,1® 

The Management Analysis Division 

The Management Analysis Division serve® as the princi-

pal regional division for analysis and improvement of 

management functions, The Division provides for reporting$ 

analyzing, and evaluating information on the progress of 

Regional programs and objectives. Other work done by this 

division is evaluation of new developments in management 

techniques# conducting surveys and studies of Regional or-

ganizational relationships, methods of operation# and 

iaIbld,, Attachment J, 

13Interview with Linne Ahlberg, Chief, Budget Division, 
P.A,A., Port Worth, Texas, July 22, 1963. 
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delegation of authority. The Division develops and provides 

for application of workload formulas and criteria uted in de-

termining Regional manpower requirements.14 

The Personnel and Training Division 

The Personnel and Training Division's responsibilities 

are to insure that all phases of the personnel program meet 

statutory requirements. Agency policy, and program standards# 

The Personnel and Training Division has six separate branches, 

Control Branch, Classification Branch, Employment Branch, 

Personnel Services Branch, Career Development Branch, and the 

Field Personnel Representatives, The Classification Branch 

evaluates the region's classification program eo as to provide 

proper work assignments and skill utilization. The Employ-

ment Branch develops and insures that placement and recruit-

ment programs provide an adequate work force to meet the 

operational needs of the Region, The Career Development 

Branch plans and evaluates training programs and provides 

assistance to technical training officers in their training 

'programs. The Field Representatives are counselor® to man-

agement and employees who are assigned to specific geo«» 

graphical area$ within the Region. The counseling is per-

formed on a broad range of personnel problems such as 

personnel classification, working conditions, recruitment, 

14 Organization Manual, op. cit., Attachment D. 
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and training needs. The Personnel Services Branch evaluates 

employee-management relations and points out potential prob-

lem areas} this branch also promotes the development of a 

sound employee-management relationship and corrects active / 

or potential employee dissatisfaction. The Control Branch * 

prepares notices of official personnel action and maintains 

personnel folders, service records and automatic data 

processing listings of employees. This branch controls 

le&ve, retirement, and similar tenure applications.10 

The Program Divisions 

The Program Divisions report to the Regional Director 

through the Deputy Regional Director. Coordination of the 

activities of the Program Divisions is the responsibility 

of the Deputy Regional Director. These divisions are the 

technical divisions. It is these divisions which have the 

responsibility for achieving the program of the F.A.A. in 

the Southwest Region. There are six of these divisions{ 

the Air Traffic Division, the Airports Division, Aviation 

Medicine, the Flight Standards Division, the Installation 

and Materiel Division, and the Systems Maintenance Division. 

The Air Traffic Division 

The Air Traffic Division provides for the management 

"Interview with Frank D. Munroe, Chief, Personnel and 
Training Division, P.A.A., Fort Worth, Texas, November 6, 1963. 
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of all air traffic within the jurisdiction of air traffic 

service facilities operated by the Region and provide® re-

lated assistant# and servients to the aviation cowaunlty. 

There are three branches of the Air Traffic Division, the 

Program Planning Branch, the Operations Branch, and the 

Procedure Branch. There is also a staff branch, the Evalu-

ation and Investigation Staff, The Evaluation and Investi-

gation Staff evaluate§ the effectiveness of operations-and 

determines the adherence to prescribed practices and pro-

cedures. Supervision of Air Trafflo Division'® participa-

tion in the investigation of aircraft accidents and evalu-

ation in the investigation of aircraft accidents and evalu-

ation of the effectiveness of public relations with users 

of air traffic services is provided by this staff,10 

The Airspace and Procedure® Branch determine® require-

ments for the assignment and use of navigable airspace and 

propose® airspace allocation to fulfill these requirements. 

The Branch Insures standardization of procedural regulations, 

policies, and directives governing the control of air traf-

fic and tower—center air—ground communications. The Pro-

gram Coordinator evaluates airspace proposal® to prevent 

conflicts in processing actions, an Route and Obstruction 

Evaluation Section reviews, develops, and recommends routes 

and airway configurations, navigational structure, and 

lsIntervlew with Newell W. kepeard, Assistant Chief, Air 
Traffic Division, F,A.A., Port Worth, Texas, August 6, 1963. 
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air-traffic control procedure in the en rout© areaj the see* 

tlon also reviews obstruction effects on en route traffic. 

Terminal and Obstruction Section reviews and recommends ar-

rival and departure routes and airways and instrument ap-

proach procedures, It also monitors obstructions affecting 

the movement and control of air traffic in terminal areas. 

The Special Us® Section reviews and recommends the airspace 

configuration, navigational aids# and associated air traffic 

control procedures affecting special use airspace areas 

which include restricted areas, balloon* missile and rocket 

operations, and flight test areas, The Military Liaison 

Section coordinates with military agencies the air.traffic 

.control procedures and airspace requirements affecting the 

North American Air Defense Command, The Strategic Air Com-

mand, and the Tactical Air Command. The FSB Procedures 

lection is responsible for the communication procedures 

associated with the handling of air-ground communications 

and movement control'messages,17 

, The Program Planning Branch plans and determine® re-

quirements and priorities for M r Traffic Division equipment 

and services* It analyzes air traffic problem areas and 

obtains supporting data for corrective action. This branch 

controls the division's budget and fiscal program and analyzes 

statistical data to forecast development trends in air traffic, 

17Ibld« 
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The Program Section conducts studies upon which current and 

future programs art predicated and plans the budget and 

fiscal program ©f the division. The En Rout© Section de-

termines requirements for air route traffic control ©enters* 

The Terminal M S Section determine® requirements for Towers 

combined Station—Towers, RAPCONs, RATCC—Tower and Flight 

Service Stations,18 

The Operations Branch administers the operation of all 

facilities under the Jurisdiction of the division and pro-

vides personnel, facilities, equipment training programs, 

and looal operational plans, The En Route Section super-

vises and administers the operation of all air traffic con-

trol centers* The Terminal Section supervises and ad-

ministers the' operation of all Towers, combined Station-

Towers, RAPCONs, RATCC—Towers ahd provides resident Air 

Traffic specialists. Flight Service'Station supervises and 

administers the operation of all Flight Service Stations, 

Manpower Utilization and Training Section evaluates and 

implements on-the-job technical training programs for field 

facilities and provides staffing of the facilities.18 

Airports Division 

The Airports Division administers the Regional Segment 

of the National Airports Plan, which promotes the development 

1BXbld, 19Ibld, 
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of public airports, and conducts Regional and. Community 

airport systems planning as required. The Airport Division 

administers regional responsibilities under the Federal 
\ 

Airport Act, which provides monies for airport modification 

and the Federal Aid to Airports Program. The Airport Di-

vision advises th® public on airport location, planning, 

engineering, operation, standards, airport ground safety, 

and defense readiness activities. The Division participates 

In Investigation of proposed obstructions in the vloinity 

of airports.20 

The Airports Division Includes three branches. Airport 

Planning Branch, Airport Engineering Branch, and Develop-

ment Engineering Branch. The Airport Planning Branch per-

forms the regional functions of th# division with respect 

to th# National Airports Plan. The Airport Engineering 

Branch performs the, regional engineering functions of the 

division with respect to airport design and construction. 

The Development Programs Branch performs the non-engineer-

ing administration function with respect to the Federal-Aid 

to Airports Program.®1 

80Intervlew with William E. Peterson, Chief, Airports 
Division, F.A.A., 'Fort Worth, Texas, October 24, 1963. 

"interview with Newell W, Lepeard, Assistant Chief, 
Air Traffic Division, F„A,A#, Fort Worth, Texa®, August 6, 
1963. 
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The Aviation MedicIn© Piviglon 

The Aviation Medicine Division provides for the medical 

certification of airmen within the legion. The Bivision con-

sists of three branches, the Certification Branch# the Ex~ 

aminer Branch* and the Employee Health Branch. The Certifi-

cation Branch conducts the certification program for airmen 

which calls for a determination of mental and physical fitness. 

The Branch provides initial professional review of all case® 

denied medical certification, all pathology cases and all 

cases not meeting medical standards. The Certification 

Branch is composed of two sections, the Airman Certification 

Section and the Aircraft Accident Investigation Section which 

conducts human factor investigation of aircraft accidents* 

The Ijgamlner Branch administers the Designated Aviation Medi-

cal Examiner program Including selection and designation of 

examiners and conducts post-graduate seminars in aviation 

medicine. The Employee Health Branch directs employee health 

programs for the entire region which include preventative 

medicine programs, advice, and emergency treatment for on-

the-job injury. These branches are functional divisions and 

the ten employees of the Regional office perform the func-

tlons throughout the region with the exception of emergency 

treatment in the field,®2 

82Intervlew with Thomas 0, Milburn, Medical Administra-
tive Officer, F.A.A., Fort Worth, Texas, November 7# 1963. 
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The Flight Standards Division 

The Flight Standards Division plans, directs, and 

evaluates the execution of programs that provide safety of 

air transportation within the Region. This includes the ap-

plication of airworthiness standards for aircraft and parts, 

evaluation of competence of airmen, the testing of accuracy 

of navigational aids, studying feasibility of flight pro* 

cedures, and the licensing of flight schools, ground schools, 

and repair stations* The organization of Flight Standards 

Division of the Southwest Region provides four branches,ss 

The Engineering and Manufacturing Branch is responsible 

for the certification of airworthiness of civil aircraft and 

aircraft components. The Branch has four organizational sec* 

tlons, the Airframe and Equipment Section, the Flight Test 

Section, the Propulsion Section, and the Manufacturing and 

Inspection Section, The Aircraft Management Branch is re-

sponsible for the certification of standards and procedures 

for the use of air navigation facilities and systems.®4 

The General Aviation Branch and the Air Carrier Branch 

have similar responsibilitiesj however, they differ in the 

type of aircraft and facilities they supervise. The General 

Aviation Branch conducts inspection of flight operations, 

maintenance activities and facilities of industrial, agri-

cultural, business-executive, and all other general aviation 

a3Intervlew with George J. Harlow, Assistant Chief, Flight 
Standards Division, F„ A, A., Fort Worth, Texas, August 5, 1963, 

24Ibld„ 
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operators, The Air Carrier Branch is responsible for the 

original and recurrent certification and inspection of the 

maintenance and operational aspect® of United States Air 

carriers, commercial operators, and foreign flag air car-

riers operating over Southwest legion territory. Each of the 

two above branches are responsible for the examination and 

certification of airmen and air agencies which include re-

pair station® and approved training school®. Each branch 

conduct® its responsibilities in relation to the type of 

aircraft and facility operator,®8 

All branches are involved in the investigation of ac-

cidents and Incidents to determine contributing factors and 

initiate corrective action in each branch's specific field, 

The Installation and Materiel Division 

The Installation and Materiel Division direct® and ad-

ministers establishment and materiel support for the air 

navigation facilities and systems of the legion. The two 

staff branches in the Installation and Materiel Division 

are the Administrative Staff and the Technical Staff, The 

Administrative Staff provides staff support for the direc-

tion and evaluation of management activities in the division. 

The Technical Staff provides advice on technical and 

ssIbid. • 
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engineering policy pertinent to the division's programs and 

provides radio frequency management,2® 

The Materiel Branch of the Installation and Materiel 

Division administers the division's programs for acquisition, 

utilization, conservation, and disposal of property and 

supervises contractual services. The Procurement Section 

of the branch conducts regional programs for acquisition of 

real property, utilities, and transportation. The Materiel 

Management Section plans materiel requirements, disposes of 

excess property, and provides materiel receipt, distribution, 

and storage services.®7 

. The Project Management Branch of the Installation and 

Materiel Pivision is responsible for 'regional establishment 

surveying, engineering, construction, installation and 

modernization of aids to air navigation. The Navalds Project 

Section of the Branch is responsible for engineering, con-

struction and installation of all Navalds projects. The 

Communications Project Section is responsible for engineer-

ing, construction, and installation of all communications 

projects. The Radar Project Section is responsible for en-

gineering, construction and installation of all radar projects, 8« 

• "interview with Fred H, Harlan, Chief, Materiel Branch, 
F.A.A., Fort Worth, Terns, July 22, 1963. 

a7Ibld» 

*sIbid. 
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The Engineering Planning Branch provides basic engineer-

ing liaison for planning functions of long range programs of 

the division. The Fiscal Planning Section of the branch 

provides planning and Implementation of budget and fiscal 

policies of the division. The Current Programs Engineering 

Section plans and schedules currently assigned engineering 

programs and evaluates and prepares reports concerning pro* 

gram project statu®. The Programs and Fiscal Planning 

Branch provides the regional planning and fiscal program® for 

the Installation and Materiel Division.a® 

The Systems Maintenance Division 

The Systems Maintenance Division directs a consolidated 

regional maintenance program which assures the accuracy and 

effective operation of all air navigation and air traffic 

control equipment and facilities within the region. The 

Systems Maintenance Division consists of two staff branches, 

Administrative Staff and Technical Staff, and two program 

branches, the Engineering Branch and the Operation® Standards 

Branch.30 

The Administrative Staff directs the administrative 

activities of the division related to personnel, training, 

g9Ibld, 

30lntervlew with W, A. Hanklns, Assistant Chief, Systems 
Maintenance Division, F.A.A., Port Worth, Texas, August 5, 
1963. 
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security, budget, and fiscal programs. It develops ad* 

ministration standards and performs management analysis of 

non-technical operations of the division. Administration 

of prescribed fiscal an$ accounting policies of the division 

Is provided 'by the Administrative Staff, The Technical 

Staff provides to the division advice concerning engineering 

and technical policy. Planning and programming with other 

divisions on maintenance considerations is a responsibility 
/ 

of the Technical Staff. The Technical Staff represents the 

division on technical boards, committees, or similar bodie®. 

The Analysis and Standardization Branch conducts an 

industrial engineering program that analyzes, plans, sim-

plifies work, and Improves an integrated system of men, 

material and equipment for maintenance of navigation and 

control equipment. Evaluation and analysis of operational 

data, and determination of need for data, coordination with 

the Installation and Materiel Division, recommendations on 

technical personnel qualification standards and placement ex-

aminations, are performed by the Analysis and Standardiza* 

tion Branch, 

The Engineering Branch provides engineering assistance 

to the Division Chief on engineering aspects of a regional 

program of maintenance. The Engineering Branch develops 

equipment, facility, and system adjustment techniques, and 

provides consultation and correlation to regional field 
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organisation on modification and Improvement of equipment. 

The Sigineering Branch develops new and improved technical 

standards and instructions needed to accomplish division 

programs.31 

Summary 

The structure ©f the regional organization provides for 

a system of dual supervision, which Millett considers 

necessary in a decentralized organization* This structure 

provides three major organizational areas, the generallst 

officer (the Regional Director), the management functions 

(the management staff divisions), and the technical functions 

(the program divisions). The responsibilities of the di-

visions are alloeated on a functional basis, each performing 

a highly professional or technical task. 

This chapter has described the functions and responsi-

bilities of the regional organization. Theoretically, the 

management -staff divisions of the regional organization are 

purely staff# That is, they exercise no command authority 

over the program divisions. The concept that staff does not 

command line is considered a myth by Simon, Smithburg and 

Thompson.S2 This point of Simon, Smithburg and Thompson 

®1Ibld. 

ssHerbert A. Simon, Donald W. Smithburg and Victor A. 
Thompson, Publle Administration, (New York, 1962), p. 284. 
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will be further considered In Chapter IV. A situation of 

staff eoiuaanding line would place the Executive Officer of 

the region.In an Important place in the regional organisation. 

This is a consideration which will also be further pursued In 

Chapter IV. 

The factor concerning staff commanding line Is not evi-

dent from a presentation of a formal organizational structure. 

Information that goes beyond the formal organization is 

needed' to indicate such factors* This information can be pro-

vided by interviewing people closely concerned with the work-

ings of the organization. Personnel of the Southwest legion 

were Interviewed to provide additional informtion on the 

organization and reorganization, the results of which are 

presented in Chapter IT. 



CHAPTER IV 

THE INTERVIEWS 

The purpose of this chapter Is to present the results 

of the interviews conducted with the personnel at the re-

gional offiat in Fort Worth, Texas. Personnel in all areas 

of the organization were interviewed to complete the process 

of gathering information on the organization and the reor-

ganization. 

Regional Personnel—Attitudes 

The interviews brought out two attitudes whieh per-

meated the regional offioe of the Southwest Region* One 

was the desire to he organizationally "flexible!" the other 

was that any organization will worie. These attitudes were 

not engendered by the present F* A, A. administration; however, 

they probably are the result of the respect for the lesson that 

the history of the Civil Aeronautlas Administration teaches. 

The Civil Aeronautics Administration, or the c.A.A., which 

preceded the F«A„A, and was absorbed by the newly created 

F„ A» A,, underwent many reorganizations. In an interview with 

George Harlow, Assistant Chief of the Flight Standard Divi-

sion, he stated that the C,A»A. had undergone a reorganization 

approximately every two and one half years and change of 

69 
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administrators approximately every year and seven months. 

He gave these approximate figure® to illustrate the rapidity 

of change in organization of the C.A.A. and the relatively 

short tenure of Its administrators. He also made the obser-

vation that the present type of decentralized organization 

was not unfamiliar to the employees of the old C.A.A, Many 

of the reorganizations of the C.A.A* were viewed first-hand 

by Harlow, for he has been an employee of the C.A.A. or F.A.A. 

since 1946.1 

The frequency of change in the organization of the C.A.A. 

was mentioned by others in the regional office; Chalmers 

Frager, Chief of the Management Analysis Division, said ' 

that some of the resistance to the change® of the 1962 re-

organization were probably Influenced by the characteristic 

^permanence of the past organizations.® The F.A.A. in it® 

short five year history has already undergone a reorganiza-

tion, and Quesada was Administrator slightly more than two 

years. When Halaby became Administrator he was quick to 

announce a change in the organization he had inherited from 

Quesada. These factors are likely to have reinforced the 

attitudes of the legion1s personnel, 

•'•Interview with George Harlow, Assistant Chief of the 
Flight Standard's Division, F.A.A., Fort Worth, Texas, August 
8, 1963. 

interview with Chalmers Frazer, Chief of the Management 
Analysis Division, F.A.A., Fort Worth, Texas, August 8, 1963. 
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The desire to remain organizationally flexible* because 

of the lessons of the past, Is epitomized by a statement of 

Archie League, the Regional Director. When asked about the 

possibility of a future reorganization he replied, "We like 

to remain flexible,MS 

The program division personnel were quick to make the 

©valuation that any organization will work. Every one in-

terviewed from the program division quickly raised the 

point. Seldom would the conversation continue longer than 

ten minutes before the statement would be made, At no time 

was prompting necessary to elicit the statement} this was 

not necessarily true in the other areas of the organization. 

The management staff divisions* personnel would concede 

that any organization will work only after being asked about 

it in reference to the comments by the program division per-

sonnel, However, they were reluctant to agree to the proposl* 

tion without qualifying it. Normally they would qualify it 

by stating that some organizations are more efficient than 

others, The reluctance on the part of the management staff 

personnel to agree to the proposition without qualification 

is very probably based on a desire to uphold the value of the 

reorganization that has placed greater authority in their 

hands, 

®Intervlew with Archie W, League, Regional Director, 
F.A.A,, Fort Worth, Texas, November 21, 1963. 
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Concerning the issue of efficiency of the present or-

ganisation as compared to the old organization, there was 

a division of opinion. Daring the interviews, one question 

was asked concerning organisational efficiency. The question 

wast. "Is the efficiency of the organization the same as 

"before the reorganization?" This question is obviously a 

leading question, and a "yes" or "no" answer Is not suffi* 

eient to answer the question, Those Interviewed were In-

formed of the character of the question. The program divi-

sion personnel who answered the question (two chose to Ignore 

it) stated flatly that the reorganization was not responsible 

for the efficiency or quality of the work of their division. 

When the position of the program division personnel was 

brought to the attention of the Regional Director, during an 

interview, he showed a great deal of surprise and indignation. 

He insisted stoutly that the reorganization had been re-

sponsible for a significant increase In the efficiency of 

operation of the region.4 This divergence of views as well 

as the posltivtness with which they are held i® significant. 

These differences are related to the difference® of 

positions which the Regional Director and the program divi-

sions occupy. The Regional Director views the question of 

4 lb id. 
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efficiency in the context of the entire regional operation® 

while the program divisions view the question of efficiency 

in the context of 'operations of their separate divisions* 

Then* too, it involves the factor that those who supported 

the reorganization and gained as a result of it tend to 

defend the efficacy of the reorganisation. 

Problems of the Reorganisation 

There were two problems which were considered to be 

the most difficult problems of the reorganization. One was 

maintaining morale in the face of the uncertainties of the 

reorganization* The other was the problem of convincing the 

Washington staff office®, the old Washington bureau offices, 

that they were no longer in charge of the regional program 

divisions. The interesting aspect of the®© problems is that 

the program divisions were concerned with morale# and the 

other areas of the organization were concerned with the 

Washington staff offices.,, 

In the interviews with the Regional Director,5 the 

Executive Officer,® and the chief of the Management Analysis 

Division,7 it was indicated that they considered the problem 

sArchl® W. League, November 21, 1963. 

®Donald 0. Schuler, Nobember J, 1963. 

7Chalm@rs Frazer, August 8, 1963. 



74 

of the Washington staff offices to be the most difficult. 

This problem arose because of the desire to retain old pat-

terns of authority. Previously the Washington offices were 

specialist bureau offices which held line authority over 

their counterparts in -the region. Under the present organi-

zation the Washington offices are essentially staff offices, 

This change of authority took the regional specialist from 

under the Washington specialists and put him under a re-

gional generalist, The Washington offices resisted this 

even after the formal changes in line of command. In ad-

dition, during the interview with, Donald G. Schuler,8 he 

Indicated that the problem had not been entirely solved. 

This is certainly a threat to the authority of the Regional 

Director, who is the regionally responsible official. The 

threat to the authority of the Regional Director involves 

two broad points. First, the Regional Director has the au-

thority to provide channels of communication between the 

Washington staff offices and the regional program divisions. 

Secondly, the Regional Director is the responsible officer 

for the region's programs. By-passing the approved channels 

is a direct slap at the Regional Director's delegated au-

thority; by-passing the Regional Director also places the 

®Intervl@w with Donald 0. Schuler, Executive Officer, 
F.A.A., Fort Worth, Texas, November 7, 1963. 
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responsible officer In a position of not being in the de-

cision-making process, but being responsible for the decisions. 

Another factor in the evident conflict between the re-

gional and the Washington offices brought out by the concern 

which was shown about the above'problem Is the part which 

the regional program divisions played. To what extent did 

the regional program divisions cooperate with the Washington 

office® in this evident effort to by-pass the authority of 

the Regional Director? The answer to this is not clear'be-

cause of the reluctance of the program divisions and other 

divisions to say anything specific concerning this aspect of 

the problem. It is difficult, however, to conceive of this 

problem being so important to the Regional Director and the 

management staff area of the organization if there was no 

substantial degree of participation by the program divisions 

in this effort to by-pas® the authority of the Regional Dl- -

rector. 

The morale problem was the one which the program di-

visions were concerned with, During the Interviews with 

the program division personnel, they were asked what they 

thought was their moat difficult problem. The answer was . -

invariably "morale." Previously the program division in 

the region had been responsible to a Washington bureau of-

fice, These bureaus were familiar with the technical prob- . 

lea with which the regions were concerned* The program 
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divisions were then made responsible to a regional ganeralist 

officer whom they considered inadequately familiar with their 

problems. This wai expressed strongly during an interview 

with. George Harlow.® 

It is possible that after considering the division of 

opinion on th® problems which were the most difficult that 

a generalization could be made, The Regional Director and 

the management staff divisions were gaining authority within 

the region a® a result of the reorganization. The program 

divisions were losing a degree of autonomy and authority and 

were being made responsible to a regional officer rather than 

a Washington office. The Regional Director and the manage-

ment staff divisions were concerned about threats to this 

newly gained authority by the resistance of the Washington 

staff offices and the regional program divisions. The pro-

gram divisions were concerned with morale and evidently re-

sisted the reorganization by attempting to retain the old 

pattern of communication and control through the Washington 

offices, The generalization is that those area# of the or* 

ganization gaining authority are concerned with threats to 

that newly gained authority, while the areas of the organi-

zation losing authority are concerned with morale coupled 

interview with George Harlow, Assistant Chief, Flight 
Standard® Division, P.A.A., Port Worth, Texas, August 8, 1963* 
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with attempts to resist the effects of the reorganization by 

seeking to retain the established patterns of authority. 

Lesser problems accompanied the major ones. One, the 

problem of jurisdiction, is very important to organization. 

The interviews established that there was little conflict 

caused by over-lapping functions. There seemed to be a 

definite ease of defining areas of responsibilities. The 

only indications of conflict, where strictly arbitrary 

definitions of responsibility are found, were in allocating 

responsibilities between the Installation and Materiel Di-

vision and the Administrative Services Division. A typical 

problem would be In the situation in which administrative 

office space, a responsibility of the Administrative Ser-

vices Division, is found in a building or facility which 

contains navigation or air traffic control equipment, a 

responsibility of the Installation and Materiel Division. 

All facilities, maintenance, and supply of all administra-

tive space is the responsibility of the Administrative Ser-

vices Division. This means that any administrative space 

which occurs in a facility which is the responsibility of the 

Installation and Materiel Division creates a jurisdictional 

problem for these two divisions. The occurrence of such a 

situation calls for sharp definition of each particular di-

vision's responsibilities to prevent conflict, 
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Improvements Brought by Decentralization 

To say that the program divisions did not agree with 

the Regional Director concerning increased efficiency of 

the organization does not mean to imply that the program 

divisions did not recognize some improvement in some aspects 

of the organization as a result of the reorganization* The 

one aspect of the organization that the program divisions 

admitted as improved may well tag the reorganization as a 

success in the Southwest Region. 

A purpose of the reorganization was to provide for 

coordination of regional program operation®. During the 

interviews with William £, Peterson, Chief, Airports Divi-

sion, 10 W, A. Hanking, Assistant Chief, Systems Maintenance 

Division,11 N. Vf. Lepeard, Assistant Chief, Air Traffic Di-

vision,18 and Fred H, Harlan, Chief, Materiel Branch, In-

stallation and Materiel Division,13 they said that they 

recognised a greater ability to communicate with other pro-

gram divisions and solve problem® of common interest in 

the region which previously required Washington office ac-

tion. There are other improvements, but an admission by 

lo0ctober 24, 1963# 

11August 5, 1963. 

iaAugust 6, 1963. 
13July 22, 1963, 
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these program division personnel that they appreciate the 

convenience of not having to go to Washington for decisions 

is significant, 

The management staff divisions noted improvements also, 

but thes® improvements generally can be reduced to a gain 

in authority which made their work more effective* The eac* 

tent of this gain in authority is brought out later. In an 

interview with the Regional Director, he gave three broad 

Improvements that the reorganization had brought about.14 

These were: letter man*power utilization, simplified de-

cision-making process, and the authority to carry out re-

forms—principally fiscal reforms. 

The recognition of improvements is closely related to 

different organizational area's evaluations on efficiencies 

derived from the reorganizations. The program divisions 

and the management staff divisions all viewed the improve-

ments from the context of their divisions, while the Regional 

Director viewed improvements from the context of the entire 

regional operation. 

The Relationship Between the Management Staff Divisions 

and the Program Divisions 

The relationship between the management staff divisions 

and the program divisions Is ambiguous. The program divisions 

1 November 21, 1963. 
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recognize the value of the management staff divisions and 

there are few complaints about the general functioning of 

these divisions, but there are aomplaints about interference 

fro® the management staff divisions. 

The complaint that was persistent and without variance 

was concerning the additional paper work and personnel time 

used to answer management staff inquiries, George Harlow, 

Assistant Chief, Plight Standards Division/® and W. A. 

Hanklns, Assistant Chief, Systems Maintenance Division,16 

made almost identical oomplalnts that they spend more time 

doing paper work for the staff divisions than they do tend-

ing to their own duties, Harlow also complained that per-

sonnel time and money which had been budgeted to the divi-

sion and for which the division was held accountable to 

achieve its program goals, was frequently needed to provide 

reports called, for by the management staff divisions. Others 

Interviewed were not quite as specific, but the annoyance 

of an increased load of paper work was often the subject of 

complaint, The Interesting aspect about the complaints of 

interference la where they were directed. They were not di-

rected toward the individual management staff division but 

toward the Executive Officer, The phrase that was most often 

"August 8, 1963. 

leAugust 5» 1963. 
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used to refer to the management staff personnel wa® "SchulerJ® 

people." 

One result of the reorganization was an increase in 

staff inquiries, and it is interesting to note that in the 

two divisions where the complaints were strongest, Flight 

Standards and Systems Maintenance, the process of decen-

tralization within the region, that is extensive delegation 

of authority below the Division Chief, had proceeded further 

than in the other divisions,. These inquiries are evidently 

a manifestation of the problem of how to retain sufficient 

control of those delegated broad authority. In any system 

of delegation of broad authority some authority must be re-

tained to assure Judicious use of the delegated authority. 

If the responsible officer is not certain that the authority 

Is being u»ed properly, then the result is a constant stream 

of inquiries to tho®e delegated authority. 

Another result of the reorganization seems to be a 

definite confining of the friction between line and staff 

so that it is between the Executive Officer and the separate 

program divisions. The unusual point that the criticism by 

•the program divl8ion» is directed toward the Executive Of-

ficer and not the staff divisions is an indication of the 

importance the program division personnel attach to the posi-

tion of the Executive Officer, The opposite of this is the 

degree of importance that the personnel of the program divisions 
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attach to the Deputy Regional Director. The Deputy la sup-

posed to be responsible for coordinating the activities of 

the program divisions, but the Interviews indicate that this 

is a relatively weak position. 

During the Interview© with the program division per-

sonnel they were asked about the coordinating activities of 

the Deputy Regional Director. The answers were very eva-

sive. Everyone agreed that they liked Robert Reynolds—he 

was Deputy at the time but later this post became vacant—but 

other than saying that they liked the man they were non-

committal concerning coordination. During an interview with 

W. A. Hanklns17 the question was ask^d concerning the Deputy 

Regional Director and coordination of program division acti-

vities. Hanklns replied, "We report more to Schuler than 

we do to Reynolds." This is definitely an indication of the 

relatively weak position of the Deputy Regional Director. 

The program division personnel are definitely upset over 

what they call a centralization of the staff. There is much 

truth In this because of the line supervisory authority that 
\ 

the Executive Officer has over the management staff divisions. 
T

 { 

The importance of the centralization of the staff can be seen 
\ 

4n the following evaluation concerning staff units. These ^ 
I 

are evaluations of Simon, Smithburg, and Thompson} they 

examine two common beliefs concerning overhead units, that 

17August 5, 1963. 
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Is, staff or auxiliary units. One belief is that overhead 

units do not exercise authority over line units; the other, 

that staff units ar® ©loser to the executive than the line 

units and are "in his office" or that they are "an extension 

of his personality." Simon, Smithburg and Thompson conclude 

that these concepts concerning overhead units are myths.16 

As a practical matter, they state, when an overhead 

unit gives advice to a line unit the advice is almost always 

taken, and that overhead units command up to that point 

where superiors are willing to make a high level issue out 

of the matter. If complaints are received of staff adviee 

(comaiands), how d© superiors react? High level superiors 

resent being asked to take up such matters unless they are 

very important. Issues of this kind make ruffled feelings 

all along the line, Eventually a common superior nay have 

to make a decision between the two sides and this he hates 

to do because he alienates the losing side. Consequently, 

superiors have'a Halted fund of good will for use in ap-

peals of this kind and use it sparingly,19 

The other concept that overhead units are ©lose to 

the executive and are part of his personality is conceded 

to be partially true if in reference to a small group of 

lsHerbert A. Simon, Donald W. Smithburg and Victor A, 
•Thompson, Public Administration (New York, 1962), p. 284, 

1@ibid. 
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personal advisors to an executive* However, as the organi-

zation grows large and complex this no longer holds true. 

As the organisation grows and the staff grows, the staff 

units themselves become complex organizations. The employees 

of the staff unit® tend to refleet the staff organization 

rather than the personality of the executive,a0 With this 

in mind, one should, -consider the position of the Executive 

Officer in the Southwest Region organization. The overhead 

units in the regional organization are the management staff 

divisions, and the Executive Officer exercises line super-

visory authority over the®. 

The Regional Director 

The Regional Director of the Southwest Region is 

Archie W. League; he had previously been Regional Manager 

of Region Two, League was the first Assistant Administra-

tor—as the Regional Director was titled at the time of the 

reorganization—to receive full authority in the region] he 

received authority in January, 1962, It was not until 

October, 1962, that all regions had Assistant Administrators 

in a position of authority. It was at this time that the 

new organization heeame formally effective* 

At the time of the reorganization League was the only 

Regional Manager to have the qua1ifleations that Balafcy 

aoIt>ld.. p. 285. 



85 

considered necessary for the position of "Assistant Adminis-

trator. " League M s considerable experience In aviation as 

a pilot, both civil and military, and as an executive in th© 

C.A,A. and the F»A„A» 

League considered th© position of Regional Manager as 

involving much salesmanship to provide regional coordina-

tion, Now as Regional Director, with much more authority, 

he still believes In salesmanship, that 1®, convincing as 

opposed to coercing, to aid in regional coordination. He 

also believes In delecting authority and he believes that 

th® division chiefs should delegate as much- authority as 

possible. Ha has implemented hi® beliefs by pushing dele-

gation of authority In the program divisions. The extent 

of decentralization and delegation of authority of the Flight 

Standards Division and the Systems Maintenance was the re-

sult of pressure from th# Regional Director, 

Much of the coordination of the region's work is done 

by staff meetings which regularly take place and In which 

the division chiefs are asked to bring up any problem they 

have encountered and suggestions for .Improvement of the re-

gional operations. This method has evidently »et with the 

approval of the divisions, for there was no criticism of 

this approach. In fact# an extraordinary thing happened 

throughout the interviews. At n® time was there any criticism 
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of the Regional Director. The criticism that would nor-

mally be directed toward the Regional Director was not di-

rected toward him at all but it was Instead directed toward 

the Executive Officer. 

The Regional Director's comments concerning the possi-

bility of future reorganizations and the effect of the re-

organization on efficiency have been presented previously. 

His comment concerning the morale problems and the addi-

tional paper work was that he did not think that they were 

signifleant, although he admitted that such problems were 

often encountered during a reorganization, 

There is a distinct Indication from the Interviews 

that a considerable portion of the Regional Director's time 

is absorbed by activities outside the region and In public 

relations work that is often necessary of top executive 

personnel of a government agency, The Regional Director 

has participated in management training programs in Wash* 

Ington, D.C. and other areas outside the region, Hie pub-

lic relation's publications of the region and the regional 

personnel had many comments on the outside activities of 

the Regional Director.' 

In addition there are other activities such as appear-

ing in Civil Aeronautics Board hearings; a case in point is 

the Dallas, Port Worth regional airport dispute hearing In 

1963. The Regional Director must also travel to Washington 
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to aid in coordinating the regional activities with, the na-

tional programs of the P.A,A. There are also the inevitable 

contacts with Congressmen and Senators which mast be main-

tained by top executives of a government agency* Speech-

making is another activity participated in by the Regional 

Director, He generally speaks on the subjects of the F.A.A. 

and management, These activities, although necessary for 

the most part, are time consuming and draw the Regional Di-

rector from his administrative duties. This may be one 

reason that'extensive authority has been delegated to the 

Executive Officer. 

The Executive Officer. 

The Executive Officer in the Southwest Region is 

Donald 0. Sohuler, and the position he occupies is a criti-

cal one in the regional organization* He exercises line 

supervisory authority over the management staff divisions. 

This fact alone makes the position of Executive Officer im-

portant but he has additional authority which has been in-

formally delegated to him by the Regional Director. The 

Informal authority delegated to him seems to be rather 

broad. He said that it involved the management staff di-

visions as they affect the program divisions,®1 He'gave no 

specific example as to what the additional informal authority 

entails. 

21Intervlew with Donald G, Schuler, November 6, 1963. 
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This additional authority of the Executive Officer of-

fers an explanation for the criticism of the program divi-

sions toeing directed toward him rather than toward the Re-

gional Director, bscause, from all indications of the 

Interviews, the additional authority involves resolving 

internal disputes, that is, disputes between line and staff. 

The resolution of this type of problem In the levels of the 

organization below the Regional. Director relieves him (the 

Regional Director) of the consequences of possible aliena-

tion of the disputing personnel. 

Schuler said In an interview that he believed that the 

budget determines and controls basic policies and goals,82 

This is significant if one considers that Schuler Is also 

chairman of the Budget Review Committee which reviews and 

approves all budget requests or alterations. If the lack 

of availability of money will determine to a great extent 

what an organization will do, then Schuler is in an excellent 

position to practice budgetary controls on the organization. 

It was not possible to determine the extent of the use of 

this position on the Budget Review Committee to influence 

policy, but it would be remarkable Indeed If he did not 

exercise some Influence through this position. 

aaIbid. 
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The influence of the Executive Officer throughout the 

regional organization is significant enough that th® formal 

organization chart does not show his actual position. The 

Executive Officer's relationship to the line of coraaand to 

th® program divisions should he changed on th® charts. The 

accompanying organization chart shows the actual position 

of the Executive Officer in the regional organization (see 

p. -90) as opposed to the position he occupies on the formal 

organization chart (see p, 37). The Executive Officer's 

relationship to the line of command going to the program di-

visions is changed by shifting the Executive Officer to a 

point on the line of command of the program divisions, but 

so that they do not pass directly through the Executive Of-

ficer. --This indicates that the Executive Officer is not in 

the formal chain of command to the program divisions, but 

he is close enough to significantly affect their decision-

making processes because of his authority over the staff 

units and the additional authority which he exercises. 

Interview Justification 

The personnel of an organization are important to that 

organization* an organization is a human mechanism,and a 

change in the internal composition of the,»eehanism aeans 

that the personnel are shifted about, their functions are 

changed, or their authority is affected. Since people are 
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so Important In a reorganization, then It would be important 

to Interview those who took part or were affected by the 

reorganizatIon. 

The Interviews brought out several aspects of the re-

organization that could not have been obtained otherwise. 

The attitudes of the personnel, the position of the Execu-

tive Officer, and problems that were encountered by the 

organization were brought out by the interviews. A study 

of the documents of the organization would not have re-

vealed any of these points of the reorganization.' 

Summary 

There were two attitudes which were In evidence in 

the regional office. These attitudes were that any organi-

zation will work and that there is a desire to restain or-

ganizationally flexible. The Influences which undoubtedly 

created these attitudes were contained in the history of the 

frequent reorganizations of the cU.A., which the quick re-

organization under Halaby probably reinforced. 

An area of disagreement was brought out by the inter-

views which concerned increases in efficiency caused by the 

reorganization. The program divisions did not consider the 

reorganization responsible for their level of efficiency, 

while the Regional Director was very positive that the re-

organization had produced greater efficiency in the 
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organization. The division of opinion is significant for 

it shows a separation in the position of specialists and 

generalist. 

The problem eaused by the decentralization whieh the 

program division thought the most difficult was that of 

morale. The problem which the other areas of the regional 

organization thought most difficult was trying to convince 

the Washington staff offices that they were no longer in 

eoraand of the regional program divisions. The corollary 

to the latter problem is the extent to which the regional 

program divisions did aid the Washington offiee in seeking 

to retain the old patterns of authority. The generalization 

derived from the oonaern expressed over the above problems 

is ̂  that the areas of an organisation whieh gain authority as 

a result of a reorganization are eoneerned with threats to 

that authority, while areas of the organization losing au-

thority are concerned with morale and attempt to retain the 

old pattern of authority, 

The improvement brought by the reorganization varied. 

The program divisions noted an increased ability to com-

aunieate with other program divisions in the region and 

ability to solve problems of mutual interest among the pro-

gram divisions without having to go to Washington for a 

decision. They appreciated,thi®. The management staff 

divisions noted improvement based primarily on additional 
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authority. The Regional Director thought there were im-

provement! In man power utilization, simplified decision-

making processes, and authority to carry out reforms* 

The relationship between the management staff divisions 

and the program divisions was ambiguous# The program divi-

sions recognized the value of the staff division® but they 

had complaints. The complaints were baaed on too much ad* 

ditional paper work and staff inquiries. Another factor was 

that criticism of the staff divisions was not directed to-

ward the individual staff division® but at the Executive Of-

ficer. The program division personnel were concerned about 

what they considered a centralization of staff authority in 

the Executive Officer. 

The Regional Director, Archie League, firmly believes 

in decentralization and delegation of authority and has 

pushed it in the regional organization. The most signifl* 

cant point derived from the interviews concerning the Re-

gional Director was that there was no criticism of the Re-

gional Director, which is extraordinary. The criticism 

which normally should be directed toward the Regional Di-

rector was directed toward the Executive Officer. 

The Executive Officer, Donald Schuler, occupies an 

important position in the regional organization, A com-

bination of formal and informal authority In effect places 

the Executive Officer In a position to influence the decision* 
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making processes to a greater extent than contemplated In 

th« formal organizational structure. 

The us® of Interviews to obtain Information was a 

necessity in this study. Without sueh an approach muoh 

important Information not otherwise obtainable would have 

been lost. The Importance of p«opl® to an organization Is 

unquestioned, so their views on and reactions to the re-

organization are Important to a study of a reorganization. 



CHAPTER V 

CONCLUSION 

A reorganization,as stated in Chapter I,is a change j 

in a human mechanism; ther© are five wars in which changes J 

can be mad® to effect a reorganization, A reorganization 

®eldow is confined to om specific type of a change hut in* 

volves any combination of the five types of possible changes 

The reorganization of the Southwest Region of the Federal 

Aviation Agency was a deliberate effort to change a bureau 

type of organization—termed decentralisation by specialty 

by Millett*-to another decentralized type~~tarmed decen-

tralization by hierarchy* These two terms are used by 

Millett to describe the two systems of organization of a 

field structure. In the latter structure he said that it 

must'be accompanied by a system of dual supervision. The 

present organisation of the F,A.A, provides a ©lose ap-

proximation of dual supervision. 

The most significant change in the Southwest Region 

organization was the placing of full responsibility for the 

accomplishment of the goals of the Agency in the Regional 

Director, whereas in the old organization the program di-

visions were responsible to a bureau office in Washington. 

95 
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All other ehange® In the regional organization were the re-

sult of this basics ohange* 

The most significant moving force behind the changes 

that took place was a fundamental conflict in the manage-

ment philosophies of the past and present Administrators* 

E. R. Quesada had established the P. A. A. organizational 

structure which N. S. Halaby inherited when he became Ad-

ministrator In 1961, Quesada thoroughly believed In a cen-

tralized control of the agency*s operation, as was discussed 

In Chapter II, and he organized the F.A.A, along these 

lines. Halaby'@ management philosophy, as presented in 

Chapter I, closely resembled the theories of organisation 

of Luther Ouliok, who strongly believed In a decentralized j 
/ 

organization. The authority given the Administrator to 

prescribe the organization of the Agency was a virtual parte 

blanche. The law placed very few limitations on the Ad-

ministrator's authority in. this respect, This authority was 

fully presented in Chapter I. With this authority Halaby 

proceeded to announce a reorganization of the F« A. A. it was 

to be a change from a decentralization by specialty to a 

decentralization by hierarchy with an element of dual 

control. 

The description of the regional organization in Chapter 

III shows the structure as it was established to provide for 

regional authority and the element of dual control. However, 
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It was rioted in Chapter III that an organizational structure 

Is not as It formally appears. A® a practical matter, it 

was pointed out in Chapter IV that staff units do control 

and command line units and staff units do not necessarily 

reflect the personality of the executive, but more often re-

flect their organizational unit. With these factors in mind, 

th® position of the Executive Officer was presented as a 

critical one, whieh was not necessarily indicated by the 

formal organization of th® region. 

The interviews whioh were conducted at the regional 

offlee of th® Southwest Hegion brought out two attitudes 

expressed by the regional personnel. One was the desire to-

remain organizationally flexible and the other was that any 

organization will work. The history of the C.A.A. which 

preceded the F„A.A# and was absorbed by the F.A.A, has 

probably influenced these attitudes. The C.A.A., as stated 

in Chapter IV, had undergone numerous reorganizations and 

administrative changes. The fact that the P.A.A. underwent 

a reorganisation within three years of its creation probably 

served to reinforce these attitudes. 

The program division personnel, as pointed out in 

Chapter IV, were quick to say that any organization will 

work, but the Regional Director and the management staff 

were inclined to qualify the statement by pointing out that 
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some organizations were more efficient than others* Those 

areas of the organization which pointed out greater effi-

ciency of some organizations were the areas of the organi-

zation which gained, authority from the reorganization. 

The Mt^or problems of the reorganization, as presented 

In Chapter IV, were morale and convincing the Washington 
! 

staff offices that they were no longer In charge of the 

regional program divisions. The program divisions con-

sidered the problem of morale as paramount. The Regional 

Director and the management staff divisions were more con-

cerned with threats to their newly gained authority caused 

by attempts of the staff offices in Washington and the pro-

gram divisions in the region to maintain the old lines of 

authority. 

The fact that there were problems did not mean that 

improvements went unnoticed by the regional personnel. In 

general, the Regional Director and the management staff 

divisions noticed improvements based on increased authority 

to aet» The program divisions noted an increased ability 

to communicate with other program dlviaions in the region 

and that they were able to solve problems of common interest 

in the region which previously needed a Washington decision. 

The recognition of this advantage of decentralization 

would undoubtedly please Archie League, the Regional Direc-

tor. League firmly believes in decentralization and 
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delegation of authority, a® well as the efficacy of the 

reorganization. He has pushed decentralization and dele-

gation of authority in the region. An Interesting factor 

concerning the Regional Director was that at no time dur-

ing the interviews was there any criticism of the Regional 

Dire*tor. The criticism was directed toward the Executive 

Officer rather than the Regional Director. 

The Executive Offleer has had additional authority 

informally delegated to him by the Regional Director, This 

authority, as brought out in Chapter IV, Involves resolving 

Internal disputes between program and staff divisions. This 

authority coupled with the fact that Schuler has line super-

visory authority over the Management staff divisions and 

that he is chairman of the Budget Review Committee—Schuler 

believes in budgetary control of organization—puts Schuler 

in a critical and strong position in the regional organiza-

tion, This position of the Executive Officer Is strong 

enough that he participates to a greater extent In the con* 

trol of the program divisions and the deeIsion-making 

processes of those divisions than the formal organizational 

structure prescribes. 

The authority of the Executive Officer Is extensive and 

the program division personnel are concerned with a central-

ization of authority of the staff divisions while the 
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authority of the program divisions is "being further decen-

tralized tod delegated, 

A.generalization derived froa this study is signifi-

cant to any organization going through the reorganization 

process. It states that the areas of the organization which 

lose authority are concerned with moral® and seek to retain 

the old patterns of authority. This causes the areas of 

the organization gaining authority to he concerned with the 

threats to their newly gained authority, which is oaused by 

the attempts to retain the old patterns of authority* 

The effeet of the position of the Executive Officer is 

significant to the regional organization. The authority 

does not conform to the formal organizational patterns. This 

significantly Modifies the deeition-making proteases in the 

program divisions, This is an indication of how operation -

significantly affects the paper concept of an organizational 

structure, This Is also an indication of informal patterns 

that develop within organizational structures. Sueh in-

formal patterns of organization are gaining greater recog-

nition in the literature of publie administration, and it is 

now often suggested that informal patterns be used to ad-

vantage whenever possible. In the Southwest Region of the 

F.A.A, two informal patterns are indicated. One is the 

position and responsibility of the Executive Officer, the 

other, the attempt® of the program divisions to maintain 
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their Washington contacts as before the reorganization. 

Within the Southwest Region the two Indicated inform 1 

patterns present a contrast. The Regional Director has en-

couraged one informal pattern—.the additional authority of 

th© Executive Officer—while there art efforts to repress 

the other—the program divisions Washington contacts. Moral® 

has already been brought out as a problem that faced the 

program divisions during th® reorganization, which was 

caused principally by placing a generalist, the Regional 

Director, over specialists, the program divisions, En-

couraging an informal organizational pattarn which th® pro-

gram divisions do not Ilk® while at th® same time efforts 

are mad® to repress the Informal pattern which the program 

divisions want appears certain to present another morale 

problea in the program divisions. Therefore, it would ap-

pear that a major problem of the Regional Director would 

be to maintain morale in the program divisions. 

This study brought out indications of a problem of or-

ganization about which concern has often been expressed in 

the literature of publie administration, that Is, a con-

flict between generallst and specialist. This conflict hap 

its roots in the resentment by specialists of control by ^ 

general1sts who are unfamiliar with the specialty. This 

resentment is tied in turn to a desire for autonomy and 

control by a specialist administrator who understands and 
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promotes the specialty. The organizational structures of 

the P.A.A. epitomized the conflict between specialist and gen-

eralise the organization of the P.A.A. established by I. R. 

Quesada provided for control tor specialists as Is Indicated 

by the term "decentralization by specialty," The organiza-

tion at present provides for eontrol toy generalists. 

The specialist or technical personnel In the P.A,A, 

play a critical role In providing a nationwide program of 

air safety. The F„A*A, needs electronic technicians, air-

craft maintenance specialists, air traffic control special-

ists, and radar operators, among many such highly technical 

and specialized fields of knowledge. The P.A.A, is involved 

in a technical field and needs technical personnel to 

achieve its goals, The rapidly expanding technology of the 

aircraft industry and related industries is likely to call 

for more technicians to provide for the future safety of 

future aircraft. The position of the technician and 

specialist in the F.A.A, is likely t© reflect a trend in 

all governmental agencies, that of increased use and im-

portance of specialists and technicians., 

The rising need for specialists in government as a 

practical consideration is eontrasted with the organizational 

pattern (decentralization) considered better by many in the 

field of public administration. Decentralisation by hierarchy 

which provides for general1st control is said to have be-

come a gospel of management. If there Is to be an Increase 
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la the number and importance of specialists in governmental 

agencies, then it appears that this would increase the con-

flict between generalisst and specialist If the generalist 

is to pressure for deeantralIzatIon and generalist eontrol. 

The conflict between specialist and generalist and the 

eonflisting trend ©f Increased specialist laportanoe with 

that of increased management pressure for decentralization 

and generalist control raises a fundamental question. To 

what mtmt wast an, organisational structure defer to 

specialists and generalists to achieve the goals of the 

organization and at the sa»e time prevent substantial con-

flict between generalist and specialist? This study dots 

not m w t p the above question, but it does present It in 

the framework of an agency composed of many sspecialists~~a 

likely increasing situation ©f other governmental agencies* 

The indications are that the position of the specialists• 

and technicians in an organization need extended study, for 

the problem of speelalist-generalist conflict is likely 

to assart itself more often. 

Another problem of which indications are brought out 

by this study Is the problem of supervisory controls over 

delegated authority, that is,delegation versus control. The 

policy of the F»A, A,. is to delegate authority on the prin-

ciple of exception, that Is, delegation of broad authority 

with exclusion of specifies on the authority. The exceptions 
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are for the purpose of retaining ultimate deeIsion-making 

authority in the hands of those delegating the authority. 

The problem which arises from such a policy is how much and 

what kind ©f authority must be retained, because there must 

be coordination of delegated authority. Without coordination 

there can be a dispersal of effort* This problem is com-

pounded when a generalist who has responsibility must dele-

gat® authority to several areas of an organization which 

have technical functional this is the position of the Re-

gional Director and the program divisions in the Southwest 

Region of the F, A. A. 

There cannot be control over delegated authority to 

technical divisions by a generalist on the basis of techni-

cal competence, for he lacks the range of expertise neces-

sary. However, he must control the organization in some 

manner. It was noted in Ghapter IT that staff does exer-

cise control over line functions. The line units in the 

Southwest Region are the program divisions and the staff 

units are the management staff divisions. These staff units 

control the three essentials of organization—men, money, 

and materiel. This is done principally through the budget 

and the personnel divisions and the other divisions1' related 

activities. It was also noted that the authority of the 

staff units was centralized and strengthened by additional 

authority granted the Executive Officer. 
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Technical functions can be controlled by the generalist 

through the use of the management functions which are cen-

tralized and readily applied, The control of budget, audit, 

personnel, and supply can determine the extent of the acti-

vities of the program divisions. It appears that the only 

device available to a generallst for control of authority 

broadly delegated is through centralizing and strengthening 

of staff controls, especially If management insist® on a 

decentralization with broad delegation of authority* The 

alternative la the training of gen©rall®ts in technical 

functions so that they have adequate expertise to provide 

control, whicJx appears very unlikely. 

Staff inquiries are used as a means to follow up on 

delegated authority and exert control over line. Such in-

quiries are not appreciated by line personnel, as was noted 

in Chapter IV. The staff inquiries were greatest in area© 

of the Southwest Region organization where decentralization 

was the greatest. There was much resentment of these staff 

Inquiries, which was caused by "wasted time0 Involved in 

answering them. Specialists resent this type of control by 

those who know little of their work. 

This and other staff controls present an aggravated 

problem of the traditional conflict between the line and staff, 

If delegation of broad authority is the policy, It appears 

that staff controls are necessary to provide adequate 



106 

controls for the generallst administrator. If this Is the 

situation, then a primary concern of the generalist would be 

to provide means to ameliorate the conflict between Una and 

staff. 

In general It can be said that despite problems en* 

countered during the reorganisation In the Southwest Region 

of the F. A. A. the process was relatively smooth. There were 

problems "but there were also, improvements noted as a result 

of the reorganization. Proa this it -appears that reorgani-

zation brings other problems, both major and minor, that were 

not encountered in the previous organisation* It appears 

that an organization which has broad goals and a complex 

structure can not have an ideal structure which answers the 

needs and problems of all involved in the organization, nor 

would there be a_universally valid organizational structure 

to fit the needs of all organizations. The problems of or-

ganization are continuous. This is an indication of why 

the process of reorganization is a continuous one. 
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