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“Giving aid to foreign countries is not easy. ...Whoever wishes to help quickly and

efficiently and who at the same time calls on the receivers for self-help, needs great

persuasive power, ample subject knowledge and a good deal of psychological skill. ”
Gunther Harkort*

Representative of the Federal Republic of Germany
to theEconomc Coopeaation Administration

In retrogoect, World War 11 seems like an historical patition. More than any
other event in moden history, WWI1 ddineates the cleavage between two separate and
highly distinct eras. With this perspective, historians often turn to reevaluae and criticize
thelegenday and onae almog religioudy revered American policiesin respong to the
violently tectonic shiftsin the structure of the global world order: pdicies such as
containment andtheMarshdl Plan. Theurgeto fully expose the miscalculationsof
policymakers of the past is commendable, both in the sense tha it creates a more
complete historical narrative and that it may hdp prevent the blunde's of future actors.
However, thetemptationsof hindsght may bring too strongafocusonto thefactors tha
policymakers failed to accountfor (especialy as these factors tend to become the
problems of enauing generationy, rather than the elegant and brilliant solutionstha
characterize successful policy. In other words as thehistorical record becomes extant
and de-politicized, historians attempt to create a bdanced recongdruction of events, with
thetendency to strongly oppo® the domnant narrative framework if evidence comes to

lighttha subvets or re-contextudizesit.

" The Containment Policy designated the United StatesOposition to its communist rivals, first in the Soviet
Union and later in China and elsewhere. The policy prescribed that the United States should attempt to
contain the spread of communism Cby the adroit and vigilant application of counter-force at a series of
constantly shifting geographical and political points®

The Marshall Plan, asfirst proposed by Secretary of State George C. Marshal in 1947, was a policy
designed to give foreign aid to help rebuild Europe after World War 11. The program was particul arly
focused on increasing economic stability and competitiveness.



To fruitfully inform future action however, it isimportant to evaluate the success
of policy in lightof wha was and could have been known by policymakers of thetime, in
tandem with abaanced historical narative. Policy tha may becritiqued with the benefit
of amore complete and thoroughly andyzed historical record may well have been the
modg effective strategy tha policymakers could possibly condruct given thar available
information and the congraints of @eal-timeCsituationd andysis. Thus though
susceptible to long-term reevaluaions the strategies of past policymakers deemed to be
successful by ther peers and immediate successors can be an excellent guidefor the
leaders of the present and future, especially when current strategies arefailing. The
public diplomacy of the Marshdl Plan presents a perfect oppotunity for jus such a
genedlogy of success, paticularly given the United StatesOcurrent large-scale public
diplomatic failings

Thepublic diplomacy efforts of the Marshdl Plan are by far themos successful
tha the United States has ever undetaken. Proporents of the Plan were able to convince
both atraditiondly isolationist American public and a Europedesirousfor, but debaably
dependent upon,foreign aid?, tha the sacrifices tha each needed to make in order to
enact the Marshdl Plan were well worth ther cog. Furthermore, despite evidence
suggesting tha the Plan may not have been essential to pog-war European
recongrudion, it is still viewed by many historiansand political scientists Gis
Washington®greatest pubiic policy of the past century.G Given thedoubtconaerningits
actud econonic impact, it would seem that thislingering affection for the plan derives
primarily fromtwo sources: first, fear of any number of potential calamities tha might

have befallen Europeand theworld in absence of the Plan as it was undetaken (an



eminently valid concern, but highly elusve in terms of conaete evidence) and secondly,
the aacrity with which the Plan was continudly sold to thepublic.

This success could not have been accomplished solely by theliberal application of
propaganda athoughthiswas a crudal element of sellingthe Marshdl Plan in both
Europeand America. Rather, the architects of theMarshdl plan realized, either
intuitively or explicitly, that creative problem solving, open communication and a spirit
of multi-partisanship were all prerequisite to thar attempt to sell the Plan to theworld.
Theoriginsof theterm Qoublic diplomacyOpod-date the Marshdl Plan by more than a
decade* Tactics adopied by the Plan@ proponents reflect this in tha they show no
obviousundestanding of a bifurcation between pdicy and public diplomacy.
Propagandg as Marshdl Plannaswould likely have referred to thetypes of materid
currently categorized as public diplomacy, was only onepiece of thelarge system of the
Plan: a system that, as a whole, was designead to accomplish successes in rebuilding pog-
war Europeandto publicly promote itself, with theundestanding tha by coordinaing
both of these funadionseach would enhance the other. In essence, the geniusof the Plan
was notonly tha it was never clear whether thetail was wagging thedog butalso that
observers were unale to discern which end of thedogwas which.

It makes sense, therefore, to minimize thepolicy v. public diplomacy cleavage
when andyzing the public diplomacy of theMarshdl Plan. Rather than limiting andysis
to therole of propayandaas a tool of planna's, onecan discern the holism of the Plan@
approach to conent-building by andyzing how a variety of political, ingitutiond,
ideological and propagandistic aspects of the Plan were shaped in order to make the Plan

mog pdatable. This essentially posts aredefinition of theterm @ubiic diplomacyOaway



fromits traditiond assodation with foreign-targeted propaganda into arealm in which
the borders of what can becalled public diplomacy are expanded and obfuscated. This, |
argue is necessary notonly for andysis of the Marshdl Plan, butaso to reshgpe public
diplomacy into a more effective consent-building tool in thefuture. Inthis new sense of
public diplomacy, the mog relevant division tha can circumscribethe Marshdl Planis
that between its domestic and internaiond faces.
Domestic Public Diplomacy

Thehistorical patition erected by WWII tha now seems clearly ddineated was
notreadily appaent in the War@ immediate aftermath. Few in the United States had yet
crossed the barrier. George K eenan@ pseudo-anonynous1947 Foreign Affairs article,
The Sources of Soviet Conduct® presented onepole of a continuumof America®
awareness of itsrole in thisnew world. Keenan articulated a policy that perceived the
bipolar naure of thenew globd power structure: a structure tha would thrus America
into aleading role ontheglobd stagefor yearsto come. Theothe pole of this
continuumwas represented by a significant portion of Americansand their Congressmen
who till hdd to the dodrine of isolationism derived from President George
Washington® Farewell Address.” Following the address, isolationism was, for the most
pat, pursued by every subequent U.S. president until President McKinley led the
county into the Spanish American War in 1898.

In the ensuing decades, isolationism would become an increasingly less viable
policy for Americain theworld. By thetime Keenan had published his article, America
had participaed in, and hdped to win, two World Wars. It had troopsoccupying

Germany and Japan. Y et isolationism versusinternationdism had only jus begunto



cease to beadefiningissue From the76™ Congress (193940) to the 85" Congress
(1957-58), isolationism went from being avirtudly foolprodf indicator of party affiliation
in the House of Representatives, with Democrats being internaiondist and Republicans
isolationist, to there being no statistically significant difference between thetwo paties
ontheissue with amgjority of each favoringinternationdism.? It can beassumed tha
the congituendes of these Representatives followed aroughly similar shift of opinion
with, potentially, adightlag in theonst of the shift.

It was into the middle of thislumbering shift of public opinion tha the Marshdl
Plannas had to sell ther ideas for pogwar recongruction to Congress and the Nation.
Given tha this movement had already begunto take place, thiswas far froman
impossibletask. Neverthdess, theinertia of public opinionrequired asignificant
campagn by the Planne'sin orde to pass the necessary legidation to make the Marshdl
Plan areality. Thetactics of the Plannasin therun up to thesigning of the Foreign
Assistance Act reflect the Marshal Plan® early respect for the power of public
diplomacy.

To secure passage of the Foreign Assistance Act, the State Department and
President Truman used a dud tiered approach to pressure isolationists for thar votes.
Thefirst tier was atop-down propagandacampagn aimed at Congressmen. The
campagnto legdly implement the European Recovery Program (ERP) prompted
Representative Fred Busby of the 80" Congress (R, 111), a staunch opponat of the
Marshdl Plan, to lament that, ONever has Congtess been so bombarded with
propaganda@ The secondtier was abottom-up approach aimed at the congituendies of

isolationist Congressmen. Averill Harriman and Paul Hoffman, two early Marshdl



Planne's, went on speaking tours of the West and Midwest aimed at securing busness
suppot for thePlan, while Marshdl himself toured cross-county promoting his plan,
essentially to anyonewho would listen.!® These activities were necessary and
ingrumental in building suppot, butit was the combinaion of these efforts with a
genuine attempt to incorporate theinterests of the targets of this propagandainto the
Plan@ implementation that ultimately led to success for the Planng's.

Marshdl Planne's spent nearly hdf ayear sellingthe Plan in Congress. They
used thistime to alow public recognition and suppott of the Plan to build. Additiondly
however, they were willing, as Machado suggests, Qo concede a great dedl to the
concernsand biases of Congressin jointly craftingthefind, compromise version of the
ERP bill.3* @&@oncedelis perhapsnot precisely therightword, in tha the Marshdl
Planne's didn@®compromise ther vision. They ingead built highly creative and
innovdive solutionsinto the Plan to address the concerns of their domestic oppostion.
For indance, througha complex system involving vouchers, aid programs were ingituted
in away tha very little money ever left the United States. By theend of the Marshdl
Plan, 3% of al dollar purchases were spent in the United States.3* Additiondly, there
were protectionsagang corruption tha were remarkably successful. There was only one
significant finanda scandd during thetenure of the Marshdl Plan, in which Audrian
cabinet ministers diverted counerpart funds'® Given thetremendousamountof money
involved (approximately $13200000000in thedollar values of theera over thelife of
the program™), thisis particularly impressive. These are just afew of myriad examples
of theoversightand structural policies tha were incorporated into the Plan to gan

domestic backing.



By making these changes, onecan argue the program bendited both from
enjoying increased suppot and fromincreased ingitutiond efficacy. Thus by retaining
the core of Marshdl@ vision and usng tha as the compass for negotiating interest-based
changes, the Planna's were smultaneoudy building conensusand improving, rather than
diluting, the program. Thisisthecrux of Marshdl Plan public diplomacy and an
undeniable attribute of its success. This success becomes even more impressive when
viewed in the context of theMarshdl Plan in Europe in tha, while incorporating the
changes necessary to build domestic acceptance of the program, Marshdl Plannasdid
not neglect the eventud necessity of selling the program to the Europeans. In other
words even thoughPlanna's made domestic concessions they did notdo so in away that
significantly reduced the bendfitsfor Europe Thiswasingrumental in alowing the
Planneasto successfully gan European suppot for paticipaionin the plan.

I nter national Public Diplomacy

In Europe the Marshdl Plannas faced amuch larger chdlengein building
suppot for thar programs. Poswar Europewas devastated and undable. France, Italy,
Greece and Turkey were all in dange of comingunde communist rule (a possibility tha
the Truman Administration was willing to go great lengthsto prevent). Theadopion of
Kennan® Containment Policy, in theform of the Truman Dodrine had recast Europeyet
agan as abatlefield in aglobd war. In this corflict, the enemy was the spread of
communist govenance and ideology. The means of batle were propagandaand proxy
politics. With theonset of this new cold war, theMarshdl Plan programs became the
first lineof defensein Europe Thestakes, it mus be undestood, were much highe for

American interests in theregion than merely enauring the successful completion of a



foreign assistance program. TheMarshd| Plannas aso had to sculpt thar programsto
build a European consensustha the capitalist system represented by the Plan was the
appropriate pah to rebuilding Europe The mechanisms with which theaid programs of
the Plan were administered were consioudy designad to build this consensus

Even in the Plan® nascent stages, Marshdl knew that, for it to be successful, it
would have to beprimarily atod at thedisposal of Europeansto enact thar own
economic recovey. Inhis1947Harvard address, in which hefirst announed the Plan,
Marshdl stated, Ot would benéither fitting nor efficaciousfor this Government to
undetake to draw up unilaterally a program designed to place Europeonits feet
economicaly.d® Assuch, Europeanswould beinduded as much apossiblein the
planning and implementation of the Plan. Theinitial implementation of this dodrinewas
enacted in theform of the Organisation for European Econonic Coopeation (OEEC).
Induding all of thestates receiving Marshdl aid, the OEEC was responsble for
prepaing the ERP.* In essence, the countries (and occupied territories) of Europewere
allowed to propo% and plan theaid that they would receive. The American counerpart
organization, the Economc Coopeation Administration (ECA) would primarily bein
charge of administeringthisaid. This played alarge part in creating a postive image of
theMarshdl Planne's amongs Europeanswho worked with them in administering aid
programs.’

Also ingrumental to this postive perception was the decided lack of bureaucratic
entanglementsin theearly years of theECA. ECA was anew agency tha had been
created specifically to administer Marshdl aid (quite possibly because Congress was

somewha wary of allowing the State Department to administer the program®). Assuch,



it had no pre-established structures and procedures. This created a significant scarcity of
bureaucratic inertiatha certainly contributed to the esteem in which many European
officials hdd the program.

In addition to impressing Europe® governmental fundionaies, however, it was
also incumbent uponthe Marshdl Plannasto gain the suppot of European publics.
|dedlly the Marshdl Plan, as the postive projection of American power in Europe would
convince Europeansto suppot not only the Plan itself, buta'so America as awhole.
Given tha the U.S. still maintained a military force in Europe this had the potential to be
adifficult task. Aswith any military occupdion, there were numerousinddents of
friction between troopsand locals, and the potentiad for friction became greater as U.S.
troopsincreased ther presence on the continent as awhole after the creation of NATO in
1950 In respone to these chdlenges, propagandabecame an important tool for
Marshdl Plannesin sculpting a postive narative framework for Americain Europe

Aswith other elements of the Marshdl Plan, thetheme of induding Europeansin
the process of the Plan is evidentin its propagandistic efforts, specificaly in films
suppoting theMarshdl Plan. In addition to a plethora of films made by the U.S.
Information Service for distributionin Europe there were severa filmstha were
sponred by the ECA, but created by local Europeans® In essence, this reflected a
recognition by the Marshdl Plannastha Europeansare best able to influence the
European pubilic, by virtue of shared life experiences and values. Thiswillingness by the
Plannasto relax a degree of control over their messagein order to make it more effective

reflects the subtety and pragmatism tha undescored much of the Marshdl Plan puldic
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diplomacy. Furthermore, theindusvenessreflected in thisactionin and of itself can be
consdered to heghten the publc diplomatic value of the propaganda

Perhgpsthe mog impressive indance of aMarshdl program designed to integrate
apublic diplomatic fundion was the United States Technical Assistance Program
(USTAP). Designed to hdp to improvethe competitiveness of European busnesses,
USTAP broughta hog of Europeansinvolved in avariety of aspects of busnessto the
United States to gan knowledgedirectly from U.S. busnessmen and companies.
Participation by U.S. companiesin the program was voluntary and, while concerns of
compromising compeitiveness caused many companies to shunUSTAP, many
prominent busnesses participated.*> Theinheaent public diplomatic value of this
program was immense. USTAP provided an opportunity for Europeansto see America
first hand and deal with Americanswho, by choice and as private citizens were
contributing condructively to European recovery. Because of this, thoughogensbly
USTAP was an econonic assistance program, its primary valuewas, arguably, as atool
of public diplomacy.

USTAP isindcative of alarger theme of the Marshdl Plan andits integrated
public diplomacy fundions-- sincerity. Thee areinhaent elements of respect and
indugveness toward Europeansin a great deal of the Marshdl Programs. These
elements were invduable as public diplomatic tools, especially when exerting, asis
necessary when administering aid, a measure of well-intentioned and necessary control.
It would have been easy for the Marshdl Plannasto paronize Europeansor to exert an
ovet imperidistic influence over Europe |If pod-war recondruction aid were presented

as A\ merica@ burdenGo hdp a hdpless Europethat had demondrated itself incapable of
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self-control, onecan imagine a quite different reaction to the program. By engaging
Europeansonamore level playingfield, while still retaining the degree of command
necessary to create afundioning program that would retain domestic suppot, the
Marshdl Planneas sculpted an alternative modd for public diplomacy tha deserves
greater attention.

Astheterm has come to be accepted, puldic diplomacy is essentially defined as
usng communicative tools to influence aforeign audience in favor of govanmenta
policy. Unfortunaely, this definition condemnspublic diplomacy to failure, or a best a
significantly limited utility. A dominant theme of the present media and academic
discourse on public diplomacy refersto policy as a @rodud,Gend theorizes that the
produd mus be GellableQin order for public diplomacy to be successful.?? While this
concept does incorporate theidea of making policy pdatable to thepubilic, it maintainsa
dichotomy inherent in the concept of publc diplomacy. It suggests tha policy comes
first and publc diplomacy second. A much broade definition of public diplomacy could
indude even encourage, the conoept that policy in and of itself can bean ingrument of
public diplomacy.

Thisideaof policy asits own promoter may well be the geniusstroke of the
Marshdl Plannas. Theeisstill controversy surrounding the material success of the
Marshdl Plan, butthere is significant evidence tha suggests that it doesn®deserve its
hdlowed place in American history as pure altruism personified and executedtoaT.
Theshining example tha it does provide however, istha of highly successful public
diplomacy. By reevaluaingthePlan inthislight, aclear paadigmfor building new

policy is established: a paadigmin which thesumis greater than its parts.
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In essence, Marshdl programs show tha truly effective policy tha inhaently
buildspublic suppot is achieved by refusngto accept a zero-sum modd. Thepolicies of
theMarshdl Plan executed the Marshdl vision while putting a premium on incorporating
as many interests as possible into their execution. The Planne's sculpted programs with
tremendouscreativity and, in so dang, greatly enhanced the potential for public consent.
With this potential, ganing acceptance for the programs became much smpler. Itis
incumbent upontoday® policymakers to learn from this modd if they wish to build truly

successful public diplomacy.
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