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EXECUTIVE SUMMARY

Americans, through private donations and public resources, lend their support to the
promotion of human and social welfare on a large scale. In 2006, combined public-private
philanthropic donations and spending reached $1 trillion." Giving USA (2007) estimates that
private charitable giving in the U.S. totaled nearly $300 billion in 2006—roughly $1,000 for
every American. The private sector philanthropic activities supported by these donations
sometimes dovetail with US government programs and initiatives. Other times, however, public
and private funds are devoted to similar tasks with little or no coordination between them.

In an environment of increasingly urgent domestic and international challenges and finite
public and private resources, there is a compelling policy interest in better understanding the
interactions between the two sectors’ efforts and learning how to promote more effective
collaborations. To improve their knowledge of the intersection between private philanthropic
efforts addressing health and social services and similar public initiatives funded by the federal
government across the country and around the world, the Assistant Secretary for Planning and
Evaluation (ASPE) at the U.S. Department of Health and Human Services (DHHS) contracted
with Mathematica Policy Research, Inc. (MPR) to study public and private philanthropic
activity. The exploratory study was designed to examine whether and how public and private
philanthropic efforts can complement each other to improve effectiveness of services and
programs.

Unlike the donations of individuals, households, and businesses, foundations and U.S.
government (USG) agencies expend their philanthropic dollars through large, carefully planned
and budgeted grant or assistance programs. Because of this similarity in the scope of their efforts
and approach, and the multiple opportunities for interactions between the two sectors, the study
focused on foundation and government spending, approaches, and interactions. First, MPR
analyzed public-use and secondary data on federal government and foundation spending on
health and human services initiatives in the U.S. and the developing world to understand the
scope, distribution, and overlaps of spending. Second, we reviewed the literature on USG and
foundation philanthropic approaches to understand the processes by which the two sectors
develop, implement, and sustain their domestic and international health and social services
initiatives and to identify different models of USG-private sector interaction in philanthropic
efforts. Third, we conducted case studies focusing on contextual factors that might influence the
feasibility and success of partnerships to empirically examine the development and
implementation of these different models.

! For purposes of this report, we use the term “philanthropy” to refer both to foundation and US government
spending on comparable health and social service programs. Where specific government figures are cited, these
exclude large health and social service entitlement programs such as Medicare, Medicaid, and Social Security. For
an expanded discussion of what is treated as philanthropy, see Appendix C.
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FINDINGS

The study found that many foundation and USG priorities overlap, interactions between the
two sectors are common, and partnerships between them can be fruitful. The study also showed
that partnerships involve costs as well as benefits, so they may not be appropriate in all cases and
they should be considered and developed with care. USG-foundation interactions vary, and
similarities and differences between the sectors affect whether and how partnerships operate. By
thinking more purposefully about partnerships and other less intensively collaborative
interactions with foundations, policymakers can take better advantage of the relative strengths of
each sector. Through such purposeful interactions, public and private sector organizations can
also benefit from innovations in philanthropic tools and approaches that are emerging from both
foundation and U.S. government practices.

Shared Philanthropic Priorities

Americans dedicate vast funding to charitable causes. Foundations spent roughly $28 billion
in 2006 on programs in health, education, development, the environment, human services, and
relief. An estimated 75 percent was spending on domestic projects, with the greatest
concentration in health and education. The federal government’s philanthropy totaled $720
billion in these same six sectors. This federal spending was heavily weighted toward domestic
needs, with 97 percent spent in the U.S., and focused heavily on development (government and
civil society, and social, physical, and economic infrastructure) and human services. Public and
private priorities overlapped in international philanthropy, with both foundations and the federal
government directing the bulk of their efforts to health and development, particularly in Sub-
Saharan Africa.

Five Types of Interaction, But No Best Model for Partnering

Since they share many priorities, it is no surprise that foundations and the federal
government often work in the same program areas and interact or collaborate in various ways.
The study identified five main types of USG-foundation interaction. Each is marked by different
degrees of alignment among goals, strategies, resources, and implementation:

e Incidental overlap: government and foundation goals overlap and they work on the
same problem or target population, but their activities are not otherwise aligned

e Supplementary action: one donor seeks to “fill a gap” in other donors’ activities

e Communication: donors share goals and communicate about their strategies,
resources, and implementation without necessarily formally aligning them

« Coordination: goals, strategies, and resources are formally aligned to some degree,
but implementation is not shared
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e Collaboration: full and formal partnership, in which different donors’ goals,
strategies, resources, and implementation are aligned.

Only the latter three types of interactions represent true partnerships, and each comes with
its own opportunities and challenges. In particular, there is a tradeoff between stronger
partnerships and higher transaction costs. Hence, there is no “best” partnership model for all
situations—and in some program areas or initiatives, partnerships may not be appropriate or
possible.

Factors Supporting Partnerships

Narrowly Defined Problems. Donors’ understanding of the “problem” at hand informs and
delimits possible strategies for addressing it. Case studies suggest that the more intensely
collaborative USG-foundation interactions probably are more likely to occur and be readily
supported when problems can be narrowly defined and interventions are clear in scope (for
example, malaria). Problems broader in scope with less clearly defined remedies (for example,
poverty) may present more challenges to partnership and, as such, a less intense donor
collaboration may be more feasible.

Value Added. Even for narrowly defined problems, it is important that any collaborative
effort add value over and above what donors might achieve separately. Assessing value added
can be difficult, however, so it may help if organizations take a systematic approach to making
such assessments. Formal cost-benefit analysis may not always be feasible for organizations
considering partnership, but more qualitative assessments of the feasibility of partnering can be
built into decision-making processes. One foundation included in the cases studied pursues such
partnerships as an explicit program strategy, and takes such an approach to examining their
feasibility.

Participation by Decision Makers. Finally, the success of any interactive effort requires
the participation of those with authority to make decisions and direct resources. Identifying aid
priorities and committing resources can be complicated. Foundations’ independence may make
this an easier process in the private sector than it is for government agencies. Within the federal
government, initiatives with centralized authority—such as the AIDS and malaria initiatives
described in this report—may be better able to support collaborative efforts, as there is greater
clarity about where and how decisions are made.

Key Considerations for the Feasibility of Partnerships

Stakeholders may engage in interactions or partnerships with different organizations at
different points in the lifecycle of an initiative—from planning and implementation to evaluation
and promoting sustainability. Each stage presents opportunities and challenges for partnerships
of various types, and case studies highlighted a host of issues for stakeholders to consider in their
efforts to maximize their philanthropic efforts.
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* Planning. In the planning phase, it is important for stakeholders to consider the
opportunities for various types of interaction and weigh these against the costs of
partnering, although costs may be difficult to identify and measure.

e Implementation. Once a problem has been identified and a strategy to address it has
been developed, implementing the strategy through some type of partnership requires
attention to concrete issues such as resources and administration, but also to less
tangible matters, in particular, the culture and constraints of the various stakeholder
organizations.

e Evaluation. In evaluating more collaborative efforts, it helps for partners to reach a
shared understanding of what constitutes evidence and how best to obtain it.

e Sustainability. There appear to be two general approaches to sustainability: through
mechanisms built into the initiative and through external mechanisms. These are by
no means mutually exclusive and, in the best case scenario, both are probably
desirable. Still, the USG and foundation sectors may make different contributions to
sustainability, and practitioners will benefit from considering the comparative
advantages of different donors in shaping their respective roles as an initiative plays
out.

Innovations in Philanthropy

To optimize resource use, it is important for both government and foundations to use the
tools that best support effectiveness. A potentially important benefit of interactions and
partnerships between the federal government and foundations is the opportunity they create for
sharing emerging innovations that may strengthen philanthropic efforts. Through case studies,
we identified three main areas of innovation in philanthropy: metrics and measurement; funding
mechanisms; and administration and governance.

e Metrics and measurement. All funders must decide which problems to address, how
to allocate resources, and whether to modify, continue, or wind up specific programs.
Innovative, systematic approaches and analytic tools for making such decisions
emerged from the case studies. They included strategic planning processes,
quantitative metrics combining information on expected benefits and potential risk to
compare alternative program investments, and objective indicators to assess readiness
and eligibility for assistance. In addition, both USG and foundations have established
organizations dedicated to improving measurement and program evaluation.

e Funding mechanisms. Delivering adequate funding to efforts most meriting
resources is a critical aspect of philanthropy. Innovative funding mechanisms
examined in the study include one adapted from the private sector for determining
who receives funding, and a leveraging mechanism used to create a substantial and
stable flow of funding for immunization programs.
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e Administration and Governance. Complex health or human services initiatives,
especially on a global scale, require substantial communication, coordination, and/or
collaboration among multiple entities. Establishment of a single, centralized
coordinator with decentralized implementation has strengthened two USG initiatives
addressing HIV/AIDS and malaria. A central secretariat located and staffed
separately from donor organizations provides a unique governance structure for a
multilateral vaccination program.

EXPANDING THE POTENTIAL BENEFIT OF PARTNERSHIPS

Partnerships between federal and foundation stakeholders potentially benefit both sectors.
For instance, communication could facilitate situations in which foundations support
explorations of high-risk or experimental program approaches and, if they prove feasible, USG
then supports scaling them up by providing additional resources or infrastructure to expand into
new locations or populations served, or to sustain provider funding. Study findings such as these
suggest there may be value from pursuing additional efforts to understand and promote
purposeful U.S. government-foundation interactions. Potentially fruitful avenues to maximize the
value of philanthropic efforts could include: (1) stimulating awareness of USG-foundation
interactions by sharing the information from this report and other sources with key policymakers,
planners, and administrators within the federal government, and potentially in the foundation
sector; (2) supporting dialogue about interactions and potential partnership opportunities with
foundations through a variety of forums; and (3) conducting further research to understand better
the approaches that might leverage foundation and other philanthropic resources more
effectively, and the effectiveness of partnerships.
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I. INTRODUCTION

Americans, through private donations and public resources, lend their support to the
promotion of human and social welfare on a large scale. Giving USA (2007) estimates that
private charitable giving in the U.S. totaled nearly $300 billion in 2006—roughly $1,000 for
every American.! These gifts—by individuals and households (76 percent of the total), bequests
(8 percent), corporations (4 percent), and foundations (12 percent)—supported religious
activities, human services such as food and shelter, health services and assistance, education, the
arts and culture, the environment, and other causes undertaken both domestically and abroad. In
addition to these private donations, Americans provided roughly $700 billion through grant and
assistance programs operated by the U.S. government (USG) in fiscal year 2006—a form of
public philanthropy.? In total, then, Americans spent more than $1 trillion in private and public
funds to promote human and social welfare in 2006. Of this amount, at least $26 billion went to
aid developing countries.® Total private and public philanthropic spending by Americans was
thus larger than the gross domestic product of all but the 14 largest nations in the world in 2007

(adjusted for purchasing power parity).

12006 is the most recent year for which data were available.

2 For purposes of this report, we use the term “philanthropy” to refer both to foundation and USG spending on
comparable health and social service programs. Where specific USG figures are cited, these exclude large health and
social service entitlement programs such as Medicare, Medicaid, and Social Security. For an expanded discussion of
what is treated as philanthropy, see Appendix C.

® This amount represents international spending in developing countries by U.S.-based foundations and USG; it
excludes spending in other international regions, as well as spending by other types of nonprofit or philanthropic
entities (for example, public charities or religious organizations).



A. PURPOSE OF THE STUDY

In an environment of increasingly urgent domestic and international challenges and finite
private and public resources, there is a compelling policy interest in better understanding
interactions between private and public philanthropic efforts and learning how to promote more
effective collaboration between the sectors. To improve their knowledge of the intersection
between private philanthropic efforts addressing health and social services and similar public
initiatives funded by the federal government, the Assistant Secretary for Planning and Evaluation
(ASPE) at the U.S. Department of Health and Human Services (DHHS) contracted with
Mathematica Policy Research, Inc. (MPR) to study public and private philanthropic activity. The
study was designed to explore whether and how public and private philanthropic efforts can
complement each other to improve effectiveness of services and programs across the country and
around the world.

Rather than studying private philanthropic organizations of all types, such as nonprofit
service providers or religious organizations, ASPE and MPR focused the study on foundations
and their interactions with the federal government. Unlike individual, household, and business
donors, foundations and U.S. government agencies expend their philanthropic dollars through
large, carefully planned and budgeted grant or assistance programs. While agendas and decision-
making differ between foundations and federal agencies, their spending and programs reflect
many overlapping interests and priorities.

The distribution and overlap of public and private funding are of interest not just as
descriptive statistics, however, but also as potential opportunities. Philanthropy and its impact
could be enhanced through more purposeful interaction between the federal government and
foundations. Developing a greater understanding of the ways in which the USG and foundation

sectors develop and implement their philanthropic endeavors could allow for a more informed
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approach to interaction, and ideally the more efficient use of this nation’s vast philanthropic
resources. To promote this understanding, ASPE posed questions for the study such as: How
often and in what ways do foundation and USG spending and efforts overlap? What options are
there for more productive interactions between the two sectors? What can each sector learn from
the other? What research or other activities could enhance prospects for productive synergies

with foundations and other members of the philanthropic and nonprofit communities?

B. METHODS USED AND DATA COLLECTED

The study relies on three complementary sources of information to explore the interactions
between public and private philanthropy in the United States and abroad. First, as background,
public-use and secondary data sources were used to estimate total charitable giving and to
analyze the distribution of USG and foundation spending on domestic and international health
and social services. The analysis examined how aid flows to service sectors, program areas, and
geographic regions. Second, MPR conducted a systematic review of the literature on USG and
foundation philanthropic approaches. From the literature review, we developed a conceptual
framework to explore public-private interactions and developed a focus and method for
conducting case studies of selected philanthropic endeavors and organizations.

With the spending information and conceptual framework as background, MPR then
examined specific cases of the development and implementation of different models for domestic
and international health and social services initiatives, with a special focus on collaboration
between the USG and foundation stakeholders. We identified potential cases after conducting a
scan of USG and foundation entities, philanthropic initiatives, and tools. Based on selection
criteria—including the geographic and programmatic area of focus, magnitude of financial
contributions, prevalence of the problem addressed, and leadership or innovation status—ASPE

selected ten cases for inclusion in the study, nine of which were completed (stakeholders in one
3



case declined to participate). Table 1.1 presents an overview of the cases. MPR conducted these
case studies by reviewing publicly available documents and records and interviewing selected

key leaders or experts associated with each case.

C. BACKGROUND: KEY FINDINGS FROM THE SPENDING ANALYSIS AND
LITERATURE REVIEW

1. Foundation and USG Spending

Of the $1 trillion in private and public giving in 2006, U.S.-based foundations and USG
together provided almost $750 billion of the total, at home and across the globe. Both groups of
institutions focused more on domestic than on international work, though U.S. government
spending was far larger than that of foundations.* In 2006, foundations spent roughly $28 billion
on programs in health, education, development, the environment, human services, and relief,
with roughly three-fourths of that amount dedicated to domestic projects and with the greatest
concentration in health and education.> The federal government’s philanthropy totaled $720
billion in 2006 and was even more heavily weighted toward domestic needs: 97 percent of USG
philanthropic spending in the six specified sectors occurred within the U.S. This government
spending was highest in the areas of development (government and civil society, and social,

physical, and economic infrastructure) and human services.

* There is no single, authoritative source for data on philanthropic spending by the different sectors. The main
sources for our analyses were: GivingUSA Foundation for broad private sector spending; the Foundation Center for
all foundation spending; the Organization for Economic Cooperation and Development for U.S. government
spending on foreign aid; and the Federal Assistance Award Data System for federal domestic spending. For more
detail on data sources and spending patterns, please see Appendix C.

® The proportion of foundation grants awarded domestically and the proportions dedicated to different program
areas reflect proportions of the $14 billion in 2006 foundation grants that are included in the Foundation Center
database. We estimate that these proportions hold for the entire $28 billion of grants awarded by all U.S.
foundations. The discrepancy between the total grants ($28 billion) and the grants included in the database ($14
billion) results from the fact that the database includes only those grants awarded by the 800 largest U.S.
foundations and the 15 largest from each state.



TABLE I.1

OVERVIEW OF CASE STUDIES

Number of
Reason for Inclusion in Individuals
Case Name USG Private Focal Region Program Area and Focus Study Interviewed
Bill & Melinda Gates Foundation — X Developing world Health, including malaria Major foundation actor re: 2
Global Health Program and HIV/AIDS. Focus on finances, influence,
problems with large, partnerships.
immediate impacts.
Global Alliance for Vaccines and X Developing world, Childhood infectious Influential public-private 1*
Immunization (GAVI) mainly Africa and Asia  diseases. Focus on vaccine partnership.
development and access to
immunization.
President’s Malaria Initiative (PMI) Africa Malaria. Focus on prevention  Major public initiative 2
and treatment. (useful comparison to
PEPFAR).
President’s Emergency Plan for Mainly Sub-Saharan HIV/AIDS. Focus on Major public initiative 2
AIDS Relief (PEPFAR) Africa prevention and treatment. (useful comparison to
PMI).
Ashoka Fellows X All regions Social entrepreneurship. Innovative foundation 1
Focus on individuals initiative.
working for systemic change.
Millennium Challenge Corporation Mainly Africa, East Development, governance, Innovative public initiative 2
(MCC) Asia, and Latin sustainable economic and tools/metrics.
America growth. Focus on high-
performing countries.
Rockefeller Foundation — X U.S. and international Development, innovation. Innovative foundation 1
Accelerating Innovation for Focus on incentivizing initiative and tools/metrics.
Development identification of problems
and development of
solutions.
William and Flora Hewlett X Sub-Saharan Africa, Development, evaluation. Innovative foundation 3
Foundation — Expected Return South Asia, and Focus on funding for social tools/metrics.
Metric Mexico returns.
Robert Wood Johnson Foundation X u.s. Health. Focus on advocacy Major foundation actor re: 1

and convening around major
public health issues.

finances, influence,
partnerships.

* Indicates that respondent was from outside of the organization.



In the international sphere, priorities for foundation and USG spending appear to be similar.
In 2006, the largest proportion of international spending from both sectors went toward health
and development. Geographically, nearly half of international foundation spending was directed
to sub-Saharan Africa, while two-thirds of USG spending supported projects in Africa and the

Middle East.®

2. Philanthropic Approaches

Efforts to maximize philanthropic spending could benefit from more explicit efforts to
exploit the relative strengths of the public and private sectors. The literature suggests that
foundations are comparatively advantaged by their independence, agility, flexibility, and ability
to take risks and innovate. They often engage in cutting-edge work where they can “plant a
seed,” but they are not often directly involved in large “scaling-up” activities that expand
implementation of the intervention beyond initial demonstration programs or sites. Since
foundations have more limited resources than the federal government, many of their investments
aim to leverage other resources or influence the activity of larger players—potentially
governments.

In contrast, the U.S. government has greater resources and potential influence, relatively
more stringent accountability structures, and often longer time horizons. The federal government
more typically implements proven solution strategies rather than high-risk experiments, and it
can play a special role in bringing solutions to a broader target population. Foundations and USG
both may play an important convening role—bringing the relevant actors together to address

social problems—although some foundations may be advantaged by their perceived neutrality.

® Public and private data sources reference slightly different geographic regions, making direct comparisons
somewhat difficult. For more information on data and analytic classifications, see Appendix C.



Despite these differing strengths, the processes by which foundations and federal agencies
identify problems to address, develop and implement interventions, and monitor progress are
similar, and the literature indicates that both private and public sector actors are keenly interested
in cross-sector collaborations. But successful partnerships require that all parties involved
understand the interests, capacities, and approaches of the other actors, which may be difficult to
achieve (Fosler 2002). Indeed, one study found that private sector partners felt the USG did not
understand their interests and looked to them only to “fill gaps,” even as USG actors felt they
were ill-equipped to deal with private sector partners and that bureaucratic structures hindered
the development of partnerships (U.S. Department of State 2008). Opportunities for partnership
exist at each stage in the development of philanthropic initiatives, but stakeholders must work to
address these and other challenges to ensure success.

A theoretical framework useful for analyzing public-private partnerships categorized
foundation interactions with government along a spectrum of collaboration (Sandfort 2008). At
one end, termed “supplementary” interaction, one organization or sector may explicitly seek to
fill perceived gaps in the work of another organization or sector. Such cases of supplementary
interaction require relatively little communication or coordination between the organizations
involved. At the other end of the spectrum, full and formal partnerships require a high level of
communication and coordination between actors. Through the case studies, MPR further
developed this framework to describe five types of overlaps, interactions, and partnerships
underway between foundations and the federal government. The case studies identified
contextual and organizational factors that influence program approaches and the feasibility of
partnerships. Several focused on emerging innovations in philanthropic decision-making,

funding, and governance.



D. OVERVIEW OF THE REPORT

Empirical findings from the case studies are the main focus of the report. It has been
developed with several potential audiences in mind. First, the report seeks to help policymakers
understand the ways in which the federal government and foundations can and do interact and
the opportunities that different modes of interaction, including formal partnerships, may provide
for more effective use of federal dollars. It also cautions that partnerships may not always be
wise, if the transaction costs associated with forming and maintaining them exceeds their
potential benefits, or when foundation and government players’ incentives and approaches differ
even when they seek similar goals in a program area. Second, the study addresses program and
grant planners and practitioners within the federal government, identifying important
considerations for deciding whether and when to seek partnerships with foundations, and how
these interactions might be optimally supported. The study may also be of use to individuals
working with the foundation sector, as well as practitioners in other nongovernmental
organizations who are working to address international or domestic health and development

needs and may be considering possible partnerships with the federal government.

1. Organization of the Report

Subsequent chapters of the report provide information for both of its primary audiences:
policymakers and practitioners. Chapter 1l describes our findings on USG-foundation
interactions and types of interactions, using examples from the case studies. It may be of special
interest to policymakers as a “primer” on existing interactions and opportunities for partnerships.
Chapters 1l and 1V focus on specific components of interactions. These chapters are aimed
primarily at planners and practitioners. Using cross-case analysis of the data collected through
the nine case studies of public and private philanthropic endeavors, both chapters present key

issues relating to potential interactions and partnerships, which USG officials engaged in



philanthropic efforts may wish to consider as they identify problems, develop solutions, and
assess progress. These chapters identify factors that influence the appropriate and achievable
types of interactions between USG and foundations. In Chapter V, we examine innovations in
philanthropy in the public and private sectors, highlighting innovative metrics and measures,
funding strategies, and administration and governance structures, and suggesting ways in which
the innovations might be adopted or adapted by other philanthropic actors. Finally, Chapter VI
suggests next steps that could further inform USG-foundation interaction in addressing health
and social service needs at home and abroad. Suggested steps build on this exploratory study to
develop more knowledge about how partnerships might be employed to enhance the value of
philanthropic spending.

The appendices provide additional data and analysis that support the findings and
recommendations in the body of the report. Appendix A contains detailed profiles of the nine
cases studied. Appendix B is the full literature review, which provided background and an
analytic framework for the case studies. Appendix C presents the analysis of public-use and

secondary data on USG and foundation spending patterns.

2.  Limitations

This study highlights many factors that may influence the feasibility and effectiveness of
public-private collaboration. It is important, however, to acknowledge three limitations. First,
while the cases include many prominent initiatives, they are not broadly representative of either
USG or foundation activities in international or domestic philanthropy. Cases were chosen
purposefully to provide both variation and comparability, particularly with respect to problems
addressed and innovative strategies pursued. Second, while the study findings are informed by
the review of many documents and the observations of key participants, we could not include all

initiatives or interactions that might pertain to the focal organization of each case. Finally,



comments on the possible effectiveness of the endeavors described herein are based mainly on

the perspectives of participants, rather than the results of independent evaluations.
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1. PURPOSEFUL PARTNERSHIPS: OPPORTUNITIES FOR DIFFERENT TYPES OF
INTERACTION

Overlaps between the U.S. government and foundation program activities are virtually
inevitable, given their shared funding priorities. Yet shared priorities do not necessarily imply
that the two sectors’ approaches or specific program goals will be aligned, or indicate a need or

opportunity for full and formal partnerships.

Key Findings from This Chapter

Five types of USG-foundation interactions occur, characterized by different degrees of
alignment between donors in targets, goals, strategies, resources, and implementation. Three
types—communication, coordination, and collaboration—constitute partnerships.

Incidental Overlap. General targets for philanthropy are aligned, but the overlap is not
intentional or planned.

Supplementary Action. Goals are aligned and strategies may or may not be similar.

Communication. Goals and strategies are aligned. Foundation and USG actors take account
of one another’s activities in a shared arena and communicate with one another about goals,
strategies, and progress. This form of partnership appears to be most appropriate when problems
are not well defined or are very broad in scope.

Coordination. Goals and strategies are aligned; implementation is aligned but carried out
separately; resources are aligned but typically not pooled. Participating entities are able to plan
around and respond to each other’s activities, but retain their autonomy. Coordination appears
fruitful where problems are defined clearly and donors already implement interventions on their
own.

Collaboration. Full, formal partnership; goals, strategies, resources, and implementation are
aligned, and participants from both sectors participate in joint decision making. May be preferred
when a problem is well defined and interventions are fairly well-understood, stakeholders view
each other as equals in addressing the problem or program area, and resources are adequate for
supporting the partnership.

In evaluating opportunities for partnerships, policymakers and practitioners should consider
whether overlap or interactions already exist, whether more formal partnerships could better
advance philanthropic goals, what type of partnership might be most productive and achievable,
and its costs and benefits. No one model of partnership is best.
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The federal and foundation-sponsored health and development initiatives reviewed for this
study reveal a broad range of interactions, with opportunities and constraints associated with
each. At one end of the spectrum, government and foundations work together in formalized
partnerships—characterized to varying extent by similar goals, joint decision-making,
coordination or pooling of funding or other resources, and/or sharing of responsibility for
implementation. At the other end of the spectrum are less formalized or purposeful interactions,
sometimes even characterized by diametrically opposed strategies, that may nonetheless provide
opportunities for improving philanthropic effectiveness outside of full, formal partnerships.

Our analyses suggest that the federal government could benefit from considering a variety of
contextual factors in deciding whether and how to partner if it hopes to make the most of
working with foundations. These factors are discussed at length in Chapters Il and IV, but first
we describe the five types of USG-foundation interaction that occur and provide an example of

each to illustrate the interplay of factors that can shape interactions.

A. THE INTERACTION FRAMEWORK

Our review of the literature, scan of foundation and USG philanthropic initiatives, and case

studies suggest that five types of USG-foundation interactions occur:

e Incidental Overlap. Only general targets for philanthropy, such as needs, populations,
or geographic regions, are aligned. Foundations and USG happen to be working on
similar needs, targeting similar groups or geographic regions, or using similar
approaches, but the overlap is not intentional or planned.

e Supplementary Action. Goals are aligned. Strategies may be similar, but they are not
developed together. One sector fills a perceived gap in the other’s activities or
approaches. Because they have fewer legal and institutional constraints, foundations
typically supplement USG activities, although the reverse may also happen.
Supplementary activity by foundations sometimes includes advocacy for changes in
public policy.

e Communication. Goals and strategies are aligned. Foundation and USG actors take
account of one another’s activities in a shared arena and communicate with one
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another about goals, strategies, and progress—through, for example, conferences,
publications, affinity or interest groups, or sometimes more formal communication
structures. Resources are devoted to communication but are not otherwise aligned.

» Coordination. Goals and strategies are aligned; implementation is aligned but carried
out separately; resources are aligned but typically not pooled. Foundations and USG
deliberately align resources but maintain distinct decision-making structures. These
structures allow the participating entities to plan around and respond to each other’s
activities, while strategies are developed and pursued independently. Thus, each
sector retains autonomy.

e Collaboration. Full, formal partnership; goals, strategies, resources, and
implementation are aligned. Foundations and USG share decision making, often pool
contributions of funding and/or other resources, and share responsibility for
implementing specific initiatives within a broad area of need, or through specific
components of individual initiatives or projects. Joint decision making occurs.

These five types of interaction are characterized by different degrees of alignment between
donors in targets, goals, strategies, resources, and implementation (Table I1.1). However, these
interaction types are dynamic, and they are not mutually exclusive. Over time, one type of
interaction can evolve into or engender another. Moreover, since targets, goals, strategies,
resources, and implementation are conceptually distinct and the degree of alignment may vary
among them, not every interaction fits neatly into a single category.

Overall, these five types suggest two broad levels of interaction. The first two categories—
incidental overlap and supplementary action—reflect relatively low engagement. They are not
partnerships, although they sometimes—but not always—present potential opportunities for
partnerships to be developed. The last three categories—communication, coordination, and
collaboration—are true partnerships, in that they include different degrees of alignment and
formalization. Examples from the case studies help to illustrate each category of interaction.
More important, examples help stakeholders interested in maximizing their philanthropic efforts

better recognize the opportunities and constraints that come with different types of interaction.
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TABLE 1.1

U.S. GOVERNMENT-FOUNDATION INTERACTION FRAMEWORK

Interactions Alignment of:

Targets Goals Strategies Resources  Implementation

Incidental Overlap X
Supplementary Action X
Communication X
Coordination X
Collaboration X

X X X X
X X X
X X

X

B. EXAMPLES OF USG-FOUNDATION INTERACTIONS
1. Incidental Overlap

Incidental overlap occurs when USG and foundations (or other philanthropic entities) have
common interests and target similar problems, populations, or geographic areas. Donors do not
take particular account of each other’s actions and strategies to shape their own agendas, nor do
they work together to align goals or strategies. Recognizing when such overlaps occur, however,
can be useful, because these provide potential opportunities to explore common goals, build
relationships, and, if appropriate, communicate in order to divide tasks and advance shared goals.

An example of incidental overlap that led to communication can be found in the
infrastructure development work of the Millennium Challenge Account (MCA) in Armenia.
MCA-Armenia—the in-country implementing entity for the Millennium Challenge Corporation
(MCC)—and various existing donors operated independently of each other as they sought to
achieve similar development goals in the country. The Lincy Foundation, for example, had
already undertaken road-building projects in Armenia when MCA selected road reconstruction
as one of its top development priorities. MCA-Armenia persuaded the Lincy Foundation to cover
areas beyond the MCC-funded projects so that the amount of reconstruction was expanded. The

ability of MCA-Armenia to augment its resources in this way certainly made road reconstruction
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a more attractive investment for MCC, but the two donor organizations did not share decision

making about strategies, resources, or implementation.

2. Supplementary Action

Supplementary models of interaction occur when some goals are shared but strategies differ,
so neither resources nor implementation are aligned. They occur when donors or sectors are
unable or unwilling to address a particular need using similar strategies—or when they simply
choose to take different approaches. This may happen because of some constraint under which a
philanthropic organization or sector operates, such as national security responsibilities,
differences in core values, aversion to risk, or a lack of technical expertise.

Because of these potential differences, partnerships are not always necessary or practicable
even when goals are similar or shared. The use of varied strategies and multiple players may in
fact be the best way to address some problems, especially if this allows donors to take advantage
of their different strengths or address different aspects of a problem. Target populations may be
more fully served when one sector provides a good or service that the other cannot or does not.

An example comes from the Ashoka Fellows program, which provides grants to social
entrepreneurs with innovative ideas that have the potential to bring about systemic change at the
country, regional, or global levels. Ashoka takes its program approach from the world of
business, where one entrepreneur can create value from an idea and encourage others to embrace
it. By funding individuals, Ashoka seeks to activate and enhance human resources that more
traditional public aid or private philanthropy might overlook. Ashoka has been able to partner
with various foundations to strengthen its network of Fellows but has thus far sidestepped
collaboration with government agencies because they see reforming government as one

important goal for many of the Fellows. Although the program avoids direct collaboration with
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governments, the Ashoka Fellows have many interactions with government programs and
agencies, both domestically and internationally.

In such instances of supplementary action, however, USG may be able to learn from, and
possibly emulate, some foundation approaches (and vice versa). In this example, if the federal
government believes the Ashoka model to be effective, USG may consider providing support for
social entrepreneurs in some situations or as one element of an overall initiative or grant
program.

In addition, where supplementary efforts occur, there may be opportunities for
communicating and sharing information. Even if the federal government could not adapt
Ashoka’s approach of funding individuals, shared communications between individual Ashoka
Fellows and USG might be productive in some situations. For example, between 1990 and 2006,
Ashoka supported 18 Fellows in combating the spread of HIVV/AIDS in Africa—also a goal of
the President’s Emergency Plan for AIDS Relief (PEPFAR; Office of the United States Global
AIDS Coordinator 2004). Opportunities to piggyback on each other’s efforts may be worth

exploring.

3. Communication

Foundations and USG sometimes communicate explicitly and take account of each other’s
strategies in their decisions, while still making their decisions independently. This is a form of
partnership that appears to be most appropriate when problems are not well defined or are very
broad in scope. Though both partners may devote resources to communication, program
activities do not involve joint funding or shared implementation, which, in some sectors and
situations, could overburden philanthropic efforts or be unachievable due to disparities in the

underlying values and/or specific goals of philanthropic actors.
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This level of partnership can help to identify and fill gaps, such as in funding or territory,
which might otherwise persist in the overall activity of the philanthropic entities. Exchanges of
information can enhance relationships between stakeholders, and stimulate new ideas to solve
problems, while keeping partnership costs, such as the need for contractual agreements or on-
going strategic planning, low. This type of partnership does not require formal agreements.
Structures such as task forces or affinity groups may be established, but participants are typically
able to engage only to the extent that they perceive participation benefits them.

The value of communication as a form of interaction is illustrated by the Nurse Funders
Collaborative, convened in 2003 by the Robert Wood Johnson Foundation (RWJF) to bring
together public and private funders interested in addressing the U.S. domestic nursing shortage.
The Collaborative consists of more than 100 organizational members, including foundations,
corporations, and 10 agencies within DHHS, including the Administration for Children and
Families and the National Institutes of Health. The Collaborative’s quarterly meetings facilitate
information-sharing about members’ nursing initiatives. Although members do not pool
resources, information gathered by the Collaborative helps members to identify areas of
overlapping funding, as well as areas that receive little attention where more action may be
needed.

Such broad membership arrangements are commonly made by foundations but less
commonly by the federal government. Foundation-led collaboratives of this sort sometimes
include researchers or other experts, advocates, service providers, and others who work in a
common problem area. While USG operates similar internal groups, such as federal interagency

work groups, these less often extend to private philanthropies or other stakeholders.
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4. Coordination

Stronger partnerships include shared goals and coordinated decision making and, hence,
some level of alignment in strategies and resources. Coordination appears fruitful where
problems are defined clearly and donors have already developed interventions that they
implement on their own. This type of partnership can help to avoid redundancies and enable
donors to build consciously on the efforts of others. Strategies can be revised or funds reallocated
by partners in response to one another’s efforts, yet decisions are still autonomous.

The President’s Malaria Initiative (PMI; Loewenburg 2007), led by USAID and
implemented with the U.S. Centers for Disease Control and Prevention, illustrates coordination
in philanthropic efforts. PMI includes partnerships both within and external to USG. Partners not
only communicate with each other but also adjust their strategies, use of resources, and
implementation efforts based on what other partners are doing. The importance of coordination
within PMI is indicated by the title given to the Initiative’s head: U.S. Malaria Coordinator. This
position oversees both PMI and USAID’s non-PMI malaria programs.

PMI coordinates the anti-malaria efforts of various federal agencies and its own anti-malaria
program. Within USG, the U.S. Malaria Coordinator has decision-making authority over all
federal anti-malaria efforts and resources. Outside of PMI, the Coordinator provides USG’s lead
representation at all international malaria prevention and treatment meetings, including those
sponsored by non- and quasi-governmental groups, such as Roll Back Malaria, the World Bank,
the World Health Organization, and UNICEF. PMI leadership thus participates in shared
decision making with these and other entities, such as the Global Fund to fight AIDS,
Tuberculosis, and Malaria, and the Bill & Melinda Gates Foundation. Through these efforts,
partners design and adjust their strategies and interventions to maximize the effectiveness of

their efforts. For example, the Global Fund procured more than 8.7 million anti-malaria
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treatments in Uganda, while PMI resources were used to support the distribution of these
treatments to local health facilities and community drug distributors. In Zambia, PMI partnered
with PEPFAR and the Global Business Coalition to distribute more than 500,000 nets to persons
living with HIV. PMI focuses on four well-developed interventions, centering on malaria
prevention and treatment via insecticides or netting and existing medicines, respectively. These
efforts are coordinated but have minimal overlap, with the Gates Foundation, the major
foundation stakeholder working on malaria, focusing heavily on vaccine development and

distribution.

5. Collaboration

The fullest and most formal approach to partnership is illustrated by the Global Alliance for
Vaccines and Immunization (GAVI), a public-private partnership created in 2000 and currently
being restructured as a foundation based in Switzerland. GAVI brings together stakeholders
committed to improving access to immunization in poor countries, and centralizes the processes
of setting goals, developing strategies, guiding implementation, and allocating partners’ donated
resources in its independent administrative structure. The founding members of the Alliance
include the World Health Organization, UNICEF, the Gates Foundation, and the World Bank
Group. The partnership includes many other players: developed and developing country
governments, research and technical institutes, the vaccine industry in both the developed and
developing world, and civil society organizations. GAVI follows a full partnership model.
Donors pool resources, and the Alliance itself governs the project and allocates funds. The U.S.
is one of the original six donor countries and currently is represented by the Assistant
Administrator for the Bureau of Global Health at USAID, who presently holds a seat on the

GAVI board.

19



Such full and formal partnerships appear to be an option when a problem is well defined and
interventions are fairly well-understood, stakeholders view each other as equals in addressing the
problem or program area, and resources are adequate for supporting the partnership function.
Collaboration can create an effort that is “greater than the sum of its parts.” However, it requires
a high level of commitment from participants and that participants cede a substantial degree of
control over the resources they commit. While such partnerships can be very effective in
leveraging resources, they require large up-front investments to function properly. In some cases,
the potential benefits may be outweighed by the substantial transaction costs incurred in the
process of identifying partners, seeking common ground, establishing formalized structures and
agreements, and maintaining governance. It appears to be difficult to quantify such costs, but
their significance was emphasized in both the literature (Sandfort 2008; U.N. Foundation n.d.)

and interviews conducted as part of the case studies.

C. NO “BEST” PARTNERSHIP MODEL

The level and type of existing or possible interactions between foundations and the federal
government reflect a complex web of factors. The nature of the specific problems they address
may affect interactions between the two sectors. In some cases, the factors involve the
availability and willingness of key actors to engage with each other and bring resources to the
table. The culture and constraints within which each sector operates—including governance and
organizational structures, rules, regulations, reporting requirements, time horizons, and stance
toward risk—can constrain or facilitate different levels of interaction. Substantial transaction
costs may limit the viability of formal collaborations; larger gains may be available through
seeking opportunities for complementary action or coordination.

This suggests that there is no one “best” model of interaction or partnership to be sought or

fostered in every situation. Instead, policymakers, federal planners, and administrators should
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first make themselves aware of any USG-foundation interactions that exist, for example, around
shared targets or similar goals. They can then consider whether more formal partnerships could
better advance philanthropic goals, and what type of partnership might be most productive and

achievable.

21






I11. CHOOSING PARTNERSHIPS: FACTORS TO CONSIDER

Whether and how USG-foundation interactions unfold depends on the answers to questions
about the nature of the problem being addressed, communication between stakeholders and their
commitment of resources, and the ways decisions are made. This chapter highlights some
questions that federal officials engaged in health and social services may wish to examine as they

consider philanthropic initiatives and whether to partner with foundations in their efforts.

Key Findings from This Chapter

Three central questions address the wisdom and feasibility of establishing partnerships
between federal and foundation philanthropic stakeholders:

1. What is the scope of the problem and what piece can stakeholder partners address?

Our analyses suggest that more narrowly defined problems may hold greater potential for
partnerships between USG and foundations. Clear or narrowly defined problems, such as
reducing illness and death from malaria, allow potential stakeholders to assess whether strategies
to address it are compatible with their organizational capabilities. When a problem is less clearly
understood or broader in scope, such as poverty or democratization, greater ambiguity or
complexity may hamper partnerships.

2. What are the costs of the partnership and what value is added by partnering?

Partnership costs stem from the need to identify partners, navigate organizational or cultural
constraints and differences; maintain communication; execute, implement, and monitor
agreements; and provide governance. Benefits can also be substantial, such as organizational
learning, minimizing duplication, and leveraging additional funding. Organizations that use
partnerships have sometimes developed approaches to identify and assess costs and benefits in
order to choose whether, at what point, and how to partner.

3. Who needs to be at the table and how can they be encouraged to participate?

Convening stakeholders can be both a useful planning exercise and a potential partnership
strategy. Including those with the authority to make decisions about participation and resources
appears critical to an initiative’s success. Although foundations are not the only possible
conveners, they may have advantages in this role over government or for-profit entities.

Certain leadership structures used by USG, such as the U.S. Malaria Coordinator, may also
facilitate partnerships by offering a single, well-defined, and clearly understood point of contact
for foundations or other private entities, as well as aligning federal agencies and efforts.
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Questions surrounding the desirability and feasibility of partnerships may not be answered
definitively in the early stages of a philanthropic initiative. Nevertheless such questions merit

thought from the beginning and reconsideration throughout the lifecycle of an initiative.

A. SCOPE OF THE PROBLEM

Philanthropic action may spring from specific and focused concerns, or from an
understanding of a broad and global nexus of challenges. Some problems can be straightforward
or narrowly defined, such as the suffering caused by malaria. Others inevitably entail greater
complexity, such as the suffering caused by poverty. Either way, the nature of the problem has
implications for the feasibility of different philanthropic approaches, including partnering efforts.

Clear definition of a problem allows potential stakeholders to assess whether suitable
strategies to address it are compatible with their organizational missions and within their
programmatic capabilities. A clear view of the problem also allows already committed
stakeholders to assess whether other organizations might be interested in addressing the same
problem. In such instances, productive interaction among USG and foundations may be feasible,
and partnership might be an option, even if the particular roles of each partner will need to be
elaborated.

When a problem is less clearly understood or broader in scope, there likely will be greater
ambiguity or more complex choices regarding appropriate interventions. Moreover, as problems
become more complex and multifaceted, it may be less obvious whether potential partners would
be willing to buy into an integrated intervention strategy or will commit to supporting its
intensive pursuit. In such instances, interactions between USG and foundations may take a less
intensively collaborative form, focusing on coordination or communication about a problem.

However, early interaction on that basis sometimes can allow stakeholders to work toward
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