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- I. INTRODUCTION: THE COSTS AND BENEFITS
Ol' INTELLIGLENCE

The operations of the intelligence community have pro-

- duced two disturbing pPhenomena. The first is an impressive

' rise in their éize and cost. The second is an apparent. in-

ability to achieve a commensurate improvement in the scopé
and overall quality of intelligence products.

During the past decade alone, the ccst of the intelli-

25X1 - gence community has At the same time, spec~

tacular increases in colléction activities have occurred.
Where satellite photography>is concerned, the increases have
led to greatly improved know;gdge\about the military capa-
~bilities of potential enemieg.'hBﬁEUQQﬁérded collection by
means other than phoﬁography.has not brought about a similar
reduction in our uncertainty about the intentioné, doctrinés,
and political processes of foreignApowers. Instead, the
growth in raw intelligence -- and heré satellite photography
must be included -- has come to serve as a proxy fbr improved
analysis, inference, and estimation. )
The following report seeks to identify the causes of
these two phenoména and the areas in which construczive change
can take place. Its priﬂcipai conclusion is that while .

number of specific measures may help to bring about a closer

MORI this page
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\§§ relationship between cost and effeetiveness, the main hope

N :
%for doing so lies in a fundamental reform of the intelligence
démmunity's decisionmaking bodics and procedures.

This conclusion is advanced in full rccognition that
reorganization will, at best, only c¢rcate the conditions in
which_wiée éhd.imaginative leadership can flourish. In the
absence.of reorg@nization,'however, the habits of intelligence
communify will remain as difficult to control as was the per-

formance of the vepartment of Defense prior to the Defense

Reorganization Act of 1958.
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. COST TRENDS

v To understand the phenomenon of incrcasing costs, it

is ﬁecessary to consider briefly the organizational history
of the intélligence community. The National Security Act of
1947 and the National Security Council Intelligence Direc-
tives ({NSCIDs) of the late 1940s and early 19%50s established
the basic divisidn of responsibilities among agencies and
departments. This division had its origins in traditional
distinctions between military and non-military intelligence,
between tactical and national intelligence, &nd between
conmunications {COMINT) and non-communications (or agent)
intellidgence. ‘Thus, CIA wa§,directed to employ clandestine
agents to colle t "non—miliéafy"Niﬁzéiligence and produce
"national'" intelligence. The Deéartment of State was made
responsible for the overt collection of "non-military" in-
telligence. The National Security Agency (NSA) was estab-
lished to manage COMINT collection. The Military Services
were instructed to collect "militéry" intelligence as well
as maintaln tactical intelligence capabilities for use in
wartime. All were permitted.to produce "departmental” in-
telligence to meet thelr separate needs. While not ideal,
this divisidn of functions and responsibilities worked rea-
sonably well into the mid-1950s. J

Since that time, these traditional distinctions and

the organizational arrangements which accompanied them have
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bocone increasingly obsolescent. The line bciween "militaxy”
and "noun-militaxy” hats faded; scientific and technical in-
telligence with both civilian and military applications has
become a principal area of endeavor for almost all intelli-
gence orgenizations Similariy, under the old distinctions,
the national leadership -~ namely the President and the NSC --
concerned itself with "national” intelligence, while pre-
sumably only battlefield commanders carcd about tactical in-
telligence. But a rapidly advancing technology which has
revolutionized the collection, processing, and comaunication
of intelligence data casts doubt on the validity of tho dis-
tinctiong.
~ [N

simultaneously, technological-advances have crecatod new
collection possinilities which do not £it corveniently within
a structurc based on traditional distinctions and were not
covered in the owxiginal directives. Satellite pheotography,
telemetry intercept, electronic intelligence (ELINT), acoustic
detection, and radar have become some of the most important and
vital methods of intelligence collection not currently covered
by any uniform national policy.

The breakdown of the old distinctions and the appearance
of new collection methods has bgen a simultancous process
raising a host of questions about intelligence organizatiorn.

Ts ELINT related to COMINT, is it technical or military in

e 1 MORI this page
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nature, is it of primary intercest to tactical cr national
consumers? Where should the raday tracking of missiie OX
the acoustic surveillance of coviet ballistic pissile sub-
marines f£it? 1s telemetyy more gimilar to COMIRT oOr To
RLINT; who should analyze 1it? Wwho should be responsl ibvle Zor
satellite photogzaphy° On the more mundane, but nonethelcus
critical level, questions arise about the organizational re-
Sﬁonsibilities for such topics as gihanoukvillie supply in=
filtration, VC/NVA order of battle, ancd nissile depLoyments
in the &uez Canal area. Are thesc militaxry oF non-nilitary
1

igsues? Is the intelligence about them tactical or national?
who should be responsible for collection and what collection
resources should be Laphcd) -“"f"‘fwwf

In the absence of an authoxitative governing wody to
resolve these issues; the community has resorted to a series
of compromise solutions that adversely ffect its periormance
and cost. In general, these compromises have favored multiple
and diffuse collection programs and the neglect of gifficult
and searching analytical approaches. ~The most serious of the
Fesulting problems are outlined below in brief form; and dis-
cussed in more detail in the appendices.

1. The distribution of intelligence functions has become

“increasingly fragmented and disorganizoed.

°© The old distinctions awmong national, departmental;

and tactical intelligence arxe out of date. Today

Approved For Release 2006/01/30)>: GJAcRDPB6B00269R001 1:\)"02;:;:5'31page
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Q\ CIA is as likely to produce intelligence reicvant
N
N to, say, NVA/VC order of battle as DIA or M CV,

just as MACV producas many reports that are of
“interest to the national leadership.

.\\ .
° gimilarly, the relatively ncat ordering of collec-

“ion functions that existed after World Wer II has
broken down. CIA now engages in a wide range of
collection activities -~ aircraft and satcllite
photography, BLLINI, COMINT, radar, telemetry as
well as clandestine, and overt agent collectiorn.
NSA has added telemetry and ELINT to x1ts CCOMINT
Ycapabilities. The §eryices now have a full penoply
of senscrs to perform'é Qér£g€§ cf functions ==
tactical intelligence, surveillance, early worning,

and so 02.

Table I illustrates how almost all major com-
ponents of the intelligence community arxe in-
_volved in cach of its various collection and

production functions.

MORI this page
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2.  The community's activities ars dominated by cou.ction g
cowpetition and have become unproductively dupricative.
° 25X1 =
- 25X1
Despite past massive increases ia
the collection of photography, COMINT, ELINT, radar
and other sensor data, sizeable additional collec-
tion capabilities are planned to become operational
this calendar year: 25X1 -

25X1

° The blurring of traditional boundaries has encouraved
community members to engage in a competitive-struggle
for survival and dominance, primarily through new
technology, which has resulted in the redundant
acquisition of data at virtually all levels --

tactical, theater command, and national.

Gross redundancies in collection capabilities have
become commonplace as exenplified by aircraft in

both CIA ahd Defense which cbllect photography,

MORI this page
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°© Collection capabilitics remain in operation beyond
rheir useful lives. As older systems losc their
attfactiveness at the national lcvel, they are
taken over at the command or tactical level where
they duplicate higher level activities or collect

data of little value.

° gimultaneously, compartmentalization within various
security systems has served to hide ox obscurc com-
petitive capabilities from evaluaition, comparison,

and tradeoff analysis. 7 7t

The community's growth is largely unplananed and un-

guided.

° gerious forward planning is often lacking as decisions

are made about the allocation of resources.

The consumer frequently fails to specify his product
needs for the producer; the producer, uncertain about
eventual demands, cncourages the collector to pro-
vide data without selectivity or priority; and the

collector emphasizes guantity rather than guality.

MORI this page
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4. The community's activities have becomne cxccocdingly ex~

pensive.

]

The fragmentation of intelligence functions and the
compatitive drive forx improved collection technoloyy

are important reasons why the cost otf intelligence

25X1

A significant part of this cost growth is attributable
to the acquisition of expensive new systems without
simultancous reductions in obsolescernt colicction .

programs.

In the abscence of planning and cguidance, internally
generated values pfﬁddmiﬁdﬁcwin the community's in-
stitutions; These values favor incrcasingly sophisti-
cated ahd expensive collection technologies at the

expense of analytical capabilities.

Few interagency comparisons are contemplated. Po-
tential tradeoffs between PHOTINT and SIGINT, between
PHOTINT and HUMINT, and between data collection and

analysis are neglected.

Wwhile the budgetary process might be used to curb
some of the more obvious excesses, it cannot sub-

stitute for centralized management of the community.

MORI this page
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TIT. QUESTIONS ABOUT TINI PHRODUCH

Tn a world of perfect information, there would e no
uncertaintics about the present and future intentions, capa-
bilities, and activitics of forxcign powers. Information,
however, is bound to be imperfcct for the most part. Con-
sequently, the intelligence community can at hest reduce the
undertainties and construct plausible hypotheses about these
factors on the basis of what continues to bhe partial and
often conflicting cvidence.

Despite the richness of the data made available by modzrn
methods of collection, and the rising costs of thelr acqguis.-

tion, it is not at all cleag‘tha;ﬁqgr hywmotheses about forzign
intentions, capabilities, and activities have improvecd com-T
mensurately in scope and quality. Nor can it be asserxted with
confidence that the intelligence community has shown much in-
itiative in developing the full range of possible cexplanations
in light of available data. Among the more recent results of
t+his failure to acknowledge uncertainty and entertain new
ideas in the face of it, has been a propensity to-overlcok
such unpleasant possibilities as a large-scale exploitation
of Sihanoukville by the NVA to transship supplies, a continu-
ation of the S$S-9 buildup and its possible MIRVing, or Soviet
willingness to invade Czechoslovakia and put foxces into the
Middle East.
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pDifficulties of this kind with the intelligente product
are all the more disturiing because the neced to explore and
test a number of hypotheses will, if anything, expend as the
Soviets project their military power and come tO playv = nore
direct global role. Yet there is no evidence that the in-
telligence community, given its present structure, will come
to grips with this class of problcms.

The community'slheavy emphasis on collection 4s iltself
detrimental to correcting prodﬁct problens. Because ecach
organization sees the maintenance and expansion of its col-
lection capabilities as the principal route to survival and
strength with th: community, there is a strong prasumption
in today's intelligence setlﬁp”thatzéddi:ional data collec-
tion rather than improved analysis, will provide the answer
Lo particula; intelligence problems. It has become common-
place to translate product criticism intc demands for en-
larged collection cfforts. Seldom does anyone ask if a
Further reduction in uncertainty, however small, is worth
its cost.

The&inevitable result is that production remains the
stepchild of the community. It is a profession that lacks
strong military and civilian carcer incentives, even within
CIA. The analysts, with a heavy burden of responsibility,

find themselves swamped with data. The consumers, at the

MORI this page
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exceads supply, priorities are not established, the. system

beéomes overloaded and the qualtlity of the ocutput suflers.

As if this were not enough, production, insteacd of guiding
colliection, is itself guided by collectors and the impetus

of technology. Since the military are the principal collecc-
tors, they are more likely to focus on tle needé and interests
of their own Services than on the issues of concern to the
national leadersinip, and they continue the wasteful practice
of counterpart targeting. Undexr such difficult conditions,
it is not surprising that hypotheses tend to harden into
dogma; {liat their sensitivity.to changed conditions is not

articulated, and that new data are not sought to test them.
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IV. ORGANIZANIONAL DITIMMAS - -

Questions about cost and product might cxist even if +the
intelligence community possessed strong leaderchip: It is

notcworthy, however, that they have arisen under cénditions
the most marked of which'is a lack of institutions governing
the community with the authority and responsibility to re-
solve issues without excessive compromise, allocate resources

according to criteria of effectiveness, and consider the ro-

lationship between cost and substantive output from e national

perspective.
This lack of governing institutions =tens furd-munual7y
from the'failure of the NatLonal Security Act of 1847 to

BN

anticipate the conuLLLutlonaJ”‘ncud of a modern and techro-
logically complex intelligence cormunity. The primary intent
of the Act, understanﬂably; w&s to prevent a recurrcence of the
intelligence confusions and delays that occurred prior +o
Pearl Harbor. These problems were scen as having resulted
from defects in the central process ing, production, and dis-
semination of intelligence. The critical need, accordingly,
was to create an organization which would have access to ail
intelligence and report its estimates to the national leader-
ship.

In 1947, the size and cost of individual programs were

relatively small, and the scope and nature of +he management

MORI this page
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problens associated with today's cowmunity were not antici-

ey

‘patc&. Consequently the issuc of how to plan and rationalize
the collection of intelligence did not secewm of grcecac moment,
and the Act did not explicitly provide for a mechanism to per-
form these functions or evaluate the scope and guality of its
product.

| There is another recason why the 1847 Act did so little

to provide strong leadership for the community: powerful in-
terests in the Military Services and elsewherc opposed (and
continue to oppose) more centralized management ofr intelli-
cence activities. Partly, this opposition arises from the

belief of the Services that direct control over intelligence

~

programs is essential if they are to conduct successful mili-

tary operations; partly, it results from bureaucratic concerns.

The Services are reluctant to accept assurance that informa-
tion from systems not controlled by them will be available as
and when they require it.

Despite such opposition, the National Security Act of
1947 did stipulate that the CIA would coordinate the "in-
telligence activities" of the Government under the dircction
of the Wational Security Council. However, the Act also wmade
clear provision for the continuation of "departmental in-
telligence". Since then, three Presidents have exhorted the

Director of Central Intelligence (DCI) to play the role of

MORI this page
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community leader and coordinator, hut his authority over the

.
¥

community has remainece minimai. While the DCI has been the

" catalyst in coordinating substantive intelligence piroduction,

he has made little use of such authority as he possesses to
manage the resourxces of the conmunity.

Realistically, it is clear that the DCI, as his office
is now constituted, cannot be expected to perform effectively
the community-wide leadership role becaurse:

° As an agency head he bears a number of weighty op-

erational and advisory responsibilities which limit

the effort he can devote to community-wide managenent.

° He bears a particularly heavy buiden for the planning
and conduct of covert actions.

° His multiple roles as comnunity leader, agency head,
and intelligence adviser to the President, and to

a number of sensitive executive committees; are

mutually conflicting.

° He is a competitor for resources within the community
"owing to his responsibilities as Director of CIA,
which has large collection programs of its own; thus
he cannot be wholly objective in providing guidance

for community-wide collection.

MORI this page
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$25XTe e controls only percent of the cormwunity's re-
N sources and must therefove rcely on persuvasion to
< _

influence his colleagues reg

-

arding the allecation

' and management of the other

percent, which is 25X1

appropriated to the Department: of Defense.  Since

Defense is lecgally responsib

le for these vexy large

resources, it feels that it cannot be bound by out-

side advice on how they shou

1d be used.

The DCI is outranked by other departmental:heads who

report dircctly to the President and are his immediate

supervizors on the National Security Council.

[

In spite of these handilcaps,-the.DCL has established

several institutional devices to ass

ist him in leaéing the

comrunity. They are the National Intelligence Program Evalua-

tion Staff (NIPL) and the National Intelligence Resources

Board (NIRB). However, the principal agencies have largely

ignored or resisted the -efforts of management by these bodies.

As a consequence, the NIPE and the NIRB have concentrated on

developing improved data about intelligence programs and

better mechanisms for coordination.

both institutions could prove useful

Because of their work,

to a strong cormmunity

leader; however, their contribution {to the efforts of the

A

currently constituted DCI is small.
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Tn the absence of an effcctive institutional fyramework -
within which one official could e held reuponsible and ac- é
coﬁntabln for the performance and cost 0L the Lntclligence §
community, the United Statces intcliigence poard (Usin), origi- b
nally established to advise the DCI, has hecoma a sort of E
governing body for the community. llowever, the USIZ has proved o
generally ineffective as a managcment mechanism foxr several £
reasons: |

° 1 is a ~ommittee of eguels who must form coalitions :

to make decisilons.

° It is éoainated by collectors and producers who avold

raising critical un§ﬁions about the collecetion pro- 1
grams orarated by théifndéifdééues. : :

° As a result, USIB's collection reguirements -- which

are an cygregate of all requests, naew and old -~ mecan .
all things to all agencics, thus-leaving them free é
to pursuc their 5wn interests.

° 'Sincé policy-level consuners are not represented on

the Board; they are unable to give guidance as to -
priority nccds.

Even within the Department of Defense, there is no cen~-
tralized management of intelligence resources and activitiew.
Although the Assistant Sccretary for Administration has been ' B
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“Wogiven a responsibility in ihis awca, together with a smal

“forts to mastern Lthe Defcnse

[}

:staff for resource analysis, his o
inﬁclligence complex have proved of little avail for severeal
rcdsons. First, not all Defense programs come under his pur-
view, and this limits his ability to do cross—-prograi analysis.
Second, he remains responsible for his functions as Assistant
Sccretary for Administration.

Below the level of revicw provided by an Assistant
Secrotarf, management lecadcership is stil. absent. The
Dircctors of DIA and NSA are themselves unable toscontrol
the activiticecs of the components supposcdly subordinate to
them but operated by the Military Servicas. Eeccuse of a
history of compromises andlhﬁreatiesﬂ, the Director of the
National Reconniissance Office (NRO) ié similarly-unable to
control a large part of his program which is run by the Deputy
Director for Science and Technology (DD/%&T) in CIA.

This lack of lower-level 1eadershlp shows up-in the fol-
lowing ways:

-° The current failure of NSA adeguately to direct

Service cryptologic activities, crganize them into

a coherent system, or manage LELINT activities.

° Large-scale Service-controlled tactical intelli-
gence assets, inflated by the war and partly dupli-
cating both national and allied capabilities, but
programnmed and operated outside of the cormunity.

Approved For Release 2006/83430 5 1GiA-RPP86B00269R0011000300RMORI this page
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o 2 host of unresolvea Q?oolcmSgconcarnimg organization

and the allocation on resources within beth General

PDefense I[ntelligence Program (GDIP) and non—GLIP

activities, including: duplication in the coliection

25X . . .
1 of LLINT |lnternaLly overlapping

activities among varous mapping, charting, and
ceodesy agencies, ond the several investigative
services; and inadcqguate supeyvision and control of

counterintelligence activities.

T+ follows from this analysis that the Presiéentts ob-
jectives can be achieved only if reform addresses rour or-
ganizational i.sues: ‘

o The leadership of the intelligelce community «s &

whole.

o The dircction and control of Defense intelligence

activities.

°© The division of functions among the major intelli-

gence agencies.

o The structuring, staffing, and funding of the

processes by which our raw intelligence data are

analyzed and interpreted.
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V. SPECIFIC ORCAJLZATLIONAL ISSUES

4.

offectiveness and cfficiency of the intelligence

community depend on a number of orcganizaticnal varianles.,

Among the most important ol these variables are:

o]

The power Over ILceources aviillable to the leader of

the community. llow much power the lecader can cx-

ercise, particularly over collection progreaas, will
determine the size of the economies that can be

achieved within the community.

The size and functions of the staff provided to the

dleader of the community. The eflectiveness of a

national intelligenée'leadéfwwi;l depand not only

on his powef over resourccs, but also on how well

informed he is about issues and options within

the community, which, in turn, is a function of his

immediate staff. Amoﬁg the potential functions for

such a staff are:

-—-  The plénning, érogramming, and budgeting of
resources. |

-—  Control over rcsources once allocateds

-~ Supervision of R&D.

-- Inspection of ongoing programs.

-— Production and dissemination of national estimatvs.

Tor

" [y E o) ] ,: o -
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-—  Net asscssmenis of U,8., allicd, and opposing
capabilities and doctrincs.

The future role of the United Starcs Intelligence

noard (USTB). As watters now stand, the UIIB is hoth

a parliament and a confaderate head of the community.
If more authoritative lcadership is ce¢stablished, the
USIB could become simply an obsltruction unless its

role is specifically redefined. Since the leader of

the community, however powerful, will necé close and

continuing relationships with prodwucers and collectors

as well as consumners, one possibllity would be to re-
constituvte the USIB so ac to fornalize these relation-
ships ¢ an advisogy basis., In any casc tne future
role of USIB shouwld Ee éddfg;;éd as part of a conm-
prehensive review of new institutional arvrangenents

for .the functioning of a reorgan.!.zed intelligence

community.

Future Defense Department control over the resouxcss

under its jurisdiction. Even without changes in the

community as a whole, major improvemants in effective—
ness and cefficicnecy could be achieved if Defense were
to master its own massive intelligence opcrations.
However, a number of community-wide issues would still

remain, and substantially firmer Defense management
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of its intelligencc cesonrces could p.oejuddce whe

ability of a futurc “cadesr of -the comaunity Lo ¢~

orcise his own authority.

¢ The jurisdiction of cither & natiogg}w}ead@r or @

Defanse leader ovei the Vilitery Services. The three

Military Sexrvices arc cetimated to spend about

25X1 [ ]a year on intelligence activities apart from

their svpport of the sational agencics. Yet these

sctivities, which partly duplicate national intelli~

gence programs, are reviewed in isolation. from them.
1f the ervices retain control cver the assets for
this "vactical" irielligenge, they can probably wecaken

cfforts to improve the eificiency of +the commanity.

At the same time, there is little question about their

need to have access to the outputc of specified assets
in both peace and war. Jow to combine overall re-
source management. and control with this acce s 1is an

issue that will require resolution.

o phe future functional boundaricg of the major in-

telligence agencices. Collection and production

activities do not now tend to be consolidated by tyse

in particular functional agencies. Important ccono-

mies can probably be achieved by rationalizing these

Appr: . MORI thi
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activities. lowever, it should be noted that cconomy
and organizational tidiness, without concamitant
strengthening of thce community leadership, might be
achieved at the cogt.of crcating even more powerful
vested interests and losing diverse and usefully com-

petitive approachcecs to collection problems.

The number and location of national analytical and

estimating centers. The National estimating machinery
no doubt will have to be presexved under the leader
of the community in order to continue production of

national estimates and inputs to the NSSM wrocass.

T
3

(L\
b
—
v

The continuation of ’DIA Qndﬂgge State Deparime
Burcau of Intelligence Research (INR) as producers

is essecentcilal as well. Beyvond thet, improvemnent in
the intelligence product will prcbably depend to a
large extent on increasing the competition in the
interpretation of evidence and the development of
hypotheses about foreign .intentions, capabilities,
and strategies. This may requiré not only the
strengthening of existing organizations, but perhaps
the addition of new estimating centers. In addiﬁion,
some entirely new crganizational units may be needed
to perform currently neglcected intelligence analysis
functions, for example, to conduct resecarch on im-
proved intelligence analysis methods and technigues.
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° The role of the inducondent xevicw mechanisis.  Be-
'&\ cause of the sccrecy surrounding the coperations of &
\ the intelligence community, the need for strong in- 8
dependent review mechanicns within the Exccutive i
Branch remains particularly impoxtant. Since the ' ]
President's Forcecign Intelligence Advisory Roard : B
(PFIAB), the "40" Comnmittes, the Office of Ecicnce 13
and Technology (08T), and the 0ffice c¢f Management g
and Budget (OMB) already exist to perfiorm this ]
function, the only issues are how they can-bc £
strenéthenéd( to what extent thev ncea larger and B

more pe:maanent staffs, and whether new xre = .

boards should be created; éspecinlly Lo evaliuate

the ana.ytical and estimating accivities of the E

community.

Subsequent sections do not address all of these issues; 5
nor do they exhaust the list of organizational possibilities.
Only the most salient options arc presented with respect to "
the leadership of the community, the Department of Defense,
and functional reorganization. ©ach is described in schematic

form.
MORI this page
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VI. LEADERSHIP OF TIIE COMMUNITY : =

.

\\: The effectiveness of & new lecader of the community will '

, depeﬁd critically on his abiliity to control intelligence re-

sources and make his decisions stick. . Basically, thére are ) il
three different roles he can play in this respect, each with
different organizational implications. They are:

°© As legal_or direct controller of all or most intelli-

v

gence resources.

- As de facto manager of most resources even though .

‘they are not appropriated to him.

° As cooudinator of resources, that are appropriated .

elsewhere, as now.

-

Although each of the three basic approaches could be in-
stitutionalized in a number of different ways, the principal
options that accord with these roles are listed below.

A Director of National Intelligence (Option #1), with : E

"the bulk of the intelligence budget appropriated

to his office. That office would control all the major col-

‘iection assets and research and development aectivities, which

"y

are the most costly programs of the community and are most
tikely to yield large long-term savings. The Director would &

aiso operate the Government's principal production anc b

il

national estimating center and retain the CIA's present

Approved For Release 2006404130<11A:RPP86B00269R00110003008RI this page
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responsibility for covert action programs. Defense and State
would retain production grou»s, both to scrve their own leader-—
ship and to provide competing centers in the analysis of in-

-

telligence inputs to the nat%ohal intelligence process. The
Defense Deparﬁment would maintain budgetary and operational
~control over only the selected "tactical" collection and
processing assets necessary for direct support of military
forces, élthough these assets should be sﬁbject t6 the DNI's
ieview.

This option affords a number of advantages:

©° It pinpoints responsibility; the President knows who

‘is in charge.

° It permits major eébndmiéS”%hrough rationalization of’
the community's functions and through the elimination
of duplicative and redundant capabilities.

°.>It:establish¢s’a management system which can deal com-

' prehenéiﬁély with the implications of evolving tech-
nology and make efficient choices beﬁween'competing
collection syétems. .

. ° It brings producers and collectofs closer- together
and increases the probability that collectors will
become more responsive to producer needs.

'°, It allows the Director to evaluate fully the con-

tribution each component makes to the final product,

MORI this page
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Creation of a DNI has at least five potential disadvan-

tages:
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enabling recady .identification of low performance
_elenents and permitting subseguent adjustments to

their mission.

It provides one responsible point in the community to
which high-level consumers can express their changing

‘needs.

It facilitates the timely selection and coordination
of the intelligence assets necessary to provide in-
telligence support to the President in periods of

crisis.

It gives still further responsibilities to the DCI.
A major criticism of the present confaderate organi-
zétion is that the DCI is overloaded and cannot be
expécted to perform well the many functions now
assigned to him. As noted, these include substantive
advice to the President and to several high-level
committees, day-to-day management of a large operating
program, appearing as a witness before Congress, and
running'numerous sensitive collection and covert
_action projects. It should be noted, however, thaz

with adequate staff and competent deputies, the

Approved For Release 2006iP2305 X5 REDP86B00269R001100030 Y3 1IS Page
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Directér should be zble %o delegate responeibilities

?\ and ease his task. &lso, under this option, the

R DCI's power would be commensurate with his present
*responsibilities.

N
° This option could generate s:bhstantial resistance

from the Secretary.of Defense and the Joint Chiefs
éver the transfer of intelligence functions to a new
agency. It would aliso necessitate fundamental changes
in the National Security Act which might cause major
congressional resistance and open debate on a range

of sensitive national security issues.

° @pven if all U. S. GBQernmentwintelligence1assets vere
transfelred.to the Director, therc would rcmain the
serious and éontinuing problem of finding:ways to

. meet the intelligence ﬁeeds of Defense without, at
the same time, causing the Services to reconstitute
their own intelligence activities, even at the expense

of other programs.

°© here could be adverse reaction from the news media
aﬁd the public to a consolidation of such sensitive
activities under the control of one nan, even though
so many of them already are controlled, in principle,

by the Secretary of Defense.

, MORI this page
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N
\\ ° It is possible that this cption will contirue the

. _

\\\ present dominant influence of collectors reiative

.. - to producers and consumers in the intciligence
\ .

N
~ Process.,

BN
A Director of Central Intelligence (Option #2}, with a

strong Presidential mandate and a substantial staff. NSA,
NRO, and DIA would remain under present jurisdiction. The

CIA would be divided -- onc part supplying tha DCI staif and
intélligence production component, the other nart, principally

current CIA colliection organization, comprising a new agency

under a separat: director. The DCI would have senior status

within the Government and would serve as prinegipal intelli-
ocnce adviser to the NSC. He would produce all Naticnal S
Intelligence Estimates and other national intelligence re-

quired by top level national decisionmakers, and would control

' the necessary production assets, inclvuding NPIC. This would

inciude continued management of a national intelligence
process that involved fhe participation, and inputs'from,
other intelligence production organizations.

Under Presidential directive, the DCI would review and
make recommendations to the President on the Intelligcnce
pilans, progfams, and budgets of his own office, a reccnstituted
CIA, and the Department of Defense. He would also present a

consolidated intelligence budget for review by the OMb. By
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vantages over it and over the present situation in the fol-

this means the Director woulc be ehie to guide resource allo-

cation
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and influence conmunity organization.

Although Option #1 offers the greatest promise of.

achieving the President's objectives, this option has ad-

lowing

[~}

[

respects:

The DCI would be freed from the day-to-day managemen%
tasks incumbent upon the hecad of a large operating

agency with major collection and covert action xe-

sponsibilities. This would enable him to :devote
most of his attention to substantive intelligence
‘'matters, the taskipg<of collectors, and community
resource management{iééuéé”€§’they relate -to his
productiqn activities.

This option eliminates the present situation in
which tﬁé DCI serves as both advocate for agency
programs and judge in commun;ty—wide matters, a
role which diminishes the community's willingness

to accept his guidance as impartial.

The reforms could be accomplished, without maior

legislation, by a reorganization plan and Presidential

directives to the DCI, the Secretary of Defense, and

the head of CIA.

MORI this page
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This option would offer improvements in efficiency

and effectiveness without the mzajor disruptions in
the community required under option one.

1

It would enhance the stature Qf the commundty leader
while avoiding the potentially dangeraous concerntra=-

tion of power inherent in option one.

Option #2 has several potential disadvantages:

©

Responsibility for the community as a whole would

be more diffuse than under option one.

The ability of the DCI to supervise the detailled

[T S e S T b o o d- 9 1 3
activiiies of the cperating parts of the community
N v

)]

SEVIRN

would bea weaker.

The new DCI, compared to the DNI under option one,
would have to rely on persuasion and the process of
budgetary review rather than directive authority in
oxder to eliminate redundant and duplicative activi-

ties, resolve trade-off issues, and reduce overhead.

He would lack the ability to mobilize, deploy, and
target collection assets in a time of crisis, unless

given specific 2residential authority.

A Coordinat®r: of National Intelligence (Option :3), who,

under Presidential mandate, would act as White House or RNsC
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overseexr of the Intelligence Community . directing particular

\\_

‘attention to:

e fntelligence Yesource and management issucs.

° Representing the concerns and needs Of nationat

policy level consumers.

.o  pEyvaluating the suitapility of intelligence output in

1ight cf consumeXx gemand.

Under this arrangement, cia, Defense, and State intelli-

lities would remain essentially unchangeé.

The Cooralnator would e>Dress the views and concerns of the

president and the .National Secrrlry ‘Council on gIO uct needs

and quality; he would provide guidance on present and future

collection priorities; he would critique and evaiuzte the

current performance of the community, identifying gaps and

oversights; and he would conduct studies of specific intelli-

gence community activities as required. But he would not be

responsible for the actual production of intelligence. Nor

would he have any direct control over resources.

This option ‘of fers two advantages

o rghe creation of this position would provide a means

for more direct representation of Presidential in-

terest in the Intelligence Community. <Consumer

A ' M
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representa+tion in the intelligence process would be

enhanced.

° No legislation would be required, and the President
would be spared a number of bureaucratic battles.

]
The option hics =everal marked disadvantages:

° fThere is the potential for unproductive competition

between the Coordirator and the White IHouse staff.

° Achievement of the President's management and re-

source control objectives 1s uniikely.

MORI this page

Apprbved For Release 2006/@P305:ECIAFDP86B00269R001100030005-1




POY SRCi?
* . Approved For Release 2006/01/30 : CIA-RDP8&8¥02§9R001100030005-1

VII. - DEPARTMENT OF DEFENCE LEADERSHIP

Although the President has indicated his desire to in-
stitute community-wide reform, changes within the Department
of Defense alone could improve the allocation and management
of resources and reduce the overall size of the intelligence
budget. Provided that care is taken in maeking them, these
reforms need not be incompatible with?subsequént decisions
about the governance of the cormmunity as a whole.

Within the Department of Defensey +there nas nevexr been
an individual with formal responsibility for management of

all DoD intelligence activities. The D:puty Secretary of

o=
=

t-h

ense historic

r»

11y has hge charged with this task, but he

(RN

nas very little staff to assist him and can devote only a

t

nodest amount of time to the complex intelligence ‘issues that
arise within his domain. Consequently, 3f the problems of
Defense intelligence are to be resolved in a fashion satis-
factory to the President, it will be necessary either to
create a Director of Defense Intelligence (DDI) with specific
responsibility for the Department's collection assets, Or
provide the Deputy Secretary with major staff support in the
form of an Assistant Secretary of Defense for Intellicence.
Neither of these posts would be incompatible with options

fwo and three relating to community-wide leadership reform.

However, the DDI concept conflicts with option one, in which

TOP SECRET MORI this page
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the bulk of U. g, .intelligence resources would be :appropria-
ted to a Director of National Inteilligence.

A Director of Defense Intclliqénge would have the auth-

ority and responsibility to direct and control all Defense

intelligence activities. e would allocate all the Defense

intelligence resources, including those for cactical intelli-

gence, the funds for the NRP, anc budgets for other national

programs under departmenteal jurisdiction. Hz wou~d report to

and represent the secretary of Defense in all matcers re-
lating to the management of intelligence rescurces; review

the need for, and conduct of, sensitive intelligance collec-

tion and operations; review all Defense intelligence "reguire-

ments" with resource implicdtions in‘order to evaiuate need
and determine priorities; serve as the principal-Defense
representative on the USIB; and monitor other DoD programs

which have clear implications for the collection of intelli-

gence. Under this option the DDI would. be able -to reorder

completely the Defense intelligence collection structure as

deemed appropriate.

The DIA would be involved in collection management only
if so directed by the DDI, and would concentrate on the pro-
ductio: of finished intelligence for the Secretary of Defense

and other national consumers.

[+ is important that the Director of Defense Intelliigence

be responsive to tasking by the community leader, who worid
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be the principal substantive intelligence official of the o

Covernment. Both the .community leader and the DDI should re- z
ceive authoritative guidance about national consumer interests.

This could be provided by & Councii of Intelligence consti-

T

tuted within the NSC and witﬁ the Assistant o the President n

for National Security Affzirs, the Secretary of 3tate, anc

the §ecretaiy of Deféhse as its members. Tha restructuring

of USIB and revision of NSCIDs canvhelp in establishing'the
abpropllate DCI/DDI relatlonth ‘ .

The post of DDI has grcat prospective advantages: ’ _ B

°© It would provide rfor the concentratien of resource &

>management authority in one individual, whicnh would

allow auLhorltatlve compdrlsons and decisions about

v

competing collectlon programs. : 5

° It would provide for the centralization of direction
and control over all Defense intelligence activities,
inciuding conduct of sensitive intelligence collec-

‘tion operations.
But there are possibleldrawbacks as well, in that the
»o tlon would
. © Concentrate great power at a single point in Defense.
This could possibly diminish the community leader!s g

"access to information, as well as his ability to

MORI this page
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task collection systcms in support of sational in-
Lgn palanced collec—

trelligence production, and desi

¢ion programs, in support ©f his production respon—
sibilities.

e Superlmoose a large staxf over +rhose of other major
_ lntelllgcuv@ ‘managexrs WLphln Defense (the Directors

- of DIA, NSA, and NROj, aithough « reduction 1ia

various coordination sta;fs should be pogsible at

the same time.

se for Intelligence {A8D/T)

An Assistant Secretary of Defen

1 staff asscistant to the Secretary

who would act as the prlncxpa

OnSlblllt es would be similar to those of

s

of Defense. His Xesp
the DDI exccpt that he would not excrc1se direct control over
pefense intelligence collection progL s . and would not be a

member of USIB unless the Board were reconstituted to advise

+he DCI on the allocation of collection resources.

This option has a nunber of advantages:

Ay . .
o 1t allows for cffective cross—program apaiysis within

Defense.
o Tt avoids the concentration of power inherent in the

. DDI option, if that is considered a danger.

- - | MORI this page
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° Compared to the DDI, an ASD/I would be gtore likely

rcsent DCE oxr the

e}

ﬁo respond to the needs 0f the
cémmunity-wide leader established under either option
two or three.
The post has a number of potential wcaknesseéiln that)f
compared‘with the DDI,.it would probably:
"o Tack both the strong mandate provided to the DDI
..and direct auﬁhority over Defense intelligence |
activities, including those carried out By the

program managers.

o Make the ASD/I vulnerab.e to "end runs® by major
components within the -Defense intelligence com-
‘munity who might wish to appeal directly to the

Deputy Secretary of Defense.

MORI this page
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VIII. CHANGING FUNCTIOMAI, BOUNDARINS AN CC3LE

During the past two yecars, the budget oI the Intelligence
AV e ian d diee Lem o T iy Sl e — o S e S U e T PO
COMMMGINALCTY Nas peeln requced &asurey 4l Constant anG Curicinct
- dollars, as shown in the following chart: - -
MORI this page
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To achieve further economies, particulary without major

reorganization, will be difficult for saveral reasons.

(<]

Savings that we foresee &as immediately feasible
are likelv to be counterbalanced to a considerable

degree by further pay and price increeses..

With the heavy R&D costs for proposed new systems,

there already is built into the hudget a strong
upward bias which may prove difficult to centrol,
particularly considerihg the intense interest in
high-technology and expensive new systems for SALT

and oth=2r purposes.

R EEE Y

The U.S. withdrawal from Southeast Asia will permit
reductions in SIGINT and HUMINT resources, »ut they

will only partially offset the above cost increases.

Some of the largest savings can only resuit from
shifting and consolidating current activities in
such a way as to redraw the functional boundaries

of the major intelligence organizations.

Despite these difficulties, it is the case that <unc-

tional boundaries can be withdrawn without a major reorganiza-

tion of Defense intelligence or the community as a whole.

s
W2

25X1
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should stress, however, that ac:ions of this charicter will
still lcave a number of cczmunity-wide issues unresolved and
at +the same time arouse all the opposition o the military

Services and the Joint Chiefs -of Stafif. Moxcover: with the

rapid evolution of technology, furthdr changes in: boundaries —-—

and comparable upheavéls - will ?robably have to foliow in
the future.
ith all these cautions, there are & numbef of specific
.functioﬁal actions that can be takeniat'thé 9résent time.
Among the most important are the egtablishment of NSA as &
truly national cryptolog1Cal serv1ce with authority‘over al
signalllntelllgence, and an COA%OllddLluﬂ of a Wamoef of
activities now operated seﬁérateLyﬁgz tha Military Sexrvices.
: : : <
The effect of these changes should be to achieve economies
- of scale, eliminate excessive duplicaticn, and promote com-
petition among like activities so as to weed out the less
pfoductive programsf .
The following table of possible savings; while only an
astimate, indic@tés what economies might be feasible as a
'result of redraw1ng functional boundaries, consolidating

act1v1b1es, and ellmlnatlng duplication:

%02 SECRET
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A major issue arises in connection with cﬁénges of such
scope and magnitude. It is whether we should at&empt to make
the reforms ﬁow, or awai£ more general reorganization and al-
Low the head of the community to exercise his judgment and
authoxr:ity in instituting them. 'Our currenﬁ judgment 1s that

reductions of this magnitude should be attempted only after

.a reorganization has significantly improved the capabilities

of the community to direct, control, and monitor program

, _ © ®OD SECRET
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changes. We also believe that the economies shousd be er-
fected over a period of years. Without taese two;cdnditions,
the reductions could prove illusory-or —ransient, and a
heavy price in disruption and lowered rorale might: follow.

It should be noted that the anticipated savings'cpme
primarily £from collection~activi;ies; najor analf&ical and
estimating capabilities are not affected. . Their zIimprovement

is the subject of the next section.
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i¥X. TOWARD IMPROVEMEHNTS IN THE PRODUCT:

Much of the emphasis by the intelligence community and
the buik of its resources Jo to the.hich cecinmoloyy necessary
tc overcome barriers to 1nforma;10n in the USSR and Chi
Ye+ this stress on the technology of ‘collection —— adnittedly
important -- comes at a time when improved anaiysis is even
more important.

Because of the keener competitioén from the Soviets, and
the narrowing gap in relative rasources devoted to defense,
she U. S. must refine its evaluation of foreign gapabiliuies,
intentions, activities, and doctrines rather than assume that
it has‘ﬁhe resources to insure adainst 411 poessibilities.

The community mu;t also 1m§ ‘ove’ 1ts current political esti-
mates and find ways of becoming more responsive to national
‘consumers and their concerns. |

Important improvements in performance may be- feasible
without major recrganization. Bdt pfeliminary investigation'
sudgesté that higher quality is mﬁch;more likely. to come
about within the framework of a coherentl y dlganlzed com—
munity wnlch is focused on improving .outnut rather than in-
put. Indeed, it seems a fair assumptlon tluw the President
would pe willing to rebate some Qf the potential: savings from

zhe community if he had any hope of improved periormance as

‘a4 consequence. As of now, however, he has 10 suchn assurance
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and may reasonably argue tﬂ&t; for current performance, he
should at least obtain the benerit of lower costss

Even if we knew how to measurc the benerits &L intel%i—
gence, it would be difficult to relate speciiic changes in
programs to improvements in performance. Nonetheless, ex-
perienced observers believe that the following steps -- all

of them comparatively inexpensive -- should increase the use-

fulness of the product to the. national leadership=

° Major consumer representation to and within cthe in-
telligence community, perhaps through a restructured
USIB, a high-level consumer council; or other insti-
'tutionglized ways o§~commqn;cating consuner needs,

¥

priorities, and evaluations to intelligence producers.

° Assessment of the intelligence »roduct thxough quality

control and product evaluation scctions within the

production organizations themselves.

°® Upgrading existing analytical centers to increase

the competition of ideas, including a DIA with improved

organization and staffing as a major competitor to CIA -

in the areca of military intelligence.

°© periodic reviews by outsiders of ‘intelligence ovroduc.
of the main working hypotheses within the community,
and of analytical methods being used.
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4 net assessment group established at: thefnational
level which, aleng with the NSEM process, will kecw

44

questioning the cowrnnity &nd challengingf it to re-

iine and support its hypotleses.

Stronger incentives to attract good enalvsts, betrter
carcer opportunitieé to hold them as &analysts instead
of forcing them to become supervisors: in order to
achieve promotion, and a more effective Lge of pef—
sonnel already trained and experienced in:intelli~’

gence.

Increased resources and improved organizational ar-

— - 4. . e A L2 de < 2
angements witnin the ill L.el.;..L
SR

research on - improved methods of analysis and esti-

mation.

It is probably premature to recommend the de=aiied

measures necessary to improve the gquality and scope of the

intelligence product. In the near future, this issue should

be considered at greater length by the leadership of a re-

organized community. Indeed, the leadership should be

specifically charged with the task of product improvemenz

ag a matter of the highest priority. What steps will prove

N

feasible will depend on .the pafticular type oI reorgan:ization
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¢ :&, and, in the present circumstances, it may be weil

‘_41

to be guided in the choice ov considerations of economy in

\-

thc use of resources. But it skouid be stressed, in con-
‘clu81on; that improvement of thc procuct at current buaget
levels is simply another way Of achieving the efficiency that
is so desperately needed within +he -intelligence communlty

as it is prcsently'constituted.
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CCMMENTS ON "A REVIEW OF THE INTELILIGENCE COMMUNITY'®

1. The Review raises, on behalf of the President, a valid ba.is for

exan.ining the intelligence community, with the objectives of improving the

overall quality of intelligence products and reducing the community's size

and cost. While there may be differences of opinion as to the causes of,

and solutions to, the problems the Review describes, it is worth our most

serious consideration to see what we can do to bring about the desired
improvements.

2. The princ‘ipa.l thrust of the Review deals with resource controi
and management, and it is here that the most significant improverrents

can be made, The law, President other directives nave

been silent as to the role the Director of Central Intelligence was to play
in resource management. Lacking clear direction toward a stronger
position regarding resource requirements and allocation, the evalvation
of their effectiveness, the selection of new systems, and the phasi-~.g out
of the old, the Director has had little basis to balance his coordinziing

authority over substance with a comparable authority over resources.

The Review quite properly recognizes that nearly oi

the total resources are funded and controlled by the Secretary of Dofensc

‘The Department of Defense must therefore be very heavily involved in

.

any changes directed toward improvement in resource management and

control.

E eIy
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3., whe Secratary of Defense has made a good be janiiy, v anlng =
the fysistent Secrctary of Defense for Ldministration wlso re:o ool iic 3
for coowdivating intelligence. In s positure siatement of 2 4 vl “9%L, i
the Scerciary of Defense recomniended the creation ol 3 SoCSLG boopuldy L
Secrotary and two additional Aseistont Lucretavies of Lelense Lo wvihance : :
civilian suservisory managemend oi the Department. «& Ao8iscai. Cs ke
Scoerotary devoting his full time to Departricnt of Defernes indoilifgace
activities and reporting to one of the tvwo Ueputy Secrotiric. . solia JEiik E
to wo o considerable imnprovement over the Present arianygik vl A iziw P
-
iz probaily cnough legislation to ack fox =t this time. Infast, vic kina :
of lerislution which would be rea;:i:i:::e'ki wider-either Option § o TI Oi Bl E
i oview could well lead to a wrangle in the Congress wadch sy o .2 Wi B
¢oi crnzsculate the intelligence effort. There ere othor dravvsic.. vu : §
Cotions I and II, but these alone are ercugh to rule them out es roalisu.c -
soiuiions. And the Review itself seems to recognize tast Cpoon il by
enoush built-in problems to minimize its chances of boing very sicciive,
% fol.owe that some variant of these three Options whigh could be aces - B

Lt oed vecor existing Presidential authority and without legialatiau, ‘.

WT

o .fes3 the vreatest hope of accomplishing the Presidert's chjactives. §
4, Civen the wide deployment of yesources, disparace inlzveste, £
and juriodictional boundaries within the comununity, it is very doativl
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ghat oo Lasoctor of Central Intclligeace sen cesirnand tha eatii s Sl
niunivy. e should, however, uncor an appropriste nardate 2s eol. o
covsw.aate it eifectively.

.. f the President desires that the OCI cooruinats the reesvadus

-

oi ¢he irkeliivence commmunity, this could De done through & Lruaidestizl

1

Sy iTrcional Security Council directive to the DCI, toe Socretzry of

Ceriemoe, and the Secretary of State. Such o directive vould as wor iLl. 0T

e g AT Ce T Y

Lwd to provide foxr DCI coordinutica of Drosrams, LUGESC PrEIRLGIOn,

s fimal veview before submission to tre Tresident. I owoutd o lou uena

.

to o ;vzcm iar continuous program: reviuew ond coordination vi bodg ot

l‘.t
&

o oimistration. Results would dapaond in lagge part on the coun it Lo X
the lecreiary of J.)efen.. and the Secretary of State and, miort im .ost

on oioonn Presidential support.

6, The product will never be as good a3 we would Liks.it to

saseid, however, be as good as we ¢an rasxe it. The lieview Guald Vvt

i
&
N
[

owsibility of separating production units of Cla frcra ths coir fevs .

e

... Lwler to ensure objectivity. This would be a grest inisteks. i is

- oauistratively quite simple to ensuare that the ccllecior in WOt & 16 ¢ w0

‘aatow of the information he collects. The fact thot the nroadueien

T W e
»

< oonconcois usually have collateral irom: other, and scoiGlilnes CVELL .,

z1so minimizes this risk. In any case, to diszisbody toe Lo

JERGAY Ay -.,,c-.d =3

PN
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inteliirence Agency and leave the Direcvor of Gountral Intallirencs 2o~
out ¢ mmund of, and intimate assuciation. wish, those uwaits ugou . wi.
he 13t depend to support production would toks away vhat ceavo

novs a8 of the intelligence process. The rasultant detorioratios ©- bl
procc:;s.ami the product is predictable. It simply isn't vizbie.

7. Somie mechanism to bring the consumer closer 1o thu pre wuoy
is r-cch te be desired, and the Review's sugzestion that this smigul be
done throuvgh a high-level consumer council has much to coratacae il

3. if the President should direct that the Directer oI 3. - 4

iri.llizence assume responsibility for coordinating the resca . Sy 23

A

e Ll ! v % . R
intcliigencs community in line with the sugzration rade heran, w vouse

Ue necessery for the Director to delegate raore of his dey-t edioy Lalnd

secne res soasibilities for the Central Intelligence Agency, whici 1 sew-

seculy feasible.
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