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I. IRTRODUCTION: '_I'J;I]T__I'ECE-TS AND BEWETITS
OF INTDLLIGDNEE

The aperaticns of the intelligence community hawve pro-
duced two Eistu:bin& phenemena. The first iz an impressive
rise in their ;izc and cost. . The zecond is an apparent in-
zhility to achieve a cormonsurate imorovement in the scupe
and overall guality of intelligence producis.

During the past decads alene, the cost of the intelli-
gence community hg”ht the same time, spec-
tasular increases in collection activities have occcurred.
Where satellite photnqr:phy.is concerned, the increases have
led to greaily improved knewledge about the military cape-
hilities of potential enemies. But exparded collection by
means obther than ph&:agraphylhas net browght about a similar
reduction in our wvncertainty about the intentinné, doctrines,
and politicel processes of foreign powess, Instead, the
growth in rew intelligepce -- and haré satellite photography
rugt be included —— has come to serve as & proxy for improved
spalysis, inference, and estimation. .

The following report secks to identify.tha causes of
these two phencmena afnd the areas in which constructive change
can take place. Its priﬂcipai conclusion is that while &

number of specific measures ﬁay halp to bring about 5 closer
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relationship between cost e&nd effsctivensss, the mein hope
"for ésing so iies im 2 fundamantal reform of the intelligence
This comeigsisn is advenced in full recogmition that
rearganization will, at best, only create the conditions in
which wise and imaginative leadership con flourish. In the
ahsence ol reorganization, however, the hablis of intelligenceo
compunity will remain as difficult to control as was the per-

Formance of the vepartment of Defense prior te the Defense

meorgenization Act of 155H.
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To understand the phencmenon of inpcrexsing costs, it
is pecessary to considers brisfly the organizational history
nf the intelligence commuonity. The Mational Security Act oI
1547 and the Hational Security Council Intelligence Direc-
tives (NSCIDs) of the late 12408 and eerly 19530s established
the basic ﬁivisiﬁn of responsibilities anmong pgencies and
dopastments. This division had its origins in traditional
Gistinctions between military and non-military intelligence,
heeveen tactical and national intelligence, and between
cammunications (CONINT) and non-confivnicalions (or agent)
intzlligonce.  thus, CIA wes directod to e=nloy clandestine
aconts to colliomti "non-military” intelligence and produce
"notienal” intelligepce. The Departnent of State was made
roxponsible for the overt collection of “non-military” in-
telligence. The Maticnal Security Agency (NSA)] was estab-
lished to menage COMINT collection. The Kilitary Services
woere instructed to collect "pilitary® intelligensze as well
ws maintain tactieal intelligence capabilities fox use in
wartime. ALl waye pﬂrmittﬂﬂ-tn produce "departmental” in-=
telligence to mect their separate needs. ®hile not ideal,

this division of functions end responsibilities worked rea-
I

sonably well inte the mid-1950s.

Since that time, these kraditicnal digtinctions and
the prganizational arrangements which secompanied them have

F
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Lecome LincTeESingly encolescent. The line Letwenn "milizary”
snd "mon-military” hEs fuded; scientific and technical in-
telligence with both civilian and militery applications has
become a principal areza of endeavor for almost all intelli-
gance oroanizations eimilarly, undor the ald distinctions,
the natignal yaadership -- namely the President and the HEC --
cancerned itself with wnational® intalligense, while pre-
gumably only battlefield commanders cered about tpotical im-
teliligenca. Suk a rapidly advancing technology which has
ravolutionized the eallection, ProcEsSing . and communicatbion
of intelligence tlata casss doubt on the velidity of the dis-
tinctions.

Eimult;nunauly: gtachnological advances have created new
calliocbion postibikities which do not £id conveniently within
a structurs based on traditional distinctiens and were not
coverod inm the oviginsl Airectives., Satellite photoegraphy ,
eolmmatry intercept. electronic intelligence (ELINT) & acoustic
datection, &nd radar have baooms SOME of the most impertant and
vital Wethﬂds pf intelligence collection not currently covared
by any uniiorm netisnal policy.

rhe breakdmm of the old distinctions and the appearance

of new cbllectinn methods has heen & simultanecus prnnessqd_

raizing & host of guestions ahﬂuL intelligence urgnni:atinn.

1% ELINT related ko COMIMT, is at technical or military in
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mpature, is it of primary impa-sne to tpotical or national
copsumers? wWhers should e rafer tracking of missile or
the scoustic surveillance of goviet ballistic missile sub-
marines fLit? Is telemetry mozs similar to COMINT or to
ELINT: whe should analyze {e® wnho should be responsible for
gztpllite photography? On +he more mundane, buk nonetheless
critical level, guostions arizss sbout the organizational Te-
sponsibilicies IoX such bopics as Sihanocukville supply in-
filtration, VC/RVA order af battle, and aissile doeployments
in the Spez Capal area. Are these military or nen-military
'

igeups? I8 the intelligence shout thers tactical or national?
Vho should be ieponsible for collectior end what callocsion
rasources should be taakod?

in tho ahEEncﬂlnf an aunthoritative gaverning body Lo
rasolve these 135ues, the eommunity hes resorted Lo @ HErics
of compromise solutions that sdversely o ffect its performance
and cost. In general, these comoromises have favered multiple
and diffusse collection PTOgra=s and the: neglect of difficult
and searching analytical approachas. The most serious of the
;csulting problems are oputlined belew in bricf form, and dis-
cussed in more detail in the appendices.

1. The distribution of intelligence functicns hes become

ineraasingly fragmented and disorganized.

v rhe old distinctions among national, deperimental,

anpd tactical intelligence &Ie out of date., Today.
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£in it as likely to produce intelllgence relevant
to, say, KVASVC order of hatsle as BIA or MACY,
just as MACY produces many reparts that are of

“interest to the national leadership.

&

Similarly, the rélativ&ly neat ordering of collec-
tign functicns that existed after World vWar II has
proken down. CIA now engages in & wide renge of
collection sctivities -- aircraft end satellite
photography . ELIKT, COMINT, radar, telemeiry &5
well ae clandestine, and overt agent cnllettinﬁ-
NEz has dded Lelemetry and ELINT to its COMINT
cepanilities., The Sexvices now heve a full panoply
of scnio-s to perform & variety of fupncktians —-
tactical intelligence, surveillancs, parly warning,

anc 50 D

Table T illustrates hew almost all major <om-
ponents of the imtelligence communaty aie in—

wolved in each of its various coliection and

production functions.
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ITI. OQUESTIONS RROUT Tik PEIDUCT

In & world of perfect {pnformation, there would En no
uncertainties about the present gnd future intentions, CETa-
bilities, and sctivities of foreign powers. Information,
howsver, is bound to be imperfect for the most part. Coo-
seguently, the intoclligence community can at b=st reduce the
uncertainties and conskruck plausible hypatheses about thess
factors on the basis of what continues to be partial and
mften conflicting evidence.

pespite the richness of the data made available by modern
mathods of colloction, apd the rising co:ts of their acguisi-
rion, it is nmot &t all clear that our hymothescs about fereigs
intentions, capebilities, znd activitiefh have improved oom-
mensurately in scope and guality. Nor cun it be pscerted with
confidence that the intelligence corsiunity has shown pruch in-
jeiative in developing ehe full range of possible explapations
im light of awvailable gata. Among the =ore recant results of
shis failure to acknowledge ancertainty and entertain new
jdeas in the face of it, has heen a propensity to overlook
such unpleasant possibilities as & large-scale exploitation
of Sihansukville by the WA to transship supplies, a continu=
ation of the 55-% buildup and its possible MIRVIng, or Sowiet
willingness to invade crzochoslovakia and put foroes into the

fiiddle Cast.
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ifficulties of this kind with the intelligence proclch
are all the mare disturking because the nesd Lo explore asd
tast a number of hypotheses will, if anything, expand as the
coaviets project their military pawer gnd com: %o play a RoIe
direct global rele. Yet there is no evidence thatxthe L
teplligence community. given its presont gtruckure, will come
to grips with this class of problens.

The cammunity's heavy erphesis on collection is itself
gptrimental te correcting product prablens. Decause aach
orospization sees the meintenance snd expansion of its col-
lection casabilities s the principal route to survival and
gerpagth with the cormenity, thore is a Ftrcng presumption
in today's intelligence sel-up that addi-ional data collec-
ripa rather thon inproved analyeis, will provide the answer
vo particelar iatelligence problems. It has become Ccommans
place to translate prodect criticism into demands for en-
larged collection ciforts. aldom does snyone ask if a

fursher reduction im uncertainty, howsver small, is worth

iks cost.

Thelincvitahle result iz that production remains the
stopchild of the community. It is a profession that lacks
strong military and civilian career incentives, even within
CTh. The analysts, with a heavy burden of responsibility

find themaelves swamped with data. The consumars, at the
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cpme time, treat their product as 2 Iree gopd, 50 that demand

exceeds supply, pricrities sre not estzblishec, the system
beeomes overloaded and the guality of the ouipat suffers,

a5 if thic were not enough, productios, instesd of guiding
collection, i85 itself guided by colleclors and the ifmosius
of techrmology. Since the military are the principal collec-
tors, they are more likely to foous on tae neads and interests
of their own Serwvices than on the issves of concorn to the
national leaderrnip, and theoy continue the wastaful practice
of counterpart targeting. Under such difficult conditions,
it is not surprising that hypotheses tend to harden into
dcgmﬂ; that their sensitiviey to changed cenditions is nokt

articulated, and that new data are not sought to ftest Lhem.
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IV, QORGENVIZATIONAL DILITOAE

Quesiians about cost and product micht exist even if the
iptelligonee community possessed strong lesdership. It is
notewsrthy, hovever, that thoy have arisen under conditions
tha most marked of which.is & lack of institutions goveraing
the community with the autherity and respomsibility to re-
solwe issues without excessive cospracise, allocate rescusces
according to criteria of effectivensss, aﬁq consider the re-
lationship betweon cost and substantive sutput from a national
perspective, .

This lack of governing institutions stems fundementelly
from the Tailure of the MNetionel Sepurity Aot of 1547 £
onticipets the "gonstituiicnal" needs of o rodern and techro-
logically cooplex intelligence cosmunity. The primary intent
of the hct, unde:stanﬂﬂbly; w;ﬁ ta prevent a2 rocurrence of the
intelligence confusions and delays that occurred priorc to
Pearl Harbor. Thess problems were seen as having resul ted
from defects in the cenirel processing, production, and dis-
semingtion of intelligence. The eritical need, accordingly,
vas ko preste an crganization which would ﬁavﬂ access to all
intelligence and report its ecstimates to the national leader-
Ehip,

in 1947, the size and cast of indiuiﬁual programs wers

relatively small, and the scope and nature of the management




—

renseguentcly the issue of how to plan and raticonalize

patad.
the collaction of intelligence &id not Seem of great moment,
ané £he Act Sid not erplicitiy provide for & mechanism Lo peI-
form these functicns or evaluate the scope and guality of its
product.

There is arcther reason why the 1547 ket did so 1ittie
to provide strong leadership for the community: powsrful in-
tarpsts ip the Silitery Services and plsewhers ooposed (and
continee to opposel more centralized managemsnt of intelli-
gence activities. Partly, this opposition arices from the
helinf of the Ssrvieces that direct contral over intelligence
prosrams is essential if they aze to ecopduct successful mili-
tary oporations; pactly, it results from buresaucrétic concerns.
The Services are celuctant to accept assurance that informa-—
tion from systems net contrelled by them will be available as
and vhen they reguire it.

Despite such opposition, the National Security Act of
1847 did stipulate thet the CIA would cocrdinate the "in-
tplligencs activities” of the Covernment under the direction
of the Hational Security Council. Nowever, the Act also made
clear provision for the pontinuation of “departmental in—

telligenece”, Since then, three Presidenks have exhorted the

pDirector of Central Intelligence (BCIY to play the role of

TOR SECRET



bipe his aushority over Lhe

pomsanity legder ang cooroinatal,
cormunity hes rempinen manimal.  While the DIT hae been the
catelyst in cooréinating sunstantive 1uLellj;=n:u'pr&duc:i&n,
he has made little use of csuch apthority as hea poSsesses Lo
manage the resources of the Community.

Beglistically, it is clear that the pri, &s his office
is now constituted, cannot be expected Lo perform effectively
the coromenity-wide jeacership role becausa:

® & an acency head he bears & rumbar of weighty op-

aratioaal and advisory responsibilities which limit

the effort he can devste Lo eomrunity-wide managoment.

= llg hotrs @ particularly heswvy buiden for the planning

and eondues of covert gotions,

o pis puliiple roles as co—munity leader, @gency head,
and intelligence adviser to the Precident, and to

& purber of censitive executive committoes, aze

mutually conflicting.

& He ip & competitor for resouIoes within the community
owing to his responsibilities as Director of CIh,
which has large collection programs of its own; thus
he cannobt bg-uhully ohjective in providing guidance

for community-wide cellection.

: !
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* Ha contrels ::-.':1::.;.1*:1’::nt of the

grurces and must thoerefore rely on pRsuasion e
ipflussce mis golleaguses redgarding the allpcation

and managerent of the r:-ther.‘ac:tr:ent. '.n'hil:l:h is
appropriated to the pepartment of Defense. since
Oefense is legally rgsgonsible for those wary large
ropsourcas, it feels that it carnot be bound by out-

gide advice on how they showuld be wsed.

o The Doi is outrenkeod by othor gapartmental heads who
report directly to the rresident and are his immadiate

supgrvizors on the wational Security Council.

In spite of theso handiceds, +he D1 has establiched
goversl institudicnol davices to sssist him in leading the
commurity.  They are the hLational Intelligence Frogram Evalusg-
tioin seafé [MIPZ] and the National Intelligeonce ResQouRices .
spard (RIAS)., However, tho principal agencies have largely
ignored or resisted the -efforts of managerent by these bodies.
A3 & congoouence, the HIPEIand the HIRE have concentrated on
geveloping improved date about intelligence progIrams and
batter mechanisms for goordination. Because of their woaZk,
both imstitutions coipld prove useful to a2 strong community .
lender: however, their eontribution to the efforts of the

cerrently constituted DCI is amall.
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I the ebsence of an effective institutionel fremewor:s
wiihin which one official could be held responsible &nd ac-
countable for the performance and cost of the intelligence
cc:mugity, the United States Intelligence Board (USIB), origi-
nally established to advise the DUI, has bacome a sort of
govaerning body for the community. However, the USID has proved
genorally ineffective as a manigorznt machanism for several
reasons:

= T is @ =onmittes of eguals who must form coalitions

to meke decisiona.

& TE is éviinated by collectors and producers who aveid
raising critical guestions about the collection pro-

grems poaireted by their colleagues.

s he & roesult, USIE's colleckicon roecuirements -- which
are an cygregate of all resussis, new and old -- maan
all things to all agencies, thus leaving them free

to pursue thelr own interosts.

* mince policy-level consumers are nat represented on

the Board, they are unable to give guidance as to

- priority needs.

Even within the Depariment of Defense, thers iz no cens
tralized management of intelligonce resources and activities,

Rlihough the hssistant Secretary for héministration has been

TOP SECRET
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given a responsibility in this agea, together with & smell
ctaff for resource analysis, his efforts to master the Defensz
intelligense complex have proved of littie avail for soveral
roagons. First, mot all Defsnse programns ooms peder his pur-
wiew, ‘and this limits his ablliity So dp cross-program anelysis.
speond, he remains responsible for his functions as Assistant
Secretary for Administration.

Below the level of review provided by &n Assistant
Ee:rccu:f, manage=ent 1epdership is stil- aksent. The
Directors of DIh and NSA are themselvas unshle to control
the activities of the componenbs supposedly subordinate to
ghem but oserated by the Hilitacy cervicues, DEacauwse of a
histery of compoorises and Vevoatics", toe Director of the
hationzl Beconniissance Cifice (HRO} is Similarly unable to T
control a large pert of his program which is runm by the Depuly
Director for Scienco and Technology (DDSTET) in CIA. (:::::

This iach of lower-level leadership shows up in the fol-
lowing ways:

® The currest Sailere of HSA adeguately to direct

Service cryptelegic activities, organizo them into

a coherent system, or manage ELIKT activities.

°  Large-scale Service-controlled tactical iptelii-
gonce assets, infioted by the war and partly dupli-
cating both naticnal and allied capabilities, but
prograrmed and operated outside of the community .

T0p sdcnez
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V. EPECIFIC ORCLUIRATIONAL IS85UE8

The effectiveness and efficiency of th:s intelligence

community depens on & nurber of organizatic=mal wariables.

hmope the most important of these variables sre:

i

The power over sesources avallable to the leadar of

the communibw. Mo much power the lsader can ex-

ercise, particularly over collection programs, will
datermine the size &f the eccanonmles that can be

sehileved within the commuonaty.

The ®ize and funectilcons of the etaff orovided to the

leader of tl'_:_.:q_rE_u!:'_::-_.:'.:?LiJ:'.'- The effecciveness of a
patiagnal intelligence leader will depend nobt only
on his power over reSoufcef; but alse on how well
infcrmed he is about issucs and eptions within

the community, which, in turn, is a function of his
immediate staff. Anong the potentizl functions for
such a staff aze:

~- The planning, E:Dgrﬂmﬁing, and budgeting of

IesQurcas. -

—= Control over rescurces cnce allocated.

~= Bupervision of RED.
== TInspection of ongoing programs.

w=  Produckion and dissemination of neationmal estimabes.
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-~ Yebt assessments of U5, allied, and opposing
capahilities &nd dockrings.

Tha future role af the United States Intolligeace

Board (USIEL. &S mptters now stend, the USIB is both
a parliament and a2 confederate head af the community.
1f more subhoritative 1padership is established, th=
USIE could beeome simaly an ehsiruction unless its
role iz speeificelly cedpfined, Since the leafer of
rhe commanity, howover powerful, will need close and
continuing reloticnships with preducers  and collecters
gs wepll a5 CONSUTEIS, Dho poscibolity would be o re-
constitueie ic Lsig &0 as tﬁ forzalize these relation—
ships £ an sdvisory basis. In any casa the future
sale af USID should be sddroszed as paxt of a com-
prehensive review af new institutisonal arrangements
for the functioning of a reargan’ zed intﬂlligﬁnca

community. : .

Fubure Defense Dapartment control over the resources

undar its jurisdietion. Even without changes in the

community as a whole, major improvements in t!fectiut-
hess and efficiency eould be achigved if Defense were
o master iis own massive intelligence cperations.
Howewver, a number of community-wide issues would still

vamain, and substantially firmar Defense management
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of its intelligence resources could prejvdice the
ability of a fulture leasder of the community te ox-

ercise his own authority.

The jurisdicticn of either a natianal leader or a

ngEHEE leader over the Hilitary Services, The thres

Military Services are pstimpted to spend nb::u.-

& year on antelligence activities apark from

thair sepport of the natiopel acencies. Yet these
cctivities, which partly duplicate rmational intelli-
gence programe, are ravieped in lssalation from tham.
If the 3er;ice5 teteain control ever the assets for
this "iagtical” dinmtelligense, they can probably wea:on
gfforis to improve the efficicency of the community.

At the sape time, thero is little gquestion abouk their
nead to have accees to the outpub of specificd assots
in kath peace and war., How o comnbine overall re-
source management, and coptrol with this access is an

issue that will require resolution.

The fwuture functional boundaries of the mefor in-

telligence s2acncies,. Collection and produstion

activities do not now tend to be consclidated by type
in particular functional agencies. Important econc-

migs can probakly be achieved by raticonalizing these

T CRET
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getivities., Howewer, it should be —oted that econosy
gnd arganizational tidiness, wishaet concomitant
strengthaning of the commenity leadarship, might be
achieved &% ths cost.of creating even More powarful
wopeted interests and losing diverse &nd usafully com-

petitive approaches to coliection problems.

The numhes and location of mokinnal analvtical and

estimeting centers. The Mational estimating machinary

an doubit will hawve o be preserved under the Ieadef
of the com-unity in order to continue production of
patispal estimetes and inputs Lo tha MNESY procabs.
wha eonsinsation of DIA and the gipta Dopartment's
Burecu of Intelligonce Resmazch (IR} as producers
is essential as well. Beyond that, imprevemont in
the intelligence product will probably depend to a
iarge exntent on increasing the competition in the
interpretation of evidence gnd the develepment of
hypoetheses about foreign intentions, capabilities,
and strategies. This may reguirs net anly the
atrengthoning of existing organizatiens, but perhaps
the additiocn of mew pntimeting centers. In adéition,
some entirely new organizational units miy be neaded
to perform currently peqlected intelligence analysis
functions, for example, oo conduct ressarch on im-
proved intelligence analysis methods and techinigques.

0P SEERET
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s Tha role of the indopsndcnt review pechanisms., Ba-

cause of the secrecy surrpunding the aperations of
the intelligence community, the need for streng in-
dependent review mechanisms within the Exccutive
Branch remains particularly important. Bince the
precidesnt's Foreign Intellicence hiévisory Baard
{PFI#E}, the "£0" Cosmittee, the Qffice of Scipnce
and Technology (OST), and the Gifice af Hanagzaent
and Budget [OHB) alssady exist te perform this
function, the oaly issues are how they can be
3t:en§thenédJ s vhet exntent thew need larger and
more puecaanent staffs, end whether nesws ;Euiew
boargs saould ko ereated, especially to avaluste

the ana.ytical apd estimating ac.ivities of the

community .

Subseouent sections do not address all of these issues;
nor do they exhaust the iist of orgenizational poasibilities.
only the mest sallent options are presented with respect Lo
the leadership of the community, the Department of Defense,

and functional reorganization. Each is described in schematic

form.
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Wi, LEADERSHIF OF THI COMMUDITY

Hﬂm ohe effectiveness of a new lesder of the E&mmunity.wili
dap:ﬁd critically en his abllity to control intelligence re-
sources and make his decisions stick. . Basically, there are
threa different reles he can play in this respect, each with
gifferent organizaticnal implicastions. They are:

RS lfqal_n: direct controller of all or most intelli-

gence I&SOUTICeS.

°  ps de facto manager of most resources even though
£e Tarth =

they are not apprepriated to him.

¢« 2z goosdinater of resources that are mppropriated

gloawhara, A8 NOW.

Pl

Rlthouch each of the three basic approaches could be in-
stitutionalized in a number of differeat uﬁya, the principal
cptions that accord with these roles are listed below.

s Director of Mational Intelligence (Option #1y, with

‘the bulk of th-nteniqence budget appropriated

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

lection sssets and research and development activities, which

are the most costly programs of the community and are mast
likely to yield large long-term gavings. The Director would

also operate the Governmant's principal preduction and

- pational estimating center and retain the CIA's present

TOF SECREET
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responsibility for covert astion prograss. Delense and State
wanld reﬁain production grouns, both teo serve their own leadsz-
ship and to provide competing centefs in the analysis of in=
telligence inputs to the n:t?&ﬁal intelligence prooess. The
pefense Department would maintain budgetary and operational
control over only the selected "tactical® collecticn and
Frncﬂi&hng aése:s nocessary for direct support of military
forces, although these assets should be sﬁhjcct to the DHI's
review.

Thiz option affords a number of advantages:

* It pinpoints responsibility; the Fresident knows whe
iz in charéc-

® 1t permits major ecopemies through raticnalization of
the community's functiens and through the elimination
of duplicative and redundant capabilities.

° -It establishes & management system which can deal com-
prehenﬁiﬁely with the implications of evolving tech-
nology and meke efficient cholces between competing
collection 5y§tem5- . -

¢ It brings producers and :nllectc;s closer together
and incresses the probability that collectors will
become more responsive to producer needs.

© Tt allows the Director to evaluate fully the con-

tributicn each cosponsnt makes to the final product,



enabling ready identiflication ol low performance
plamenss and permitbting subsequent adiustronis ko

their mission.

i1t provides one respongsible point in the community to

which high=level CONSUMErSs can eXpress thelr changing

‘nesds.

T+ facllitates the timely selection and coordination
of the intelligence assetls necessazy to provide in-
telligence support to the freszident in pericds of

erisis,

freation of a DNI has at least five pobentisl digpduvan- |

tages:

It gives still furthes responsibilities to the DCI.

A majer criticism of the present confederate organi-
zétign is that the DCI is overloaded and cannot be
expécted to perform well the many functions now
asgigned to him. As noted, thete include substantive
advies 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
TURniTg numeErcus sensitive collection and covert

action projects. It should be noted , howewver, that

with adeguate staff and competent deputies, the

TOPF SECRET




Directér ehould be able to delegate responsibilities
and ease his task., Alsc, under this option, the
pCI's power would be cormensurate with his presenk
responsibilities. -

Thls pption =ould generate substantial res;stanne
from the Secrotary ﬂf nefense and the Joint Chiefs
ever the transfer of intelligence fuhctions £ﬂ-a pun e
agency. 1t would alse necessitate fundamental changes
in the Matipnal Security Act which might cause major
eocngressional resistance and open debate on a range

of sensitive netional security issues.

even if ell U. 5. Government intelligence asSsets Were
transfoired to the Director, there would Temain the
sarious and csatinuing problem of finding ways to
meet the intelligence needs of Defense without, at

the same tima, pausing the Services to reconstitute
their own intelligence aetivities, even at the expanse

of other programs.

These could be adverse rﬂﬂ:tlnn from the news media
and the poblic o a consolidation of such sansit1v¢
uct;vitnaﬁ wnder the control of one man, even though
eg many of them already are eontrolled,; in primeiple,

by the Secretary of Defense.

TOF E-l’.I[E'B.ET
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- & It ig possible that this pption will continue the

present dominant influence of collectoss relative

. . to producers and censumers in the intelligence
1

-
- Process,

A Director of Central Intelligence {Ootion #2), with a

atrang Presidential mandate and & substantial staff. H3A,
WEO, and DIA would remain under present jurisdiction. The
Cia would bhe divided -- one part supplying the DCI staff and
intélligence production component, the other part, prineipally
current CIA colliection organization, comprising & new agency
under & separate director. The DCI would have senior status
within the Govornment and would serve as principal intelli-
gence adviser t: the N5C. He would produce all Hational 1
Intelligence Estimates eand otherx national intelligence re-
quired by top lowel national decislonmakers, anc would control
the necesssry production assets, insluding NPIC. This would
imclufe continued menagerent of a naticnal int:lliqﬂhtﬂ.
process that involved the participation, and inputs fram,
other intelligence production organizations.

Under Presidential directive, the DCI would review and
make-rgcgmmendatinns to the Fresident on the Intelligence
plans, programs, and budgets of his own oifice, a Iaé;nstitutﬂﬂ
CIA, and the Depertment of Defense, He would also present a
consolidated intelligence buodget for review by the OHB. By

.l'llIl
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this means the Directsr would be eble to guide ressurcs alle-

cation and influence wenmunity erganization.

—_  Rlthough oOption #1 offers the greatest promise of

achieving the FPresideant's objectives, this. option has ad-

vantages over it and over the present situation in the fol-

lowving respects: -

s The DCT would be freed from the day-to-day mamagement
tesks incumbent wpon the head of 2 large operating
agency with major ccllection and covert action re-
sponsinilities. This would enable him to devote
most of his attention to substantive intelligence
matters, the tasking of collecicrs, and communi Ly
rescurce management issues as they relate to his

production activities.

© This option eliminates the present situation in

' which th; pel serves as both advocate for agency
prograns and judge in community-wide matters, &

srole which diminishes the community's willlngness

to accept his gquidance as impartial.

o The reforms could be accomplished, without majer
legislatios, by a reorganization plan and Presidential
directives to the ﬁCI. the Secretary of Defense, and

© the head of CIA, -

. TOP RET
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¢ ghis option would effer improvements in efficicncy

LR L)

5

A and effectivensss without the mzjor disruptions in

p
.. the community reguired vnder cption one.
.\H\'\.

=

°» T+ would enhance the stature of the community leader
while avoiding the potentially dangerous concentra-

+ion of power inherent in cptien one.

option 42 has several potential disadvantages: .
* pesponsibility for the community as & whole would

be more diffuse than under option one.

The ability of the DCI to supervise the detailed
activipies of the cparating parts of the comeuni Lty

would bBe weaker,

= The new DCI, compared to the DNI under option one,
would have to rely on persuasicn and the process of
budgetary review rather than girective authority in
order to eliminate redundant #&nd duplicative activi-

ties, resolve trade-off 18S8u8s, and reduce averhead.

s pe would lack the sbility to mobilize, deploy, and
target collecticn assets in a time of crizis, unless

given specific Presidential auvthority. -

a Cosrdinater  of National Intelligence (Option £1} , whe,

under Presidential mandate, would set as White House or HSC

TOP sﬂésgz
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ovarsear of the Intelligence Community, directing particular
p

attention to:

k!

®. Intelligence resource and management issues.

* FRepresenting the concerns and needs of national

pelicy level consumers.

Evaluating the suitabllity of intelllgence autput in

light <f consumer demand.

Undezr thisz arfangement, CIA, DEfEﬂEE..ﬁnﬂ State intelli-
gence responsizilities would remain Eaagn:ially unchanged.
The Eﬂnrdinatnr would express the wiews and concerns of the
Prestdent and the Mabional Sssurity Council afn produst neads
and guality; he Hﬁﬁld provide guidance on preaeﬁt and future
collection pricritics; he would critigue and avaluate the
current performance of the comeunity, identifying gaps end
pversights; and he would conduct studies of specifie intelli-
gence community activities as reguired. But he would not be
respansible for the astual production of intelligence. Hor
wiild he hawve any direct control over rasources. .

This option offers two aﬂvantages£.

= fhe creation of this position would provide a means

for more direct representation of Presidential in-

terest in the Intelligence Community. Consumer

Top FecReT
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representetiocn in the inteliigence process would be

enhanced.

Mo legislation would be reguired, and the President
would ke spared a number of bureauvcratic battles.

The option b .. veveral marked disadvantages:

There is the potential for unproductive competition

betwesn the Coordinator and the White House staff.

Achievemant of the President's management and re-

sourse coptrel objectlives is unlikely.

. TOP "EECRET

@



- 34 =

ViI.  DEPARTMENT 0T DETENSE LEALERSHIP

Rltheugh the President has indicated his desire to in-
stitute community-wide reform, changes within the Department
of Defemge alone could improve the alleocation and management
of respurees and reduce the overall size of the intelligence
budget., FProvided that care is taken in making them, these
reforms need nobt be incompatible with subseguent decisions

about the governance of the community as a whole.
Within the Deparytment of Defense, there has never been
as irdividual with formel responsibility for manzgement of

21l DeD intellisence activities. The Depuiy Secretary of

=

Defense historisgllyv hazs beer charged with this task, bot he
has very little staff to assist him and can devote only a
podest amount of time to the complex intelligence issves that
arise within his demain. Consequently, if the problems of
Defense intelligence are to be resolved in & fashion satis—
factory to the President, it will be necessary cither o
create m Director of Defense Imtelligence (DEI) with specific
responsibility for the Department's cellection assets, or
provide the Deputy Secretary with major staff suppeort in the
form of an Assistant Secretary of Defense for Intelligence.
Eeither of these posts would be incompatible with options

two apd Ehrese relating Lo comsunity-wide leadership reform.

however, the DDI concept conflicis with eption one, in which

TOP SECRET



the bulk of U. 5. intelligence rescwrces would be approprias-

ted to a Director of Wational Intelligance.

- A Dirpctor of Defense Intelligence would have the auth-
ority and responsibility to direct and control all Defense

intelligence activities. He would allocate all the Defonae

intelligence rescurces, including thode for tactical intelli-|

—_ —_—

e -

gence , the funds for the WRP, ?nd budgets for othexr nztianqz:t::
Lot

programs undar ﬁ=§;rfﬁéﬁ£al jurisdiction. He wiptld report
and represent the Secretery of pefense in all matters re-
jating toc the mansgement of intelligence resources; review
theo neeﬁ for, and conduct of, sensitive intelligence collec=
timn and operations: review all Defense intelligence "require-
ments® with reseurce implicatiens in order to evaluate need
and determine pricrities; serve as the principal Defenses
representiétive on the USIH; and moenitcr other Dol programs
which have clear implications for the callection of intelli-
.gence. Opder this option the DDI would ke able o rearder
ecmpletely the Defense intelligence collection structure as
geemed appropriate. B
The DIA would be involved in Enllectinn-mnnagement only
© if so directed by the bBI, and would concentrate on the pro-
gustion of finished intelligence for the Secretary of Defense
é and other national consumeIs.

Tt is important that the Director of Defense Intelligence

be responsive to tasking by the community leader, who would

-

i TOP si:n::nr_—r
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be the princapal sub;taﬂtiﬁe intelligence afficial Ef the
Goverpment., Eoth ths ;nnm:nity leader and the ODI shauld re-
ceive putheritative guidance about nationel consumer interests,
This could be provided by a Enuncil of Intelligence consti-
tuted within the HSC and with the Assistant to the President
for Hationel Security Affairs, the Secretary of State, and
the Secretary of Elefi:nn: ez itas members. Th;zc restructuring
of USIB and revision of HECIDs tﬂﬁ.hElP in Eﬁtﬂbliﬂhi“?.thﬂ
appropriate DCI/DDI :ElntiﬂﬂEhip; .

The post of DDI has great prospoctive advantages:

* It would provide for the cnn:ﬂnératinn of resource

management autharity iﬁ one individual, which would

gllow authoritative comparisons and decisions about

comgeting collection programs. ' %

* 1t would previde for the centralization of dirertion
and coptrsl over all Defense intelligence activities,
includipng conduct of sensitive intelligence colleg-—

‘tion operations. .
Bt there ara pbgsihle-draubachs as well, in that the
position ;nulﬂ:
. * rConcentrate great power at & single point in Defense.
‘This could possibly dimipish the community leaderls

access te information, as well as his ability to

TOF SLETRIDT
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tgsi collectian systems in suppart &F national in-
telligance production, &nd design balanced collec-
tipn programs, in Support cf.his production respon-
sihilitlnﬂu .

° guperimpose a large steff over those of other major

w i,
I

in:aliiguﬂgg'managers within Defense [the Directors

of DIA, NSA, and MR, althoush & reduction in

various coordination staffs chould be possible at

the same Lime,

An Assistant Secretary of Dafense for Intelligenca (ASDSI)

who would act 25 the principal staff as:istant to the Secretary
of Defense, His responsibilities would be similar to those of
the DDI, except that he would nobt ¢£¢rci:: direct pantral nier
Defense intelligence collestion prng&aME, and would not be a
member of USIS unless the Board were reconstituted to advise
the DCI on the allecation of collection resources.

This option has & number of advantages:

° T+ mllows for effective crnsarprng:dm analysis within

Defense.

® It avoids the concentration of power inherent in the

. pDI eption, if that iz considered 2 danger.

rop sECRET
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* Compared te tha DDI, an ASD/T would be moze likely
to respond to the needs af the present DCT oxr the

community-wide leader established under either option

two or three.

The post has a number of potential weaknesSEEIin that.,

compared with the DDI, it would pzobably:

Lack beth the strong mendate provided to the DDI

and direct authority over Delense intelligente

activities, including those carried out Ey the

program MANAgers.

Make the ASD/I vulnerable to vord runs” by major
somponetts within the Defense ieptellligence com-—
munity whe might wish o appeal directly to the

peputy Secretary of Defense.

TOP SECEET
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WIIT. CHLKWEENG FUHCTIGHRL LOUNDARIES &ND COSTS

Dering the pagt two years, the bedge: af the Ian]]igence
Community has Lean

[ e mnhag ] 2
=i e S wxp sl 8d L5

constant and current
Zallnre, as shown in the following crart:
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To achieva further
recrganization, will be difficult for several reascns.
®  Bavings that we foresee as immediately feasible

are likely %o be counterbalanced to 2 considerakle

i

urther pay and price incrI&ases,

b with the heawvy RED costs for ]_":I"-._-;:'IDW"."'ﬂ new Systoms,

there already is builsg into the hbudget a strong
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vpward hiaes which may pr
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new systems for SALT
t | :

high=technology and

& ghe U.5. withdrawal from Scuthesst asia will permit

reductions in SIGIHT and HUHINT rascurces, bubt they

will cnly partially cffset the above coSt ih&remses.

e Some of the largest savings ean only resalt Irom
ehifting and consolidating current activities in
such a way as to redraw the functional boundaries

of the majtor intelligence orgénizations.

Despite these difficulties, it is the case that func-
tional boundaries can be wlthdraws without a major recrganiza-

tion of pefapse intelligence ar the communiiy as = whole, e
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should stress, however, thaﬁ actiong af thas tha:acttr-vill
stLil leave a nusber of cormunity-wide issues unresolved and
at the same time arcuse all the ppposition of the military
cervices ang the Joint Chiﬂf?'ﬂf Staff. Horeoaver, with the '
rapid evolution of t::hnﬂlﬁgy, further changes in hnunﬁnriqs -
and comparable ubhenqéis - uill probably have ‘to follow in .

the future.

With 211 these cautions, there &¥e O nemher of specific

functional actions that can be taken at the present tipe.

Ampng the most important are the establisheent af MS5h as a
truly naticnal c:yptplugical_serui;n with authority ovezr al
Eignal intelligence, and the unnsqlidati;n of a number af
apkiviszies now operated separately by tha Milicary Sarvices.
The effect of these changes should be to achieve eccnonies K

of scale, eliminate excessive duplication, and promote com-

petition among 1ike activities 5o as to weed out the less

- productive progIams.

The following table of pn55ibl¢_aivings; while only a&n
gstimate, indicates what economies might be feasible as a
rrpszle of redrawing fupctional boundaries, consolidating

activities, and eliminating duplication: S
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A major issue grices ih eonnection with _::2;;|1:_.i|_'.=\.- of sueh
Sgone and macsnitude. It 235 whether we should .11.'.:.-r=.:=pt to make
the reforms now, or awailt morze general reccgenization and al-
1oiw the hewsd of the community to exercise his judgment and
authori ty in instituting ‘:'.".-:'l.-.- -l:"l.:'l_' n'.:l::rr:nt.. Judgment -As that
reductions of this magnitude should be attemated only after
a reorganization has significantly improved the capabilities

of the community to Airect, sontral, and monltor pProYgEAm




\ . _ i3 =

changes. We zlso believe that the economies should be ef-
fested over a pariod of years. Without these two tdﬁditignE,
the reductions could prove illuseory or transient, and &
heavy price in disruption and lowered morale might follew.

1t shawld be noted that the anticipated savings come
primarily froo cullectiﬂnIHCti?iticﬁ; maior analgtical and
estimating capabilities are not affected. Their improvement

is the subject of the next section. o

La
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Ix. TOWARD IH%?ﬂUEMEﬂTS I THE PRODUCT

-

-

Much of the emphasis by the intelligence community and
the bulk of its resgources go o the.high technology necessSary
to pvercome barriers to ;nfnrmatiaﬂ in the USER and China.
¥Yet this stress ok the teehnnlégg of collection =- admittiiifii
important -- comes at a time when improved anaigsis ig BvVan
more imporbtant. ,

Brocausa of the keensr competition from the Soviets, and
the narrowing gap in relative rescurces deveted to defense,
the U. §. must refine its evaluation of foreign ?apahilitiEE,
intentions, activities, and doctrines rather than assume that
it has the respurces to infure against all possibilities.

The communlty mugt alsce improve its gurrent political esti-
metes and find ways of becoming more responsive to natinn?l
consumers and thely concorIns.

Important improvements in performance may be feasible
without nmejor recrganization. Buﬁ pfelimina:y investigntinn'
suggests that higher quallty is mﬁ:h more ‘ikely to come
about within the framework of a eoherantly nrgan1zad conm-
munity which ig focused on improving output :ather than in-
put, Indeed, it seems a fair assumpt:nn that the President
would be willing to rebatc some of the potential savings from

the community i€ he had any hope of improwved parnnrﬂance as

a conseguence. As of ROV, hﬁwever. he has no such assurance

TOP S5ECRET
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and mav reasonably azgue that, for curfent performance, he
should a: least chtain the benefit of lower costs.

Even if we knew how to measure the benefits of intelli-

-

gence, it would be dif}icult te relate specific changes in
prograns to imprnvemantﬁ in performance. Hanatheitﬂsl e
perienced observers believe thet the fellewing steps -- all
of them comparatively inexpensive —— should increase the (FESSS

fulness of the product to the national leadership:

* Major consumer representation te and within the in-

telligenoe community, perhaps through a restructured
USIB, a high-lewel copsumer cocncil, er other insti-

tutionilized ways of communicating consumer needs,

priorities, and evaluations to intelligence producers.

° pssessment of the_intelligenné product through quality
control anﬁ pfnduct evaluation scctions within th?
production organizations themselwves.

*  Upgrading existing analyticai centers to increase
the cnmpetitfﬂnlnf ideas, including a DIA with improved
organization and staffing as a major competitor to CIA

in the ares of military intelligence. .

¢ perigdic reviews b} outsiders of "intelligence products.
of the main working hypotheses within the community,

and of enalytical methods being used.

1 R ———
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®* A net asscssmendt group established at the national
level whick, 2long with the NSEM process, will keep
‘questipning the cermmunity and challenging it to re-

figpe ard support its hypotheses.

* Stronger incentives to mttract good analysts, better
CArEEr ﬁppﬂrtunit£¢; o hold them as analysts instead
af farciﬁq them to. become superviscrs in order to
achieve premction, and & more effective use of pe;—
sonnal alresdy trained and e;pcrienced in intelli=
gonoe. I

*  Increased resnu%ces aﬁd improved organizatlongl ar-
ransements within the intelligenue community for
research on improved methods of analysis and esti-

matian.

It is praﬁéhly premature Lo recqmme;d the detailed
measures necessary to improve the guality and seepe of the
intelligence prnﬂh:t,_ In the near future, this issue should
he considared at greater length by the leadership of a re-
organized community. Indeed, the 1E:d¢r5h;p should be
specifically charged with the task of product improvement
2z g makter of the ﬂighgst ﬁriuritf, What steps will prove

feasihle will depend on the Pafticular type of recrganization
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selacted,
to be guided in the chalce

she wse of resources. Bub it sheuld be stressed,

clusion, that

levels is simply another way of achieving the eff

is &0 desperately needed within the intelligence

as it is p:esently_cnnstituted.

TOP SECRET

and, in the pressent eipcpmstances, it may be well

by econsadarations of BCOROMY in

in ean-

improvenent af the product at current rudget

iciency that

community



