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13 December 1974

MEMORANDUM FOR: Deputy Director for Intelligence

SUBJECT : Comments on Murphy Commission
Paper on Economic Intelligence

1. The summary, para. 9, does not provide a fair
description of how foreign economic policy is formulated
and coordinated. While it is essentially correct that
the process is relatively unstructured and still in a
state of flux, CIEP and the NSC do not dominate the
scene. The leading policymakers in the field of foreign
" economic affairs are, in fact, the Secretary of the
Treasury, the Director of OMB, the Chairman of the
Council of Economic Advisers, and the Executive Director
of CIEP. This group meets daily as the Executive
Committee of the President's Economic Policy Board. All
of these officials and their respective organizations
.are free to, and do on a continuing basis, task the
intelligence community and CIA's Office of Economic
Research. Moreover, the recently established Economic
Intelligence Subcommittee of the National Security
Council Intelligence Committee -- chaired by an assistant
secretary from Treasury and with representation at this
same level from State, Commerce, Agriculture, Export-.
Import Bank, STR, CEA, CIEP, NSC, and CIA -- is specifically
designed to provide a forum for economic intelligence
consumers to express their needs.

2. The fact that many departments with economic
policy responsibilities are not members of USIB does not
pose a barrier to intelligence support. CIA's Office of
Economic Research is tasked directly by consumers through-
out the Washington economic community and all members of
this community are represented as either members or asso-
ciate members on the Economic Intelligence Committee of
USIB. In addition, economic intelligence studies prepared
by CIA are given wide distribution to interested policy
officials and working-level analysts throughout Washington.
CIA economic analysts and managers as well as the National
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Intelligence Officer for Economics maintain extensive
contacts with policy officials to ensure that CIA's
product is responsive to consumer needs. The Office of
Economic Research also has two officers who daily brief
the Secretary of the Treasury, the Secretary of Commerce,

the Chairman of the Council of Economic Advisers, and

the Executive Director of CIEP on current economic
intelligence developments.

3. With respect to intelligence support of govern- -

ment agencies responsible for licensing the export of
U.S. technology, CIA works closely with the Office of
Export Administration in the Department of Commerce.
CIA representatives participate as intelligence
consultants on all of the interagency committees that
deal with the problems of trade controls.

| Ztlng Director
' nomic Research
/
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MEMORANDUM FOk: Deputy Director of Intelligence

SUBJECT: Murphy Commission Report

1. Attached is a copy of a draft report con-
cerning '"'Intelligence and Policymaking in an
Institutional Context' prepared by Bill Barnds
for the Murphy Commission. We are treating
this as a working paper. The Commission will be
meeting on 16 December, and have asked for our
informal comments by c.o0.b. Friday.

2. I am also sending copies of the attached
report to the General Counsel and Legislative
Counsel for their review and comments. Should
you have any questions, please let me know.

| | 10 December 1974

AD/DCI/IC (DATE)

T E IMPDET CL

EAM® 10- 101

Approved For Release 2005/11/23 : CIA-RDP80B01495R000900060002-8

(47)

25X1



- »

Approved For Ré'!ése 2005/11/23 : CIA-RDP80B01495R800900060002-8

INTELLIGENCE ANWD POLICYMAKING
IN AN INSTITUTIONAL CONTEXT

by

William J. Darnds

Commission on the Organlzation of the _
United States Government for the Conduct of Foresien Pelicy

November 18, 1974
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1. The U.S. intallicence system remains heavily focused on ﬁilitary
considerations and upon discoverlng and evaluating potentdial wmilitary
threats. However;\chaﬂging conditions in the world have added new
tasks, particularly in the area of economic Intelligence, without’
reducing old responsibilities significantly -- a trend that presents
growing problems in a time of fiscal strinsency. (pé. 1-6).

2. The information collected for processing and analvzing by the
intelligence community cémes from a varlety of sources ranging from

the mundane to the esoteric. There has been a rapid rise in the
importance of technological collection methods in the past decade

or so, especially on military matters involving Communlst states,
Nonetheless; material in the public domaln, reports of U.S. officilals
stationed abroad, and reports from foreign agents continue to vlay an
important role in the intellisence process. (pp. 7-16).

3. The structure of the intelligence community reflects the hasic
decision made shoftly after the Second World War that, whilé departments
with policy responsibilities should have an intelligence capability

of their own, there should also be a éentral arency to produce its own
studies as well as to coordinate the work of the community as a whole.
Each of the intellicence organizations has 1ts particular strengths

and weaknesses, but the baslc structure of the intelligence community

in the area of intellicence production is sound. (pp. 16-21; 27-28).

4, The functions of Intelligence in the policy process are: (1) alerting
policy makers to events abroad; (2) estimating future developments;

(3) appraising the likely consequences of possible U.S, courses of action;
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with foreign governments. Both intelligence officers and policy

S 7~
makers must perform certaln tasks if the olati\nrﬁiﬁ)is to he succoss-

ful. Tlowever, differences in viewpoint about the appropriate relation-
ship between intelligence officers and policy makers —— and between

their respective organizations —-- remain widespread. Some stress
that this should be an armsflnngth relationship so as to as#ure objective
Iintelligence judgments; others stress the need for continulng contact
and interaction so that intelligence will be relevant to the policy
maker's concerns. (pp. é2—27).
5. Three broad conclusions about the performance of the tasks required
for an effective intelligence—policy making relationship seem warranted.
First, several of them are being performed in an inadequate manner.

. than
Second, the situation 1s better/it was a few years ago, when distrust
and lack of confidence characterized the relationship. Third, substantial
improvements are possible Qithout major reorganizatlons or drastic in-
creases 1in the.workloads of busy men, although some changes in working
styles would be required. (pp. 27-31).
6. Despite recent efforts at improvement, deficiencies exist in the
esfablishment of realistic collectién requirements -- a problem which
will become more serilous as more sophisticated technologies permit the
collection of an ever growing volume of information. (pp. 29; 33*36}.
7. Policy makers do an uneven job of providing suidance to the intel-
ligence community and evaluation of the intellizernce product. The
Nixon Administration’s dissatisfaction with intelligence nroduction

led it to establish the National Security Council Intelligence Committee

to - guide and evaluate the work of the intelligence comnunity, but this
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by ﬁolicy makers —- has remained a paper organization. The National
Intelligence Officer system 1s one attempt to bridge this gap. The
President's Foreign Intelligence Advisory Foard (PFIAR) could usefully
direct ité attention to thHe problems of guldance and evaluation.

(pvr. 29; 31-32; 38-41; 44-46).,

8. An cven nmore serious weakness is the failure of high-level policy
makers to keep the intelligence commﬁnity informed of U.S. policies
under consideration. Under such circumstances the intel]igence'officor
nust try to estimate what his own as well as foreign governments are
doing. There iz no satiéfactory solution to this problem unless policy
makers are less secretive about their activities and their longer-term
priorities and goals. (v»p. 30-32).

9. Aadequate arrangements for the organization and coordination of
foreigﬂ‘economic poliéy — which involve a large numher of powarful
departments -- bhave yet to be established. foiicy formulaticr and
coordination havg fallen partly to the Council on International Eéo«
nomic Policy (CIEP) and partly to the Mational Security Council --

a system that satisfies virtually no one. At the present time nost
economic intelligence reporting and ;nalysis are done by the Central
Intelligence Agency., whose work in this area is highly regarded throush-
out the government. In view of the lack of anv consensus about the
appropriate U.5. government organizational structure and procedural
arrangements for dealing with foreign economic policy, it would be nore
sensible to bulld upon the present arrangements for economic Intellirence

‘than to malke any major organizational changes. One procedural arrange-—

ment. that might be appropriate, however, would be to make sure that
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and for the latter body (as well as departments outside the intel-

lirence commmit};) to have the authorityv to task the intelligence

community. (pp. 47-51).
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The development of the Cold War and the withdrawal of the European
colonlal powers from Asia in the late 1940s made it clear to American
leaders that the United étates would be drawn into a deeper and more last-
ing involvement in world affairs than had ever been the cése in peacetime.
During World War II the hastilly expanded U.S. dntellizence organizations
had given top priority to Germany, Italy, and Japan. Thus, liﬁtle was
known about America's principal adversarv, the Soviet Union, or about the
vast array of new nations stretching from North Africa throuch the Middle
East and the Indian subcontinent to the South China Sea.

The confusion and uncertainty about the appropriate foreign policies
to adopt regarding the bewlldering series of problems facing the United
States w?I:eintensified by the lack of institutions and procedures wirhin
the U.5. government necessary to formulate and execute an effective policy.
President Roosevelt's highly personalized and informal style of leadership
had obvious deficiencies and was, in any case, not congenial to his sue-
cessors, Instlitutions and procedures had to be established which would
enable the President to bring together the key U.S. officials who dealt
with the various aspects of foreign policy’to consider the relevant facts,
appraisé American interests and weigh alternative courses of actions,
make the necessary policy dccisions and see that they were carried out.

These needs led to the creation of the National Security Council and
the Central Intelligence Agency in 1947. United States political leaders
recognized the need for government departments with policv resnonsibilities

to retain a capacity for intelligence research and analysis, but they

decided that the task of providing much of the reporting and analysis needed
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and thus no departmental positions to defend. Thus the former Research

and Analysis branch of“'OﬁS-SB which had moved into the State Department after
World War II, was transferred to the CIA. A growing effort was launched

to collect information gf all kinds in Fastern Europe, the Soviet Union,

the Far East, and the former colenial territories. Inférmation that would
be needed if war broke out received priority._ However, the paucity of
knowledge on the world abroad meant that almost any iﬁformatioﬁ seemed
valuable, and thus a vast collection process was set up to gather data on
everything from factory locations, road and_rail networksj?gtade relations.
to the strength and attitudeé of various political forces in far-flung
countries. Arrangements for basic research, current reporting, and long-
range estimating were éstablished, and extensive efforts were devoted to
thinking through and working out appropriate arraﬁgements fof tﬁe utiliza—
tion of intelligence in the policy-making process. Intelligence has had
its successes and its failures over the years, but even 1ts critics acknowl-
edge that it has and will ;ontinue to play/?:nortant role in American foreign
policy. .

It is simple to state the formal respounsibilities and to describe

the work, varied énd voluminous though it }s, of_the U.S. intelligence
communilty In the area of intelligence production. It is to givé the policy
makers judgments as to what the situation actually 1s in the worl& at any
given time, what it will be in the future, and (to a deﬁree) wvhat the impli-
cations of such judgments are. To carry out its responsibilities thé U.s.
intelligence community has becomé one of the largest consumers and producers
~of dinformation in the world -- and thus in history. It gathers.masses of

facts, rumors and opinions by reading everything from foreign newspaners

"and the translations of forelgn radio broadcasts to the cables of U.S.
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taken by satellites to the information in Intercepted radlio messapes,
Selected pieces of thi§<information go dircetly to policy makers in their
orlginal form, but much of this data goes no farther than the intelligence
analysts themselves. Tﬂ; intelligence organizatlons, after evaluating and
analyzing it., regularly produce a variety of reports (National Iutelliéence
Estimates, daily and weekly intelligence journals, special memoranda and
various studies in depth) and send them forth to éompete for the attention
of the overburdened and harassed policy makers. These reports deal with
affairs ih countries as far ép;rt as.Albania and Zambia and with subjects
ranging from the prospects of an insdrgency movement in Iraq to the impli-
cations of Soviet research and development efforts for.Soviet'weaponry a
decade or more hence.

The resnonsibility for political aralysis hnq grown as new nations
have been born, and the need for such analysis seems unlikely to diminish.
The amount of effort devoted to scientific intelligence has increased many-
fold in the last fifteen years. In view of the seemingly inexorable march
of science in the industrialized nations and the grow;h of the scientific
capabilities of some of the new nations, the tasks in this area are likely
to grow in importance, complexity, and voluﬁe. The need for accurate
knowledge of the mllitary forces of the major powers has always been sub-
stantial, and despite a somewhat reduced U.S. involvement in the affairs
of other continents it remains Jmportant to know the military capabilities
of dozens of countries. Even today the U.S. intelligence community's efforts

are focused heavily upon military considerations and toward discovering and

evaluating potential military threats.
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old responsibilities significantly -- a trend that presents growinz problems
in a time of fiscal stgiﬁgency. These new tasks.ar; mont striling in the
.area of economic intelligence, for the international trade and monetary
upheaval of 1971 and the.oil crisis of late 1973 highlight a major shift
in the focus of American foreilgn policy in recent years. This is the grow-
ing importance of international economic policy relative to the traditional
security concerns that dominated U.S. foreign policy for ﬁearly three decades
after 1941. The decline of American economic predominance by the late 1960s’
as a result of more rapld Western Furopean and Japanése economic growth wag
one factor in this change, and the growing dependence cn imported raw mate-
rials (especially petroleum) added another element. These trends have not
only undermined the structure and procedures of the International monetary
and trading systems that made possible the great postwar economic procresg,

but have also-raised serious questions about the likelihood of a worldwide

depression and about the economic viability of the resource-poor underdeveloned

-

nations. Thus the intelligence community must grapple with the analytical

SRR N . e
problem of 1ikelef%gn§§_in_g,$, dependence on imported oil’, the uses likely-~*

el

to be'made by the oil producers of their new wealth, and the ability 65 the

international monetary system to deal with new pressures. Intellipence

appraisals of the strengths and likely courses of action of such men as the

Shah of Iran and King Falsal of Saudi Arabia~are of critical importance,

as are judgments about how they would react to variocus U.S. courses of action.
Finally, intelligence organizatiohs have the task of weaving judgments

on political, economic, sociological, military, and scilentific matters into

an integrated and éomp]ete view of an area or an issue. This is as difficult

and complex as Integrating the modes of thoughtvand expression of the polit-

ical sclentists, historians, economists, ﬁilitary strategists, and sclentists
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of theAfgggggggxnge_uifiﬂtelligence permeates the g%%ire foreign policy

process. Intelligenceagﬁtivities cost several b1lllon dollars amnually,
and intelligence judgments influence decisions involving the spending of
even laryer sums énd, on occasion, concerning war or peace.

Two developments have increased the difficulties facing Intellizence
analysts in recent years. The first 1s the growing complexity of Amegican
foreign policy. Intelligence organizations operate most easily when the
International system is stabie and thelr govermment is pursuing a clearly
defined and well-articulated foreign policy. These conditions were charac-
terlstic of the period when the Cold War was at its height, but.they hﬁve
been less true for several years. fha strength of -America's principal
adversaries and allies (except the United Kingdom) have increased relative
vo that of the United States, and so has thelr freedom oflaction in certain
areas. Tﬂé U.S. remains in an essentially competitive relationshiv with
the Soviet Union, but the policy of "détente' injects elements of cooperation
 in€o the relationship -~ elements which will grow if the policy 1s successful.
This not only creates new intelligence requirements, such as monitoring
arms control agreements, but also complicates the task of appralsing Sovigt’
policy. The same 1s trua regarding China, with whom U.S. relations have
shifted even more dramatically, and whose éolicies have fluctuated sharply
in the past. And the rise of terrorism and drug use have resulted in new

demands on the intelligence community for analysis as well as collection of

information. | B e e

o

The second develovment 1s the {Information and knowledge explosion, .~

The growing interdependence of nations means that a particular event may-
have very serious secondary and tertiary consequences which are difficult

to trace out in advance. New techniques and equipment for processing and

Ay i 3808 3 1o e A RO P bo B 05 00580 08boag vavs they
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than any individual can digest. Jobs are then broken up and greater

specialization ensues, g;t this increases the dangers of parochialism
in cutlook and creates new problems in cobrdinating the work of speclallsts.
Moreover, ﬁeither "intelligence" nor "policy making” exist in diss
embodied form. - They represent the work of men and women, who are botg
supported and constralned by the institutions which employ them. Loyalties,
amblticns, emotions, values, dedicﬁtion, and vested interests are Involwved
in ways difficult for the various individuals themselves to disentangle.
Thus it is hardly surprising that the relationship betwveen intelligencé and
policy méking ~=- and hetween intelligence officers and policy makers of
various types and in many different situations ~- 1s a difficult and complex
cne. Major-General Kenneth Strong, long a senior officlal in the British
Intelligerice structure, has commented:

The relationship between Intellipence officers and
policy-makers is of course difficult and complex.
The generally accepted view that it is the duty of
the Intelligence officer to 'give just the facts,
please’ has little relevance in a modern governmental
structure. In the first place, the facts are often
“such that the policy-makers are unable to interpret
them without expert advice. Secondly, and obviocusly,
the cholce of facts 1is critical, and the Intelligence
officer's decisilon as to which facts are relevant and
which should be presented to the policy-makers is often
the major initial step in the decision process. This
cholce between the trivial and sensational, between
the unpleasant and pleasing, is by no means as easy as
it may appear. Intellicence offlcers are human, too,
and the temptations to prepare a logical story or to
serve personal prejudices cannot be overlooked, espe-
clally in areas where the facts themselves are often
in some doubt and the Interpretation of them is as
nuch a matter of opinion as of logic.

On the other hand, there is a frequent temptation forx
policy-makers to use Intelligence data selectively to
sult theilr own preconceived judgments or political
requirements.
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as central as a featurgﬂgf the American systém és is that between Executive
and Legislature, nor is it as complex as the'militarywcivilian relationship.
Nonetheless, it does raise important issues, but these have received rela-
tively limited study. This is partly due to the fact that the relationship
in its present form is only a few decades old, but also stems from the
secreey surrounding intelligence activities.

However, before examining the relationship itself and some of the
problems it poses; iﬁ is useful to discuss the sources and types of data
that intelligence is based upon as well as the brganizations'within ﬁhe

U.S. government responsible for intelligence production.

Lo Row Matecrial of Intellicence Production

Intelligence is a term which has different meanings for different
people. It-has come to mean not only information on forelgn countries
which has been collected and evalﬁated, but also sometimes refers to
counteresplonage and covert operations as well as esnionage. At tlmes
intelligence is used to describe a process, and at other times to describe
a product. Perhéps the most useful definition for the purposes of this
paper is a modification of the one found In the Dictionary of the United

States Military Terms for Joint Usage: Intelligence is the product

resulting from the collection, cvaluation, and analysis of all available

information which concerns foreign nations oxr activities, and which is

immediately or potentially significant to planning and decision-making.
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concerning prasent conditions, trends, capabilities, and intentions of
foreign countries and égﬁups within them. There are, of coﬁrﬁe, degrees
of knowledge —— or rather degrees of certainty about knowledge. Some
matters are known. Others may be unknown but (at least theoretiéally)
knowable with a high degree of certainty, such as the size and character-
istics of the Soviet strategic forces. It is the task of_the intelligence
community to gather and Interpret such facts. It is also possible, through
studying the Soviet research and development effort, its indust;ial produc—
tion cébabilities and performance, and its general foreign policy, to pro~-
vide fairly rellable estimates -- i.,e., those within reasonable ranges ~-—
of ﬁrobahle trends in Soviet mllitary posture for the next several vears.

Other matters are not only unknown but unknowable. TFor example, it is not

between Greece and Turkey at a particular period in the future because this
depends upon the interaction of many contingent events as well as on the
intentions of leaders who probably have not made up their minds over what
course they will follow. Thus one of the important but difficult tasks
facing the intelligence officer is to indicate the degree of certainty (or.
uncertainty)_he_attaches to his conclusionéﬂ

@fIntelligence can also be cateporized as either stratepic or tactiééi}
(Couﬁngiﬁtéiiigenée, or actions designed to counter the operéﬁidﬁ§”ggﬁforeign
intelligance services, 1s basically a police function. WYeither counter-—
intelligence nor covert operations will be considered 1in this paper.) Strate-~
gic intelligence involves knowledge of the capabilities and intentioas of
foreign powers which 1s required by United States leaders for making plans and
decisions regarding national security and forelgn policy. This includes

intelligence on current developments as well as long-range forecasts on polit-
Approved For Release 2005/11/23 : CIA-RDP80B01495R000900060002-8
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ical, ngljtary econ and scientific trends in fc ~fen countries.
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“Tactlcal (or cenarrmental) intellipgence is so designated hecause 1t involves,

'in the fquL instance, information nceded by a military commander or a diplo-

mat in order to conduct his own operations. Yet it guickly hecomes clear

that there is no dividindg line between tactical and strateglc intelligence
when we see how a single fact —- the placing of_Soviet army units in East
Cermany on the alert ~- would be tactical intelligence to the U.S. ﬂvmy
comnander in Germany and strategilc inteiligence to U.S,., leaders in Vashincton.
With this limitation in mind, this paper concentrates on ctrateglc or national
intelligence.

The information that Is collected for processing and énalyzinq by the
intelligence community comas from a varilety of sources ranging from the
mundane to the esoteric. Since the importance of different sources varfazs
with the country being studied and the 1ssue under ugnsidefAtion, it is
difficult tqurovide a ﬁeaningful stétement of the importance of each type

of data in the over-all intelligence process. The conments made on this

‘matter should thus be regarded as no more than very rough orders of magnitude.

A basic source of information for intelligence production is material
which is open and in the public domain. This includes newqupér and magazine
articles, scholarly journals, books, open radio broadcasts, and the publishéd
documents of foreign govermments and international organizatioﬁs. These
are important sources of information on Communist as well as non-Communist
codntries in many fields —- although seldom concerning Communist military
affairs. Open sources tend to be of more importance in developed or semi-
developed countries than in those parts of the world which have only rudi-

mentary medila facilities and statistdcs-producing systems. Ferhapé’éo—zs

"

per cent of the information used by the intelligence éommunity cone from

open sources.
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civilian officials of U.S. government agencies (excluding CTA) statiloned
abroad. The most impofgant of thege are the reports of the Foneign’
Service Officers in embassies and consulates, but also included are the
reports from U.S. aid missions, attachés from the Treasury, Labor, and
Agricultural Depgrtments, and USIS personnel. The cables and dispatches
of Foreign Service Officers, containing as they do the results of con-
versations with high local government offilcials (as well as ba;kground
studies) probably are the most important sourcesof political information
available. Many extremely useful economic studies also come from American
officials, who integrate open source material with infOﬁmation picked up
in their discussions with local offilcials or provided by local goveraments.
0fficiel reporting probably also provide§f20~25 per cent of the toﬁal
mgterial that goes Into the intelligence process.

U. S. military officials stationed abroad (either as military attachés
or as MAAG personnel to oversee the distribution and use of U.S; military
equipment) and routine militafy operations of U.S. forces abroad also pro-
vide information thfough theilr official reports. Naturally, these reports
deal laréely with military matters. U.S. militarv officials provide much
more information on non~-Communist than Communist forces. The operations
of.U.S. forces abroad may provide information on the capabilities of allled
forces, as when jeint maneuvers ave held. They may also stimulate actions
conn the part of Comﬁunist forces which provide useful information through
technical collection methods, a matter that will be discussed shortlw.
Considerable tactical intelligence is obtaineé from these sources, but

probably only about 10 per cent of strategic intelligence originates with

them -~ although this figure increases sharply in wartime.
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The final source of information collected by human as against tech-

nical means is that ohbtained from clandestine collection.® This has baen
-declining for many decades for a variety of factors. Weapons have hecone
s0 complex that few spiles could evaluate a modern alrcraft even if they
examined it. FEven a scientist watching a nuclear-exploéion can tell less
than an acoustlc-listening device thousands of niles cway. Moreover, many
societins have become so complex that they must publish Iincreased amounts of
Information 1if they are to be managed. This process has gone very far in
fhe open democratic countries, which automatically reduces the potential
role of ;he spy. The police organizations of the Communist countries, espe-~
cially the Soviet Union and China, make these societies extremely difficult
to penetrate. However, the death of Stalin and the Sino-Soviet split have
forced Soviet leaders to cowpcte for the 2llegiance oFlforejgn Communi. st
parties vy providing information on Soviet thinking and policies. Thus
soma succcs%whus been obtaiged against Communist countries by recruitment
of agents from the Communist parties of non—Communist countries. lowever,
there Is always the danger that a seemingly gfood source will turn out to
be a double agent, who has provided some good information to establish his
credlbillty in order to mislead at a crucial point.
_ ,
Nonetheless, agents can sometimes provide the missing pileces of information

that make it possible to answer key questions. They can be an important

source of information on the intentions as distinct from the capabilities of

a foreign power. However, as governments become larger, more complex, and
more bureaucratic, the amount of information that any single agent can provide
is limlted by his contacts. This is why such importance is attached to secu-
ring an agent close to the center of power, who can provide a'broader and

more inclusive plecture of the blans and policies of his government. The -
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and official contacts with the non-Comnrunist industrial powers have made
agents most useful in the Third World cowntries, which are usually
not the primary concern of American forelgn policy. Probably no more

. cormunity
thank§ per cent of the total Information used by the intelligence/comes

from clagsical espionage operations.

Since World War II ﬁechnological collection methods Hé&;“iﬁqze@ggd L
and together these probably account for ewer a_third of the total informatidn.
rapldly in scope and diversity,/ The scientific and teclmological revolution
of recent decades has not only‘made 1t possible to dmprove collection tech-
nology dramatically, but the increased power and range of modern weapons
have madé them more vulnerable to techrological collection methods. - The
“power of nuclear explosions can e detected around the globe, ICBM sites
can be observed by aerial photography, and a missile being tested emifs
signals over the course of its several-thousand-mile flight that cen he
picked up hundreds or even thousands of miles away.

Before discussing those types of technical collection which have

arisen and grown in recent decades, it should be noted that there has been

™\
\

some decline in the importance of the oldest form of intelliéénce éoilected
.by te;hnological metﬂéﬁsh\wyhis is_gpmmunicg;ionsyintelligegge (COﬂIMT),‘
which became a major source of intelligenc; after the advent of radio
communications. The success achieved by the United States in breaking the
Japanese codes before World War II was a major factor behind American success
in the Pacific War -- just as U.S. failure to utilize such intelligence made
possible Japanese success at Pearl Ha?bor. |

The reason for the decline in Importance of this source ié that the
senders have come out ahead of the interceptors in the never-ending struggle
to encrypt messages so that they cannot be deciphered. Secure.systems have
come to characterize not only the advanced nations -- non-Communist as well

Approved For Release 2005/11/23 : CIA-RDP80B01495R000900060002-8
as Communist -- but some of the developing countries as well., At the same



. r

Approved For Ré‘l'eése 2005/11/23 : CIA-RDP80B01495RQQ0900060002-8
time, the volume of messages is so great that unbreakable systems are not

practical for all communications, evuin in the military area. Human and
mechanical errors are sometimes made which make not only individual messages
readable but, in at least some instance5>can lead to the breaking of a sys-—

~

tem. And communications security inevitably declines cénsiderably during
the disarrey of war., Filnally, 1t Is not necessary to be able to read’
messages to obinin valuable information from them by means of traffic
analysis. Communications betwsen two polnts Indleate there ig a comnection
between them; i1f what is taking place at one point is known this may provide
a clue to the activities of thé other. A rapid increase in communications
between headquarters and & fleet at sea could mean an operation was about
to take place. While most intercept actiVity can be carried out at a
distance from the target country, it is sometimes necessary to bargain in
order to secure listening posts within friendly countries adjacent to thg
target area; The host country quite naturally tries to extract a high
price for its coopervation.

There has been a rapld rise in the importance of electrqnic-intelligence
(ELINT) in the past few decades. This involves the interception §f radio
waves of a non-communications type ~~ from radars and from new and sophisti-
cated weapons being tested. Radars must continually be in operation if they
are to be useful, and there are few countermeasures that can be taken to
malntain security. Locating the radars and determining their characteristics
often involves sending planes or ships close to a country's horders —-- sometimes
approaching them as 1f one intended to penetrate national boundaries, which
can increase ténsions and occaslonally lead to international incidents.

When certain types of new weapons are tested they are equipped with instruments

which measure their performance and transmit the data to test sites by radio

Approved For Release 2005/11/23 : CIA-RDP80B01495R000900060002-8



14,

Approved For R&Nase 2005/11/23 : CIA-RDP80B01495RA80900060002-8

telemetry. Interception of these signals -- which can sometimes be done
at great distances ~- can provide importantwinformation on the character=
™

istics of the weapon. Anothcr type qf ELINT 1$ the use of radars to
monltor the actual flight of a m1331]e\(RADINT)i which also provides
S

-

valuable information on the pattern of test firiﬂﬁv. )

The advent of nuclear weapons with their tremendous power brought
into being speclal types of tecﬁnical vecelvers vwhich detect the shock
waves carried through the eaxth and alr provide information on the locatilon
and slze of the explosion —- seilsmic and acoustical intelligence. Recprd—
lngs of electrowmagnatic waves énd collection of radioactive débris_provide
other types of information, including the nature of the weapon. Since all
tests —— except those of China and TFrance -— have heen carriea out under-
ground since 1962 the possibility of collecting such radioactive debris
has declined.

Whaﬁever the dmportance oﬂe attaches to the above technical collection
methods, there is widespread agreement that all are overshadowed by imagery
or photographic intelligence. 7This provides useful scientific, economic
and military information on the Communist dountries that is nﬁt aﬁailable
from other sources. It can even, by detecting the pattern of weapons
deployment, provide c]wés to political iIntentions. While photoreconnaissance
was performed by aircraft in the past (as is to a limited extent even today)
the plane has largely baen displaced by the satellite. There are two advan-—
tages possessed by the satellite: (1) it can photograph a nmuch wiéer.area
much moré quickly, and (2) the legality of satellite overflights is now
widely accepted. Indeed, the SALT agreements signed in 1972 specifically
stated that nedther side would interfere with national technical means of

collecting information to verify compliance with the agreements.
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Photoreconnaisance, while sometimes hampered by cloud cover, also
has the virtue of a high degree of reliabilitv as long as the film 1s of
readable quality. Arns control. aprecments would have been impossible with-
out it. Both.photographic and ihagery intelligence also provide important
information on the 1ocat;on of natural resources, industrial facilitigs
and on agricultural patterns. (Hew types éf sensors wihich can detect
crop troubles or failures have been installed in some satellites, and the
Earth Resources Technology Satellite Zf??§7’provides new cagabilities for
detectlon of raw materials of various tvpes.)

The most striking characte%istics of the raw information gathéred by
the collection process are its vqlume and its variety -~ both as to tvpe
and to quality. ﬁilligns of words of open source information, tremendous
mmbers of intercepted radio communications and telemetry sdgnals, thousands
of reportsufro# U.S. officials abroad, seemingly endless rolls of nhotog aphs,
and smaller numbers of aéent reports reach Washington regularly for nroces—~
v"gkging and transmission to intelligence analysts and policy makers.r Some of
this, such as open source material, requires only routine categorization
and transmission to the appropriate analysts. Other materlals,such as tele-
metry signals and most satellite,photograp@y, must be examined by specialists
wilth esoteric technical skills before being sent to analysts. Material col-
lected by one agency or department 1Is generally distributed throurhout the
intelligence community, although some information that arises out of opera-
tional activities of the various departments is held much more closely.

(Some critics have charged that collection drives the system rather than
the other way around, and that masses of information are collected simplv
because it‘is technically possible to do so.) While this probably is an

overstatement, the task of guiding and controlling the collection process
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collection systems now under development become operational and greatly
increase the volume ofhgata ohtained, .

An unending probleq(for the dntelligence community 1s that of evaluating
the quality of information collected. How reliable have a particular agent's
reports been in the past, and does he have access to-tbe tybe of infoymation
in a particular report? Is the foreign minister of a particular country
telling the U.S. anbassador the truth when they talk or, more realistically,
how is he mixing the truth with statements designed to entlice or mislead?
Does an upsurge of unreadable communications between two points indicate
that an operation 1s about to begin, or.is it an attempt to.confuse or
mislead people in the National Security Agency enzaged in traffic analysis?
Are the statistics of‘agricultural production given the U.S5. by a foreign
government accurate? If not, is it because their statistical techr'coos
are inadequate or because they want to create a particular impresgion?

Some of these questions can never be answered with certainty, but meticulous
-eross—checking and comparison of reports from many types of sources dealing
with the same subject often enable the processor or the analysﬁ to reduce

the uncertainties substantially,

’

The Structure and Production of the Intellisence Community

The "production' of the intellicence community ranges from oral inter—
pretations.of a particularrevent by a single analyst in response to a policy
maker's informal query to the formal nrocess involved in drafting and coordi-
nating National Intelligence Estimates (NIFs) and having them approved by the

United States Intelligence Toard (USIB).* Much of the production avpears in

USIBE 1s chaired by the Director of Central Intelligence. JTts members are the
Deputy Director of CIA (representing the Apencv) the directors of the Defense
Intelligence Agency (DTA) and the National Security Agency (NSA), the Director
of the State Department's Dureau of Intellligence Research (INR), and the heads

o z:SA%@EZ%%&for“ﬁele%%%i%‘dsﬂﬁ/ii“’C?AQRDHB‘OB”J1I495%‘003%6%%T)? v. The heads

1fence units of Army, Navy, and Adr Force are not official
memhers of the USIB, but they attend the meetings and can dissent from ics

s -
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vrltten form, but oral briefings occupy an Important role in the system,
particulariy in the Defense Department.

Primary responnib{iity for preparing Iintelligence reports and estimates
for the policy makers rests with the Bureau of Inteliigence Research, the
Defense Intellicence Ageﬁcy, and the Central Intelligence Agéncy. The effort
of the Kational Security Agency rvesults largely in the publication of indivi-
dual messages -- or collection of messages ~n.on specific topics, although

1ts reports sometimes combine thig information with material from other

! .

sources. - The intelligence units of the military services concentfate largelw,

]

“ (though not entirely) on tagtical intelligence matters of interest to thelr ‘i
‘\Pﬁ§t%cqlar services. The production of fhéMFEI and AEC consists larzely

of specific reports dealing with their special responszibilities, while the
intelligence unit of the Treasury concentrates on collating and summarizine
intelligence produced elsewhere for use by Tfeasury and other offirielsg
.concerned with international economic matters.
| The Central Intelligence Agency has the prineipal responsgibility for
producing national intellipence, especially for the President and the NSC
apparatus. The National Intelligence Officers (NIOS) are technically under
the DCL as head of the intelligence comnmunity rather than as director of

the CIA, but they are more a part of CIA than of any other organization.
(Most of the NIOs are from CIA, although State énd NDafense Department people
are also dnvolved.) HMost of the regular current intelligence production is
carried out by CIA, which produces two daily intellipence publications, a
weekly intelligence review, an econonic intelligencs weekly, and a weelly
review of international oll developments. However, much of the nmaterial
published in the daily publicatlons, and some of the weekly material, is

coordinated with the other members of the intelligence community, who can;

reglstAppnoyechEer Release 2005411231+ GIA-RRRSEBOI45R00090006Q092:8 c part
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of the responsibility for economic intelligence has ccme to rest with CIA.
Originally its responsibilities in the economic field were confined to
research and reporting‘;ﬁ.the economles of Cemmunist countries Cincludihé
their International ecomomic activities) but over the years they have
expanded to include virtually all parts of the world. CIA does extensive
regsearch on military affairs -- chiefly involving Communist countrieg --
which overlaps the work done in thzs Defense Intelligence Agency. Over the
past two.decades the Agency has beéome a leader in the field of scientific
intelligence, both as regards gnalysis and reporting on scientific trends
abroad and in developlng new technologies for information collection.

CIA has several inmvortant strengths, but has also suffered from two
weaknesses ..  Since intelligence activities —- collection, research, analvsis,
and reporting -~ are its major function, its senior pe9p%e can devote most
of their attention to such matters. Its anal&sts are freer of pol? 3 nres-
sures than those of other intelligence organizatiéns, which makes it easier
to maintain objectivity. It 1s not bound by Civil Service rules, which
gives its greater flexibility on personnel matters. And it has less problens
maintaining continulty of expertise than do other intelligence oraanizations.

Its first weakness ~- and it is difficult to know how serious this is —-
results from the unwillingness of some people to work as analvsts for CIA
because they do not want to be involved with an orpanization WhiCﬁ'carrics
onn covert operations. The second, and nerhaps more important, weakness
involves 1ts distance (both organizationallv and phvsicallv in’view of its
location at Langley) from the policy-making process. This is a particularly
serlous problem in view of the lack of systematic guidance by the policy-

makers that has characterized the relationship for many years. The National

Intelligehée Offlcer system is one attempt to remedy this. The institution
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of a dally CIA briefing of President Ford should be valuable in helping
" ba
CIA keep in touch with matters causing concern and likely to/the subject
F £ '
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The activities of the Defense Intelligence Agency (DIA), which was

-~

established in 1961, range from basic research to current réportinﬁ. DIA's

of important decisions.

efforts are focused principally upon the military capahilities of potential
adversarles ~~ especially the Communist éountries. Yet it must be ﬁrépared
to deal with many other matters as well, . - <+ ranging from the outlook
for Sino-Soviet relations to whether a natural disaster in a particular
country is serious enough to wérrant the dispatch of naval vessels or air-~
craft for relief operations. It devotes a major part of its effort to
briefing senior civilian and military officials of the Department of Defense.
It must also provide Intellipence for planning and overations to the Joint
Chiefs, provide intelligence supbort for the‘Secretary of Defense, and

take part in the preparation and coordination of national intelligence.

| DIA faces a number of éerious problems which limit its effectiveness.
It can he tasked by so many separate veople and organizations -~ the Whire
House, the Secretary of Defense, the Joint Chiefs, the heads éf the military
services, and others —- that it is difficult to plan its activities in an
6rderly and efficient manner. Intelligence still has a low status in the
nilitary services,and only the Army has deslgnated intelligence a career
track, This hampers DIA's ability to secure its share of the best officers,
a problem complicated by reluctance of many officers to serve in an organi-
zation not part of their own service. Personnel tyrnover 38 high anong
military officers, and civil service rules limit management's ability to
raise the standards of performance. The inherently hierarchical nature

of the military establishment creates a milieu in whieh it is difficult for

specialAnproved,bes Release 2005/11/23 CA-RLR8QEA149aR000900060002-8 esp.ecially

on issues involving service or departmental interests or nolicias.
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A numher of efforts have been made in recent vears to miticate these
problems. DIA has experimeﬁted with new methodolopics in some filelds, A
Directorate for Fstimates was set up so thatfsome‘annlysts_could concentrate
on longer-term problems with less pressure to respond to current developments.
Ffforts are underway to\give cilvilians greater résponsibility in certain
areas so as to be able to attract better people and to assure greater con-
tinuity of expertise. DIA no longer publishes its own daily intelligence
bulletin (although it still produces a weekly review) but instead sends out

- its individual reporfs as they are prepared. These measures should result
in some improvements, but in view of the nany nroblems facing DIA it will
be difficult to achilieve a substantially better performance.

INR is the smallest of the major production units. Its production
efforts are concentrated in two areas. The first is intellipence reports
that service the specific needs of senior State Department policy makers.
These aré of ten short repérts focused on  very specific developments or
.issues of current interest. The second is its involvement in the coordination
of current intelligence reports and NIEs produced in CIA. (In addition to

its production activitigs, INR 1is responsible for apnraisinp proposed covert

operations and for m@naging the external research nrogram of the intelllgence

wa%/%iﬁylt\) If the

?14

AL

gécretary of State is a domiﬁant figure In the héking of

“ foreign policy -— and has confidence in the leadership of INR ~~ the organization
can play an lmmortant role, for its proximity to policy-making officials enables
it to focus its efforts on those matters of intense concern to senior officials.
However, it has two weaknesses: (1) 1ts limited resources, which make it impos-
sible to assemble a staff sizeable encupgh to deal with the range of issues
confronting the U.S, government, and (2) its traditionally low status in the
State Departﬁent (especially among Toreign Service officers) and its'constant_

personn@pPEavadFor Relense 2005/11£23:5 GIARRDP8 0B IA00RA00800060002-8 op quality
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The size of the U.S. intelligconce community gives it considerable
capacity for research in depth, and also provides great strength for analyzing
and reporting during a crisis. At the same time, size also imposes limita-~
tions, for subtlety of thought about complex issues is seldom a noteworthy
trait of any larqe orgagization_ Thiz problem is compaunded when varicus
organizations conme together in order to coordinate'their judgments. Special
efforts are constantly required to see that significant . differences of
viewzare spelled out rather than c¢lossed over, and to make sure that unortho-
dox views and Individual insights are encouraged rather than stifled by the
systemn, «

One other point warrants mention. The vﬁrious intelligence organizations
are more cognizant of the work underway, and of the strengths and weaknesses,
of the others than was the case a decade or so ago. Less'compartmentalizatﬁon
has resulted. in somewhat easier and informal working relationships across
bureaﬁcratic lines, and this provides a measure of flexibility that does not
show up on the organizational charts with their inevitable emphasis on bound-
aries and hierarchies. Organizational rivalries and loyalties have by no
means disappeared, but on the whole fhe phrase_”iﬁtelligence community" has

now .
more substance/than in the past. Moreover:! a serlous effort has bheen made
to cxpand relations between intelligence analysts and scholars outside the
government. Progress has been made desnilte the reluctsnce of some scholars
to become involved with intelligence agencies. This effort warrants continua~
tion, not because outside scholars are more able than povernment analysts,

but simply because all possible sources of new ideas and different perceptions

should be sought,

Approved For Release 2005/11/23 : CIA-RDRSOBO1495R00090006000278



‘ - : 22,
Approved For R&efise 2005/11/23 : CIA-RDP80B01495RQ30900060002-8

The Role of Intellicence in the Policy-MMaking Process

Intelligence has four separate but related functions it must perform
if it 1s to play its proper role in the foreign policy decision-making process.
Its first and most obvious task is that of following events abroad and report-
ing on important dEVelopgents so as to alert policy makers to imﬁendiné op-
portunities and problems. A second task is estimating future develooments in
other parts of the world so as to reduce the uncertainties and risks facing
the policy maker. A third function also involves estimating, but in the
particular context of requests by ﬁolicy makers for appraisals of likelv
forelgn reactions to alternativé U.S. pollcies currently under consideratien.
The fourth inveolves monitoring conditions that could affect U.S. policies.
adopted or operations underway. Verification of compliance or noncompliance
by forelign goveruments of agreements, such‘as tﬁose on arms control, is an
important example of this type of activity. (Conveving judgments to policy
makers about when verfication is and is not possible hefore apreements are
made le a rélated aspect of this task.)

If the intellicence officer is to fulfill his essential functions, he
must perform four separate tasks. The first is providing guidance for thé
COllectinn‘proceSS, so that information is collected on the subjects that
the analyst nust deal with in his reports to the policy maker. The second
is to keep attuned to the concerns of the policy maker so that the analyst
can produce Intelligence that is relevant to forthcoming policy decisions.
The third is to produce high-quality, objeéﬁive, and relevant intelligence
reports and appraisals, something as simple to state as-it 1s difficult to
do. The fourth task 1s to convey his reports and estimates in a persuasive

manner, which is essential if the intelligence produced is to have the Impact

it warrants. ‘
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bThe policy maker also musﬁ perform several related tasks if the
intelligence officers aguthe types of intelligence needed lest the intel-
ligence officer be forced to operate in the dark -- both as to his own
production and in his guldance of the ccollectors. TFEstimating likely -
developments abroad is difficult sznough without having to guess at the
.needs of onae's own government. A second and closely related task is to
keep dntellicence officers informed nbt only of policles under consideration
but of actions and operations of the U.S. government. Intelligence officers
can hardly be expected to ilnterpret the actlons of forelgn govefnments sue-
cessfully if they are unawvare of U.S5. actions, promises, or threats that
may be influencing the decisions of other‘states. Third, the policy maker
must convey his evaluations of the intelliyenge he receives so that the
intelligence officer knows whether or not what he has produced is meeting'
the needs of the policy maker. There are obvious limitations on thé abtlity
of busy men to perform these tasks in a regular and systematic manner, but
if extensive resources are to be devoted to intelligence they are too imporfant
to bé ignored.

There would be widespread agreement shout the appropriate tasks of
intelligence officers and policy makers as long as they are set forth in the
abstract, as they are above, but everyone with any experience in either asncct
of the relationship would immediately add that reality is never as clear—-cut
as the principles would have it or aé neat as the organization charts indicate.
There 1s considerable friction and tension in the relationship, which stems
from personality clashes, organizational rivalries and conflicts, and different

views about how the tasks of each side should be carried out.
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There are two main views of the approvriate relationshin between the
intelligence officer and the policy ﬁaker. The traditional vilew stresses
that intelligence shouigﬂtell the policy makgr what he needs to know rather
than what he wants to hear. The relationship should be an arms—length one, sé
as to keep to a minimum the dangers of the intelligence officer's judghent
belng swayad By the views of the policy maker. The other view agrees that
the intelligence officer must be rigorously honest and independent in his
judgments, but stresses that if the former is to tell the 1attér what he
"needs to know'" he nust have considerable knowledge of the specific concerns
of the policy maker. Otherwise, intelligence work becomes the pursuit of
knowledge for its own sake rather than a carefully focused input to the
policye~maker's thinking and decision-making process. Even in the latter
case, of course, intellizgence is but oane input among many involved in a

' maker '
decision. * The policy/gathers facts and ideas from many sources, ard mnst
also be concerned with such matters as domestic needs and Cbngressibnal
opinion in coming to his declsionss
v officer

In theory the intelligence / does not put forward policy recom=-
mendations, but his declsions as to which facts are relevant and the way in
which they are presented can make a particuiar policy look sensible or silly.
His experiences will have lad him to have committed himself to certain views
of men and nations abroad, and he will have hié personal views on what U.S.
pelicy should be in particular instances. No matter how disciplined he is
in tyying to keep'his views about fofeign areas undor.constant scrutiny
and modify them if unforesecen developments indicate he should, he will be
hesitant to abandon positions to which he has committed himself lest he be
regarded as inconsistent. Yet the intelligence officer . who
becomes predictable risks losing his audience. No matter how hard he tries

Approved For Release 2005/11/23 : CIA-RDP80B01495R000900060002-8
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for his own views. Similarly,'policy makers sometimes exert pressures --—
suotle or otherwise =~ on intellirence officers to tailor their judgments
50 as to support existigg policies, and they cannot always aveid the
temptation to use intelligence selectively in order to secure support for
their policies from the public, the Congress,. and foreign governments.-
Even more delicate and complex strains arise when there is disagreement
among individual policy-makers or departments which lead scme to cite
intelligence reports as support for thoair positions and others to dowvnplay
the significance of such reports.

These differences should be kLent in perspective. Ore holding the
traditional viewpoint would agree that an intelligence organization should
be prepared to answer questions ahout likely foreign reactions to various
U.5. courses of action. fiow would North Korea react to the removal of U.S.
troops ffnm South Korea? Moscow to full U.S., diplomatic relations with
China? Other food-surﬁius countries to an increase ~- Of.the lack of an
increase -- in U.S5. food shipments to avert famine?) A person holding the
view that there must be continuing contact between intelligence officials
and policy makers would agree that the former should not tell the latter
which policy he should follow. Those holdihg the second viewpoint argue
that intelligence officers must be preparcd to take the initiative in seeking
out policy makers, salning admittance to their meetings, making known the
capabilities of intclligzence organizations, and in effect pushing the policy
makers to explain what their aims and vpolicies are and solicit their requesté
for intelligence reports. The areas of overlan between the two viewpoints

provide the basis for a working relationship, but the differences in emphasis

often produce sharp and bitter clashes. Such disputes constitute one source
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of centlinuing friction between intelligence officers and policy makers,
particularly when an intelligence failure or an unsuccessful nolicy creates
a major potential fracds.

Another problem is the tendency of some policy makers to regard themselves
as their own best inteliigence officers —-- at 1easﬁ on some issues. Few of
the. leading officials of the U.S. government would have fained such positions
of influence were they not possessed of considerable self-confidence. They
may still value intelligence reports, but they are much more raceptive to
specific facts and hard (measurable) judmzmants than to "soft" appraisals
of trends or possible noliticai developments. Mareover, intelligence "judg-
ments' often seem much less significant than the policy maker's owm high-

level diplomatic excharses or private conversations with foreign leaders ~-

especially if something as dramatic as a "hot-line" is involved.

S

. ) 4w ~ 7 N . Lol
This tendency has probably been one factor behind the trend toward pfns
7/

increased emphasis on cprrent intelligence feporting and the doﬁngrading
(though not the elinination) of longer-range analysis and estimates,//;nothef
factor has been the increased skepticism about the utility of policy planning
which, in the judgment of some criﬁics, is usually no mnore than én unimacing-
tive projection of the present into the future in‘a.way that conveys an impres~'
sion of predictabllity to policy that is impossible in a disorderly world.
Few people who have had anyv exﬁariencé in estimating or nlanning are

.unaware of the limitations inherent in such activities. Fonetheless, tﬁey
express serious concern about recent trends. Major resource decisions -=-

such as new weapons programs -- can only he based upon judgments, inplicit if
not expliecit, about the future. Unless foreipgn policy has a sense of direction

individual decisions are likely to oscillate with the pressures of the moment
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rather than according to a well-thoucht-out frame of r~ference or desien,
The top official can easily allow himself to be overvhelmed with dramatic
facts about current d;;;lopments to the exclusion of the less exciting
long-range think piece.‘\Modern methods of communicatioﬁé allow the Secre-
taries of State and Defense, or even the President, to be the country desk
officer in a crisis if he chooses to be. Thia happened in the Cuban missile
crisis, the Dominican Republic intervention, and the early bombing campaign
against North Vietnam. The record suggests that such a temptation should
be resisted.

How successful or unsuccessful have'intelliﬁence officers and policy
makers been in fulfilling their respective tasks in recent vears? More
important, what factors have been responsible for the achievenents that
one finds and for the problems that exist? The outside observer can make
only tentéfi&e judgnents, and runs the risk éf being unduly fnfluer.:? by
individual successes or faillures that have come to his knowledge. To gene-
ralize, however, three broad conclusions seem warranted. First, many of
the tasks are being performed in an inadequate manner. Second, the sit-
uation 1s better than it was a few years ago. Third, sﬁbstantial improvemants
are possible without major reorganizations or drastic increases in already
heavy workloads, although some changes in worling styles would be required.

Before expanding upon these judgments, several points -- or perhapsg
vieupoints of the author -- should be emphasized. First, success or fallure
in establishing a mutually beneficial intelligence bfficer—policy maler

relationship depends as much if not more on the attitudes of the officials

involved toward each other’'s role as on organizational arrangements, but the

procedures governing their relationship are of considerahle importance to
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the whole process. Poor organizations are a handicap, just as good struc—

tures are a help, but the baslc structure of the intellicence community at

the present time in the area of intellicence production is sound. Second,

different working arrangements are necessarv in dealing with different types

»

of foreign policy problems. Relations with close allies in an era of increas=|
ing interdependence require the participation of a larger number of civil f
servants, Foreilgn Service officeérs, and military officers than do relations 2 ‘
with adversaries; and the procedures for providing intelligence on different %ﬁ
subjects should reflect this, b

Third, the advent of a new Administration often results in particular
strains on the intelligence-policy making relationship. Even public officials
who have a proclivity to work through chaﬁhels in an orderly fashion are
affected by their personal appraisals of the individuals with whom thev deal.
When n&w_ﬂublic officials have an instinctive distyust of bureaucracy as such
there will inevitably be serious strains between policy makers and intelligence
officers. This happened during the early yéars of the Mixon Adwministration,
when senior men in both groups found it difficult to establish thg trust and
confidence in the other necessary for a productive relationshib. In this kind
of atmosphere, subordinate officials in thc’two groups who have worked together
in the past can only mitigate the damége. There are gsome signs of improvement
during the past year, but given the foreign policy challenges facing the
United States thére is no room for complacency.

Vhat' follows -is a brief expansion upon the conclusions regarding the
state of the intelligence-policy making relationship, tosether with a short

statement of what can be done to improve it. More detailed comments on these

and other points are contained in the final section of this paper.
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1. Tistablishing requirements for intellisence collectors - a task
that falls méinly te intelligence officers, but indirectly to policv rakers
as well -~ has always gééh a weak point in the process. Soms efforts at
improvements are underway, and these are discussed and appraised below.

2. The policy makers by and large do an uneven joh of providing ~
guidance to the intelligence comnunity and evaluation of the intellicence
product. Fvaluation in particular tends to he ad hoc rather than systenatic.
(Guidance varies over time; many rvequests for studies were made when the
National Security Sﬁudy Memorandum /NSSM7 procedure was first initiated by
the Nixon Administration.) Periodic requests for particular studies and
occasional complaints or compliments for a failure or a helpful avpraisal
are not adequate susbtitutes for a systematic effort in these areas. While
some studies are self-initiated, and much of the reporting of any large
organization is routine, a lack of guidancq can lead to an effort to ?Void

risks b roducing Teports on every nossible subject,~thus, overwvhelimine the
1A H o ) 5 [¥]

policy makeT with wvaper. Policy makers complain -~ with some justification —-
that they find intelligence organizationa unresponsive to some of their

o .

- requests.  (This is a particular complaint of middle-level policy officers.)

Instances cited are requests for analvsis of the personality traits cf foreinn

leaders, the Influence of bureacratic interest groups on the policies of

foreign nations, and the underlying goals and rationale behind such matters

as the Soviet strategic arms build-up. Complaints are also heard from sonme

;’
|

policy makers that intellipence organizations are extremely conservative in
experimenting with new methodologies or in hiring people with backgrounds

in new disciplines, such as the psychology of organizational behavior. Failing

e e A ST

S to get an adequate response, some policy makers gave little attention to

production guidance. :
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3. An even more serious weakness 1s the fallure of hiph-level policy
nakers to keep the intclligeuce commgnity informed of U.S., actions that have
been taken, high—level‘abﬁversations with foreion leaderé, and policies under
consideration. (This poses'a particularly difficult problem when some of
the basic conceptions abéut world politics and foreign policy goals held
by newly-elected leaders are quite different from the ideas of their prede~
cessors.) Under such circumstances the intelligence officer faces an extremely
difficult task iIn keeping attuned to the concerns of the policy maker -- as
well as appraising actions of foreign péiitical leaders. There are several
reasons for this failure. One is simply the pressurc of time on the top men
in the foreign policy establishment. This is a particularly serious problem
when one man, Dr. Kissinger, has more duties than any ona person can handle —-
Special Assistant to the President, Secretary of State, chief American
nepotiator In a variety of situations, and major spokesman on foreign policy
for the Administration in its dealings with Congress, the press, and the
public. Iloreover, no adequate delegation of authority is made for periods
whgn Secretary Kissinger is out of Washington. Another reason is his féar
of leaks -- not only to other countries but also to elements inrthe U.s.

- government with differcont vieus on'foreign’policy -— which would make it

more difficult to carry out his policies. (This problem of inadequate kn&wl—
edge of U.S. plans and actions is not unique to the intelligence community,
but affects other parts of the foreign policy comnunity as well. Indeed,

it is ironic that as compartmentalizafion has declined among intelligence

officers it has increased among policy makers.)
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4, In viewv of these problems, 1t is surprising that the quality of
intelligence is often quite good,. There are weaknesses, to be sure, but

the product often matches the work dome at the better universities and
private research establishments. (This does not imply that the dintelligence
community is more capable than the policy-making community, for one could
make a case that the content of American foreign policy has also heen good —-
e&en though neither group has made‘full use of the other.)

5. It is diffdicult to make any meaninmful generalizations about how
effectively and persuasively intelligence is presented to the poliecy maker.
Considerable flexibility is required on such matters and some is clearly in
evidence. Some policy makers are listeners and some are rcaders. Brevity
and a few specific conclusions are required for some policy makers on certain

subjects. In other cases much more detail and speculztion mav be appropriate.

Whatever the format and procedures, important intelligence should he nresented

X Y o cm,

in a way that can lead to discussion and questioning beforc decisions are

made so that the dangers of the policy maker misunderstanding the judgments

¢ :

(especially those expressed as probabilities) and the implications of such

intellirence are reduced to a minimum. The lack of such opportunities when

final decislons were being made -- as distinct from options heing set forth —-
was a weakness of the NSSM system. Moreover, the NSSM system was inadequate
when a érisis arose, as evidenced by the establishmént of the Washington
Spaclal Action Group (WSAG).

The Nixon Administration's dissatisfaction with the U.S. intellisence
community led it to make a number of changes in 1971, one of which was the

it i . o A e S e i . e s et S S e ey TP

#NSCIC members are the Assistant to the President for National Securitv Affairs
(Chairman), the Under Secretary of State, the Deputy Secretary of Defense, the
Chairman of the Jolnt Chiefs of Staff, and the DCI.
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The NS(&RP(?Q@%EO{W Seszqo‘gl“gltjve guldance and evalnation from senior

policy makers to the intellicence communilty. Despite Administration complaints
about the analvtic. quaiLLv of intellizence production and its relevance to
policy requivements, the NSCIC has remained a paper organization unused hy -

those who created it.

Without sugresting that regular utilization of the NSCIC —-— or something
much like it, with both consumers and producers of intelligence particinating
—~ would solve the complex problems and existing deficiencies in the jntel-
ligence-policy making felation;hip, it has the potential to improve conditions
congiderably if used intellisently. 1Its task i1s not to rrovide the wveek~hy-~
veek, study~by-study policy maker guidance to intelligenée organizations.
Rathear, it should focus on major long-term issues, specific opportunities
and deficiencies, and exam1n‘ttoq of the nrogeﬂurh used by each group to.

fulfill its functions.” For example, *ho NSCIC wmight exarine whether or not

the intellis ence communilty is dcvotlﬂp the right percentage of its resources

;e TO Soviet affairs, to_international economic affairs, and to snecific areas.

Is a major new effort needed in Southern Furope in view of the import anca
-~ and fragility -- of this area? This would require some changes in working

styles. Specifically, policv nakers would need to be less secretive and more

2

explicit about their Jonmer-term priorities and soals. (There are, of course,

limitations as to how much precision one can expect about long-term aims
given the periodic turnover at the top levels of the U.S. Qovernment, but
some improvements are possible.) Similarly, periodic and systematic efforts
to convey evaluations of the performance of the intelligence community would
make its internal efforts at improvement more effective. The high-level
officlals who are members of the NSCIC would have to rely on subordinates

for the detailed work necessary to make this body effective, but support and

dimctionAéE?énvég For Release 2008111725’ 8?/5% ﬁBﬁsdB%‘i%sh%‘b%%ﬁBBoﬁezlﬁf not he

unduly burdensome for busv officials.




Approved For Rglgase 2005/11/23 : CIA-RDP80B01495RQ£0900060002-8

Fey Issues dn the Tntelljcence-Policy Making Relationship

Establishing Requirements for the Collectors
q . :

There is general agreement that one of the weakest —- and most difficult
~- areas in the entire intelligence effort involves establishing requirements
for collectors 1in a systematic, efficient and meaningful mannaer., - There are
sonme pecple familiar vith the Intellipence community who believe that far

too much information of certain types are collected simply because it is

because
collectible and/someone somevhere has requested it ~- and who see the problem
’getting worse as technological capabilities increase, This probably grows
out of the "jigsaw puzzle’ syndrome —- the idea that somewhere there exists

a particular fact which, 1if available, would provide fhe answer to tha aralyst's
needs.

Proéedures havé been devised for levying iadividual specific requirements

' ' also ' :
on collectors. Arrangements and procedurcs have /heen adopted for deciding
whether or not o undertake a major collection effort on akparticular prohlem
or to buy a now technological collcctién.symtem. The latter types of decision
require major coordinated studies involving estimates of likely trends in
fbreign countries énd long-term American foreien policy priorities. Similar
types of apﬁraisals and decisions are necessary if difficult agent penctrations
are to be attempted 1in a usefﬁl manner.

The essential problem regarding requirements is that of devising a svs=-
tematic and periodic tasking of collectors in a way that uses increasingly
scarce resources for the most important needs. There 1is a major dilemna
involved here. If all the specific questions that the intelligence officer

\V/ (and the policy maker) would like answered are put into a list it would be

so voluminous as to offer little practical guldance. At the other extreme,
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a short general list'prOVides little real guildance te anyone. Vhat is
necessary is a coatinuous survcying of what is known to the intelligence
community, what it is 1;50fdnt of, and what glements of ignorance can be
reasonably eliminated. Then -- most difficult of all -~ it is important

to establish a priority regarding the importance of the facts that neeé

to be known and how much it would cost to learn about them. A particular
fact may be only of moderate importance, but 1f it can be learned at a

low cost it may warrant a high priority. Decisions must also be madelabout
the degree of certainty r&quired. For example, are the intelligence cémmunity
and the pélicy maker willing to accept 90 per cent certainty of knowing a
parfticular set of facts? The cost of acquiriﬁg such facts will be far less
than if 99 per cent certainty is required, for in wany cases it is the most
- sophisticated and expensive technology that must be used to eliminate the
last elementéﬂof uncertaintyl. Clearly these are decisions that shon1d be
made jointly by the‘intelligeppe community and the policy makefs. An effec-
tively operating National Security Council Intelligence Qommittee should bhe
able to provide some guidance on such matters.

Hajor quastions arise about why requirements have heen a general weak-
ness of the 1rt01119enc9 community and whatilq being done to overcome this
deficiency. There are a variety of reasons for past shortcomings. - Some of
them involve the inherent difficulties and‘complexities of the problem. The
problems can never be '"solved"; the most that can be hoped for is that they
are minimized. Jobs or requirements staffs often have had little prestige.
in the Intelligence community, and few of the best people have wanted to
work in this area. The requirements staffs have little authority over the

collectors, and must obtain high-level support on an ad hoc basis when they

are confronted with unsatisfactor ctor performance. Fina l%, collection
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is to some desree an opportunistic affair with an element of luck involved,
and collccfora in the field are tempted to work on the easiest rather than
the most important tas&gj HMoreover, the collectors themselves have a valid
complaint in that they are often not given adequate lead time by the intel-
ligence officers and the policy makers, who sometimes_fail to anticipate
their needs -~ a difficult task in an uncertain and fast-changing world.

One other structural weakness needs to be pointed out before discussing
efforts that are under way to Improve the situaticn. Requirements at present
éome under the general jurisdiqtion of a variety of committces of ths U.S.
Intelligence Board. Fach of these cormittees -- such as those dealing with
human collection resources, communications intelligence, and overhead recon-
naisance -- try to collect what is possible with the technology available
to them. What s needed is a more rigorous effort to organize and integrate
requirements in their entirety rather than onlv by individual techniques.

A number of efforts are under way to improve the collection guidance
process under the leadership of the DCI, who now has direct authority ovef
the chairmen of the USIB committees. One of these efforts involves the devel-
opment of the Key Intelligence Questions (KIQs), which are worked out by the
intelliigence community in cooperation with the USID committees, and are reviged
annually. Since this method has only been receutly adopted, it 1is too early
to evaluate its usefulness. Secure telephone lines have bean @siablished
between a growing number of U.S. embassies and Washington agencles, which
enable the intellisence analvsts and Ehe collectors to be in direct communica-
tion. Tfforts are also under way to make sure that nolicy makers as well as
intelligence analysts and collectors understand each other better. One of
the tasks of the National Intelligence Officers 1s to facilitate this dialogue.

These efforts to short-circuit bureaucratic hierarxchies are beilng supplemented
Approved For Release 2005/11/23 : CIA-RDP80B01495R000900060002-8
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by attempts to link collection needs and performance more closely to budgetary
and fiscal planning. Finally, an effort is under way to mesh tactical amd
national collection canabilities and needs. All of these activities should

be continued and institutionalized,

Guiding and Evaluatine the Reporting of 1,8, JFmbassies

Some of the most irportant infarnation_to reach the intelligence commu~
nity in Wéshington grows out of the reporting activities of U.S. embassies
around the world. This includes not only the extensive reporting by Foreign
Service Officers (FS0s) on pol%tical, economic, and social developments in
thelr respective countries and on the foreign policy of the governments they
deal with, but also reports by American attaché@'responsible for agricultural,
financial, labor, and military affairs. Other importént information arisces
out of fhe reports of AID Missions, USIS rosts, and Militarv Assistance and
Advisory Groups (MAAG) .
| Several obstacles exist to making this reporting more useful.and respon-—
sive to the needs of the intelligence community., The first is simply.a proh-
lem of understanding. To the typical FSO, intelligence is basically what is
collected clandeétinely by an agent ~- or, at the otherbend of the technological
spactrum -~ by advanced technological methods. The FSO seldonm looks upon his
reports as a part of the intelligence collection activities. Ie often points

e e
out that 1f he / regarded simply 2s an intelligence collector bv the local
govermment, wmany of his sources of information would drv up. Yet to an intel-
ligence analyst thé conversations of a U.S. diplomat with his foreign counter-
parts are a very important tvpe of raw intelligeﬁce, just as are the studies
done by the embassy personnel on conditions and trends within a particular

country. There is no point in trying to obtain an apgreed definition of what

5 ¥ . 2., Y, i 1 D as .
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personnel is an awareness that these reports do enter the intollirence
process; and more systematle training and evaluation of such personnel in
view of their inescapable role. )

At the same time, intelligence organizations need to remain aware that

and nurnosas of the U.S., smhassy personnel
Lhe activities/and intelligence officers only parcially overlap. FEmbassgy
reporting must sewrve many masters, Much of the work of the embassv official
will be directed toward munaging routine relationships between govermmenis
or —— if he is a senior official -~ negotiating important agreements'aﬂd
making foreign policy recommendations.

Even increased understandimg of these points would still lecave unresolved
the responsibility for guiding and evaluating the efforts of U.S. enmbassics
regardihg reporting for intelligence purposes. Onc ohvious improvement
involves devising a better and more meaningful requirement system, a subject
discussed Jdn the previous seciion. According to many people who have served
In embassies abroad, requirements lists are either so general as to be maaning-
less or so detailed as to impose impossible tasks. In ¢ither case ., thay
receive little consideration.

The DCL is examining various methods designed to foster closer links
between the intelligence community and U.S. gmbassy personnel as part of his
responsibility for coordinating the intellipence collection éctivities of
the government. He is considering the idea of sending an annual letter to
each embassy evaluating its reporting in an effort to provide guidance and
stimulate improvement. This is obviocusly a matter that raises some delicate
issues concerning the relationships botween the DCI and the Secretarv of
State. A letter stating that an embassy had done a good job in most areas

but needs to improve its performance on a few matters probably would not

create many difficulties. However, a really critical letter would 1in effect
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be an indirect criticism of the Secretary of Stata. For such a svstem to
be acceptable to any Secretary of State such letters'probably would have
to be coordinated Withﬂlgﬂ ~= in effeect, with IND —- before théy were sent.
If this system ig adopted, it might also be useful to reduire embassie:
to make a systematic appraisal of the quality of intelligence produced on
the countries to which taey are accredited. Such a pracﬁice, if ‘handled in
a4 constructive manner, would provide one element of evaluation of intellisger
production from the viewpoint of these "on the ground' and could encourace a

useful Washington dialogue with the fiald.

Policy Guidance to the Intellirance Community

One of the striking deficiencies affecting the role of intelligcence
production is the inadequac& of guidance by policy makers as to their needs,
This 14s a broad statement, and excepﬁions are easy to find. Nonethelesg,
complainfs on this point are heard too often to be ignored. Requests for
particular studies are made from time to time by virtually every policy -
maker, and regular reports (such as the National Intelligence Daily and
Natlonal Intelligence Iatimates) arc read -- at least pértially. One of
the responsibilities of the National Intelligence NOfficers ig to Solicit
fruidance, Severtheless, guidance is.too often ad hoc rather than systaematic.
The National Securlty Council Intelligence Committee (NSCIC), which was to
provide systematic guidance by consumers to'producers, has been a paper organ
zatlon with no discernible impact. The busy hich-level offiecials on this
comnittee could hardly spare the time for detailed work in this area,‘hut
without their drive and support any task force or working group of people
more directly involved can nake very little progress,

(The problem of inadequate guidance, it should he emphasized, is not

something that developed in recent years. It has been a problem ever since
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the regularized system of policy makinz through reliance on the N&C system
‘was abolished Ly the Vennedy Administration. Previously, the NSC meatines

began with an intelligence bricfing, usually,by the DCT; he then learned of

the concerns of the policy makers as they discussed issues, and was

tasked by the NSC if further work was required. The major flaw.in the systen
was the attempt to present a consensus on policy to the President, which
led to a muting of differences and an emphasis on the lowest common denominat
Had options or alternatives been bresented to the President, the svatem micht
not have been largely ignored since 1950,)

A key factor in whether or not thefe is adequate quidance is likely
to be the attitude of the President. TIf he makes a rpasonable.effort to
provide guidance ~- and 1f he eneourages the NSC staff to do the sama —-

bhis example is likelv to gour others to take this resnonsibility more serious

0

The President's Foreign Intellizence Advisory Board (PFIAB) should male this
subject one of its regular concarns.

Evaluating Intzllicence Productinn

A major wveakness in the field of intellizence over the years.has been
the lack of systematic evalﬁation of intellizence production by the intellice:
community as well as the policy maker, Individual analvsts evaluated.their
ownt performance on an informal basis, and their immediate supervigors also
did so. Occasionally, major studies of the record on a particular problen
Oor area were undertaken. At times intelligence officers received comments
about their revorts from senior policy makers, but this usually involvéd
specific complaints when a mistake was nadao of specific praise for a partic~
ularly good report. (More frequént comments come from middle-level officials;
These are helnful, but no substitute for awareness of high-level reactions.)

WYhat has been lacking is a systematic effort to evaluate performance. The
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various parts of the intelligence community need to evaluate their own
production, not soimuch so that they will know what their scorecard is,
but in order to devote svrious study to the basic reasons why they did
some things well and others poorly. The intelligence officer also needs

~

feedback from the policy maker so that he knows when he is answering the
questions the latter needs answered and vwhen he has misdirected his effort,
when he has been persuasive and when the policy maker remains unconvinced.
Criticism is as important as praise, 1f not more =o.

In the past year, a beginning has been made by the Intelligence Com
nunity (IC) staff in this area. A small evaluations staff has been egtab-
lished to assemble the production on certain major issues, to annraise the
record, and to see what lessons can be learned. Several points need to
be made about this. Ivaluation is a difficult and time-consumning business

when ome mot only looks at which forecasts were correct and which wears

wrong

Pl J

but tries to discover the underlving reasons and the lessons to be
learned, It is more difficult to judee whether Intelligence was relevant
than if it was correct. Some intellizence judpments are conveved orallvy

at high-level meetings, and even when these are recorded it is difficult

2

r

to get thelr full flavor.

The present TC staff effort should be continusd aund a body of case
studies built up as part of an ongolry process of training and research.
More people from the policy-making parts of moverﬁments should hecore‘involved
in this efforc. The MNSCIC could‘play a useful role in this process if its
members would occasionally consider which types of intelligence have been
least -~ as well as most ~~ satisfactory, on what issues and areas intelligen;
has been helpful, and thus provide some guidance to the IC staff as to what

matters it should study.
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The area of evaluation is also one in which the President's Torcign
Intellinence Advisory Board (PTIAB) can plav a helpful role. Thare is a

tendency for such outs 1dn groups to focus thedr effnrts on intellisence

"failures." Yet one of the most Important contributions such a group —-

“~

which, despite their part-time status, need not operate under the torin
pressures of time and crisis ~- can make is periodically to appraise
important parts of the record of the intejlizence community when there is

no immediate c;isis. People are legs’defensive and more open to constructive
suggestions at such points, and an.outside body 1s often well-suited to
taking a long view,

Coordination or Competition in Intellirence Activities

One question that often arises is the extent to vhich there should he
competition -- or duplication —~- In rhe work of éhe various parts of the
intelligence community. This is an importanﬁ question, blut it is 2 rmurh
narrower one than is often assumed. There is general agreement that collectic
efforts should he centralized to the extent possible and coordinated to the
extent that centralization is not feasible; There 1s also general azreement
that wvhere extensive processing of raw data is required —~- in photographic

.
read~outs, telemetry and communications intellicence processing, etc. —-— it
need only be done once and should norrmally be done in one place. (This refers
to routine data, not the occasional crucial piece of iInformation  which will
be checked and rechecked.)

A strong case can also be made for establishine a central data base
within the intelligence community ~= and to a degree within the government
as a whole. lowever, there is considerable wariness ahbout moving rapidiy in

this difficult area. Much can be done through the use of computers, but. no

analyst wants to give up his own filing 5 until h fident that he
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will have fast and rellable access to a centralilzed dara bank, The initial
equipnent and training costs of this are coensiderable. A more fundamental
provlem ig the catalog&iﬁg of information in the system. A decislon as to
what category a particular picce of information falls into is often a matter
of judgment, and the judgments of analysts and cataloguers mav differ. A
particular report may touch on many subiects, and it i1s important that it

be retrievable by a request for any one of themn.

This leaves two hroad types of intellicence production to he considered
The first i1s current intelllppnce renortlng, and the qecond is research and
analysis -- including the estirative function. The costs of competition or
duplication are of a quite diffeorent magnitude and nature regarding intelli¥
gence production than they are for 1ntcT}L”0nce GolTnctlonAuw% processing.

In the ]atter case, the costs are primarily measured in terms of large amountg
of nonev, but in the former they often involve claims on the limited tima
of high-level leasders.

It'is'somewhat misleading to describe the current intelligence functions
as "reporting" as 1if current Intelligence publications do no more than report
the facts about the nost important events in other countries as quickly as
possible after they occur. The colleetion of items to be repcrted requires
judgments as to vhat is important. More basically, current intelligence
‘publications Include interpretntidm, analysis, and projection as well as
reporting, although such forecasts are normally of a short-term nature.

Vﬂry little duplication exists any longer in the current intelligence renortin
field. DIA still publishes its own weekly intelligence report. However, DIA
has phased out its daily intelligence publication as such. Current interna-

tional reports are now issued item by item as the information is received in

DIA. One reason for this is that the appropriateness of a single dally dead-
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Aﬁﬁﬂﬁgﬂkﬁogﬁg na%?onal capital but also 2ilitary commanders located in

different time zones around the world. A sccond reason is the fact that

DTA leadars are satisfied with the Natjonal Intellicence Naily published

by CTA. Ttems in this publication are normally coordinated within thae

~

intellipaence cormunity, and thoge in disagreement with CIA vieys are

permitted to exnress thelr dissents, (It 45 not alwvays possihble to

coordinate last-minure itens, but these are designated as being uncoordinate

Despite the statements of some senior officers that they want factg

rather than opinions, they are generally desirous of having a variety of
views (opinions) sent to them on basic analytical and estimative nmatters,
Theoratically, {1t is nOt necessary to have different organizations dealing

with the same issues to surface conflicting Judgments., A single well-

nanaged organization which cncouraras dehbate and open expression of differen

can do so. Yet the reality, at least in nany cases, is lesgs satisfactory,

Quite anart from the dancer of stif]ivg dissent, there would be periodic

conflicts about vhich subjects were to recetve top vriorities for research
and analysis. These conslderations have repeatedly led those vho have

studied this 1ssue to conclude thar: (1) = rezsonable amount of duplication

(or comnetition) in terms of research and analvsis ig desirable, and (2) that
,

W

on nmajor questions (especially those involving national intellicence estirmar

the various parts of the intellicence community ‘should coordinante thair effor

by presenting them in a single document so that the agreements and dilsacreerar

e e i rns

are readily apparent to the reader, Despite the attraction of attacking the
conventional wisdom, in this case it seems wise as well ag conventional,
It should be emphasized, howvever, that effective decentralization of analysis

depends upon having a critical mass of speciallsts (which varies in number

with the tvpe of work involved) necessary to do high quality work.

Approved For Release 2005/11/23 : CIA-RDP80B01495R000900060002-8



' 4
Approved For Red#ase 2005/11/23 : CIA-RDP80B01495R&#0900060002-8 14,

The NationallIntelliyaqgg Officer (NIO) System

During the 1950s and the 1960s one of the key organizations in the

intelligencé community was the 0Office of National Estimates (ONE), which
was responsible for producing the National Intelligencé Lstimates. This
covered a wide rance of topiecs. Thero were éhort "reaction” estimates
requested by the White House ~— How will Moscow react to the mining of
laiphong harbor? -~ written in a few days. There were studtes of’{ikely .
trends in countries or areas over_the next few years, sometimes written
because policy decisions were to be made, and sometimes because the previous
NI¥ on the subject was outdated. There was also -~ and this was‘one of
the most important —- an annual series of MIFs dealing with varions aspects
of Soviet milttary and strategic developments. Estimates were drafted by
the small regional or fancticoanl staffa of our {who drew on speclalists
througﬁbug'the governﬁent), and revieved by the Board of National Istimatas,
a group composed of both generalists énd spacialists. All were coordinatad
at meetings with representatives from the intelligence community before
being sent to USIB for final consideration and approval. In some cases,
agreement came quickly and easily. In other cages —- especially the estimate
,
of Soviet military capabilitics and plans, upon which hinged important policy
decisions and budgatary allocations— thare were long 5nd sometimes acrimonio
disputes between differant agencies. The pace of ONE was occasionallyv franti
but an effort was made to provide time for reflection as well as production,.
It was seldom easy to know how nuch impact the NIEs had on policy deci-
sions. This varied conslderably with the topic under consideration, the

other sources of information available to the policy maker, the persuasivenes:

of the particular document, and the extent to which the minds of top officials
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were opened or closed on a particular subject. NIFs were- sometimes not

read, sometimes read hut ignored, sometimes used by those whose views
‘they buttressed (as witness George Ball's ungucecessful use of the NIFs
on Vietnam to argue against U.S. involvement there) and sometimes had a

~

clearly discernible effect on U.S. policy.

-

'

The NIES were originally designed to fit into the orderly processes
of the NSC under Truman and Eisenhower. Ihe more informal style of the
Lennedy and Johnson Administrations somewhat reduced the status of tha

NIEs, though more in the political than in the military area. ¥IEs faced

5+ professors, and athers
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outside the government. The influencc they had stemmed more from the
persuasiveness of their arsuments than from their status ag MIFs.
The Nixon Adminictration was not happy with the ¥I¥ process or the

1T

Office of Jational Estimates.  Tts leading figures claimed ONE was unwilling
or unable to grapple *vith the issues that concernad it, and locked upon the
NIEs as too bland and lacking in intellectual rigpor. People in the 0Office
of National Estimates felt tﬁat the Administration's displeasure arose
largely because ONE was unwilling to tailor its views on develonments abroad
—- such as on Vietnam or Soviet weapeops developments -— to the preconceived
views of the Administration. Tt would probably be unfair to the Administratic
to dismiss the first reason, but LU would be naive to exclude the second ane,
The replacement of ONE by the NIO system in 1973 was an attemnt to do
several things. The DCI wanted a groun of hiph-level advisorsion particular
areas. These were to be generalists in térms of coverlng all intellicence
functions - collection, analysis,‘operations, and relations with noliey
nakers —— for their particular areas rather than generalists on world affairs.

Thus the NIOs are responsihle for advising the DCI on collection needs
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and proposed covert operatinnz, as well as supervising the praduction of
NIEs. The NTIO saldom  draft the tlEs, but assign that task to specialists
on the particular topié.éisewbere in CIA or the dintelliszence community.'

It is too early to appraise the effectiveness of the NIO system in
terms of the quality of NIE production. However, one can point ta potential
strengths and weaknesses of the new system. It probably is more responsive
to consumer needs since the NIOs are in closer touch with rollcy makefs,
and this should make it possible to give the NIEs a sharper focus on the
issues under consideration. The pfoductibﬁ process 1s more flexiﬁle; bureau—
cratic lines can be crossed and the most knowledgeable specialist can be
given the assignment to draft an NIE.

There are also several problems and potential dangers to the new system.
One involves quality control: the most icnowledeeable spacialist is not always
an adept drafter, and the drafts arve +rriewad only by the individual NI
before being sent to otﬁer‘agencies for consideration. Another is the declin:
in intellectual interchange across areal or functional respousihilities.
This wvas a strong.point of ONFE, but the vress of time and the nultipleé resrons
bilities of the NIO reduce the opportunitiés_for this. = However, the gcreatest

,

potential danger -~ and T have heard no evidence that 1t is wore than potentic
so far -~ 1is that the present system Is inherently more vulnerable to nressure
than was the old. ONE was not only flercely proud of its Independence of
judgment, but as a corpora”: body was alle to protect it. This will be nmora
difficult for an individual N‘O,‘and will require occasional dozgedness on
the part of both the NIN and the DCI. A more subtle variation of this is
that responsibility for drafting some HIDs will be assigned to other agencies

where the analysts are subject to more Intense policy pressures. This may

Approved For Release 2005/11/23 : CIA-RDP80B01495R000900060002-8



. -

' ; 47.
Approved For Réladse 2005/11/23 : CIA-RDP80B01495Rq@0900060002-8

affect the tone more than the key judements —- which will remain the DCI's
~= but fone can have an effect on the dmpression left with the reader.

It would be useful to égglore ways to give the NI0s as a group rnore of =
corporate existence so as to minimize these‘dangers without ddmaging the

~.

flexibillty of the present arrancements. .

Intelligence Support for U.S. Forelen Fc&nomic Poliéx

The growing importance of internatlonal economic affairs during recent
years has brought to the forec maﬁy difficult questions regarding U.S5. foredlgr
economlc policy. (In reality the U.S. does not have a foreign economic polic
but<a series of policies dealing with trade, energy, finance, food, transport
tion, etc.) Key issues include not only the appronriate policies to be pur-
sued but also what departments should havé vhat responsibilities, how their
efforts should be coordinated, and where the responsibility should be placed
for providing economic intelligence sunport.

The fornulation aﬁd execution of foreisn economic policy are extrenealy
complex and difficult matters. A large number of departments are involved —--
State, Treasury, Commerce, Agriculture, Labor, Interior -- as well as organi-

zations of various types dealing with resources, aviation, shippine, central

4

Bom e
n

banking, communications and environmental issuzs. There is a arowing avarecas

that many economic nrohlems transcend national boundaries, and that the inter
national institutioﬁs and procedures established at the end of World Yar IT
need major restructuring. Coordination within the F.5. govermment, which
would be needed in any case,is doubly important in such circumstances. More—
over, foreign economic polic? affects ~- and is affected by -~ domestic eco-
nomic conditions and policies to a marked extent. Fach agency and denartwment
involved has its domestic clientele, whose suppdrt plves it power and whose

particular interests it strives to protect and advance. Tinally, foreign
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with U.S. military and diplomatic policies,.
There are four brdad choices available Eeanding the organization and
coordination of foreign economic policy, and the appropriate organizational
N
and procedural arrangements for economic intellirence are to some extent
dependent upon which of the four 1s chosen. .Thc first would involve the
establishﬁent of a Department of Foreign Vconomic Affairs, which would take
over the forelgn economic responsibilities of all departments. Such a
would o
chanpe/provide a clear final point of resmonsihility, bhut would have thea
disadvantage of creating an arfificial division between foreign and domestic
economic activities at a time of increasing interdependence. (It probably
' part
would also be politically impossible to strip strong departments/of thelr powe

A second possible arrangement would be to give the coordinatiog responsi-
bility to 2 single department, alonm the lines of proposals periodicdllv
made to give the responsibility to the State Department for foreign policy.
‘The difficulty here is that no one department has the combination of technical
competence, breadtﬁ of vision, and political support necessary to plaf such
a role.

This leaves two iuterdenartmental)approaches. One involves the, use of
something like the Council of Tnternational Economic Poliey with the responsi-
bility for broad poliecy planning and coordination; with a small staff.of ite
owvn but relying on inter-agency committees to deal with particular issues.
Such a body would have to rely oﬁ individual departments to negotiate with
foreign governments. The final nossibility is to give the National Security
Council responsibility in this area,with departments which are not in the

HSC framework being brought into deliberations involwing their areas of

responsibility. A major drawbacl is the tremendously expanded workload this
Approved For Release 2005/11/23 : CIA-RDP80B01495R000900060002-8
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would create for the NSC. 1In the past, policy formulation and coordination
have been undertaken partly by the CIEP and partly by the NSC -~ a system
that satisfies virtually no one.

These developments raise several important questions: First, which
organizations withln thd U.S, govermment should have the responsi@ility for
collecting economic information, and by what mothods asainst which targetat
Much of the information needed for forelsmn cconomic policy is either unclas-
sified or available from normal government reporﬁs, but some useful material
may be obtainable only by asents or as a hy-product of sophistiéaped techno-
logical collection methods by such orranizations as the National Security
Acency. This poses a particular problem with regard to the economic acti-
vities of 1U.S. citizens or corporations. Is collection of information on
such activities -~ when they have international implications - a reason-ble
function of intellicence orgamizatiéns, or does this involve them in domesiic
afféirﬂ outside thedlr juri%dictions?

Second, where should tha analysis of foreign economic trends -- and
their implications for the United States ~- be c&rried cut? At the present
time it is to some extent scattered throughout the government. Nriginalle,
CIA was :esponsible only for nationalleconomic intelligence on Communist
countries (including their foreign cconomic activities). The State Neparcmen:
had responsibility for the non-Communist world,.although other departments
did some studies in their particular fields -~ departmental or tactical as
agalnst national intelligence. Over the yerars, however, State's_role has
diminished and that of CIA has increased. €IA's economic support is highly
regarded throughout the government; 1ts output appears to be of high quality
and relevance. However, most of the departments with economic policy respon-

sibilities are not members of USIB, and it 1s not clear how effectively their
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needs will be met by the intellirence community over the long term under .
the present arrangements.

A third question ariscs out of the need to share the results of
economic research and analysis with other governments and international

organizations on certain occasions. (Some of these remorts are distributed

by the State Department, which is a logilcal arrancement for the present.)

But if forelaners become aware that some of these studies originate with
CIA, will they fear they are being given distorted information or is this
: ha

no more of a problem at present thar it would/if the reports coriginated

elsewhere within the U.S. goverrment? Tow much influence should any problems

nomic intslligence nroduction?

~h

Fourth, how ghould information on the state of technelogy in foreign

- countries be made available on a gystemstic basis to those goverrment agencile
responsible for licensing the export of U.S. technolomv? Are there adequéte
#Qligiéﬁai procedures for allowing such agencies te ask the intelligence community what
- A Y
Y&Q“ Q-dfyp the security implications of such technolesy transfers arc?
Jwﬁp Finally, what standards and procedureé should govern how commercially
useful information obtained through ifitellipence collection efforts should
be released to U.S, firms? Obviously; 1t should be done on a nondiscriminato
basis. Dut that is the easiest part of the answer. Dees the intellicence
community decide when security overrides nossible economic advantage, or
should those departments which a specific responsibility for furthering U.S.
economic interests have a voice in these decisions?

In view of the uncertainties about the extent and likely duracion of

the turnoil in the international economv —— and the lack of any consensus
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about the appropriate U.S, government organlzational structure and nro-

coedural arrancements for dealing vith forelen econonic nolicy -~ it

would be more sengsible to bulld uroun the present arransenants for economic
intellizence than to make any major organizational chances. One procedural
~ __—‘\’

arrancenent that micht be aporopriate, however, would be to make sure that
R e et st b .

there are adeauats nrovisions for the NCT to report to tﬁe CITP -- and fox
the latier body (as well as departments cuiside the intellicence comsunity)
to have the authority to task the intelligence community. If the CIEP (ov
a similar orpanization) gradua%ly acquires somcthing approaching the status

of the WSC, there will be time enourh to declde whether it should have Llts

own intelligencse research unit.

.. -
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