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CHAPTER 38

THE ROLE OF DEFENSE
IN SHAPING U.S.
INTELLIGENCE REFORM

JAMES R. CLAPPER, JR.

Tas performance of the US. Inteligence Comsmanity (IC) preor 1o the terrars?

- attacks of Sepeember 200t and the mvasion of trag in March 2003 was consastenth

5 ﬂ"ﬂ‘ﬂm'm‘r

questionad and witimaredy k! 1o sweepmg mtelligenoe-reform kgrdabor m oo

- While several commassions., national -sevuriy thunk nks, and Coogress weighad

during this tumaltuoas perod. it was the /11 Commisson that proved to be the
Primary catalyst for legndatree remedics.

This chapter will cramine the intelligeace- reform movement siece 911 with 4
panticular emphasis on Defense Intelligence reforms. It will explore the role ol
Defense Intelligence in shaping and implementing law and subsoguent cucutae
guadance and policy. It alw highlaghts how loag-term. trusted relanoaships among
several key intelligence officials in place during 2007-8 were a critical factor
moving successfully through 2 sumber of coatentious policy issucs. Finally, the
chapter comcdudes with my views on the work still 1o be doae to bring the full sparnt
and intent of the mieiligence -neform mostment to fruiion
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Tuae DrivE TO REFORM

[he Notiomal Secarsty Act of 94 cstabimbead 3 oew muhwal-soCar

within the United States, mclading the first components of 2 palioas

Cozpemumaty (1) ° In 1950, & 0w Direc
Walter Bedel] Sesith, begas to shape
womctheng nowognazable as m * Intelligernce Commanuty.”
ki tewvare {Warner 2003, ). He ma ncuverad the Departument of Seane
Chuchs of Suaff out of cundestine oocmrmrh 1 prshed suxccesshall
e armed services umder TVl O

sar of Ceniral Inscdiggence (D>
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signals-intelfigence Capabdites of U
Sirce that timme, 3 seemmsngh endless senes

typecally ptmup{c:. by a real or pesceived abuse of powe
The Cuban Missile Crisis drove much «

of stadies has exan
or sho

commumty S perfoimande.
in the wsos. Concern over the conduct of covert operMnons End
abuses of Asmericans’ avil Iibertics fostered many of the reforms i ©
led 10 gresger oversight hoth the kegasiative and executive branch
ing of Executive Ovder 12333 bv Pressdent Ronaid Reagan m 198 v
aew presadent's effort o protect the mghts of Amersaes & and out
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intelligence (DCT). Many --..' the propesed mtelhgence reforms of th

the resull of pressure to reap 2 "peas dsvidend”™ by downsizing 1B

ad of the Cold § War

The executive branch once again found nsell under sgnifxan
before

reform the IC after the g/n Commesson report. refeased pust
dential choction Imitnally, Pressdent Ueorge W, Bush's Natiomal Secw
working with the sensor leadership m the IC, publicly responded o
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draftng several
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effectively meuteved the legishtion. To e & bit morc gemerous, & S i mitiiic rus
amce. help promsote “wnity of efort” withis the I but did w0t covnpel “eait vt G
mand” The goverpamcs systenn crosted by Uhe mew pelies om the “tonpru g
gradaste” approach rather than the Clausewitzan “coanpel one 0 dk yourw il " Ths
whio sought & stresg. cemtral snthoriry figure for mteligence were dusarpor:
Section ol was WIEhem b detense advocates T proST the Deparim.
Defense. but it also prevented the DNI from unilaterally coakimg decrace. th
wonld affect the intelligemoe clerments of the Depactmment of State. Fediry -
lvestigaten. Department of Homeland Secariy. and others. The CIA

intelligence compoment other than the Office of the DNI not housed wikh
reports directly wo the DINL.™

met department amd that. by statute

Not lomg after the Gret DN ymbossador ol D Negroponte. was . o
and the Office of the DNI 1ODND estiblished. & became appasent th
reformn-minded new policies and programs fof the IC would be dife
impossible. Whether the topi was persoand MESagTment, (rashing, in
sharing, coordimation of actvites W the field or the improversent .
Negropoate found that his proposed policwes and plass overiapped and
tradacted plans aivd pobuwes aiready in place—many statotordy based-
other deparuments. He quickly learmed that the new management parad
that much better than the old DCI modei, whach relied heasily on the g
couperanoa of the departments

While it s true that Deparument of Defeass intedigence amd e lig
activitics ase subject 1o many of the authoniwes granted o the DN i of
is the Secretary of Defense who shtimatelr cxercses “suthority, directx
trol” over the cight Dol cements dessgnased as members of the K
authorities do not cxtzad o operational o¢ actical control over amy I
aent Thus, defense ntclligence components must acheeve a delicate bals
supportung the DNI and responding Yo the prionhes be cstablshes
samme time delivering the optumal set of capabilities w0 support the D

Defense.

21 The “Dream Team” and its Window of Opportum

Afrer the Republacan Pacty suffered defieat in both houses of Congres
2006, President Bosh made 2 pumbet of changes i s DAONE! - SO

weam. By carly 2007, he had a new DN, | Michas! McCoonel; 2 pew D
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THE ROLE OF DEFENSE [N ‘H\Pn\t. US INTELLIGENCE REFORM

Ceniral Indclligence Agemcy (DCIA). Michaed V. Hawdien: 2 iew Secretary of Defiense
Robert Gates, and a2 mew Under Secretary of Deefernse for Intelligence (mvself).
place. All four of us were nelingence veterans who w-mhdwwm
\\rha!aﬂbvmrqomnmwmmummrmhw -o-day opera-
voas of 2 masor intelligence agency. We bad all been through several rounds of invei-
gemce reform in car careers and uaderstood the difficuit job the DINT had undertaben.
B.nhnﬁ:lhvdznu:i!h.mahmwumlhm;akmmanqmm of
Intciigeace during the debate on the IRTPA legishicion, which dashed with the views

of oar then bass, then Secretary of Defense Donshd Rummsfeld

In carly 2007 we all faced sgndicant challenges in our new jobs. but we knew.
given the lnopholes i= the v that the DNT iob that Mike MuConnell had acoepend
-nm‘hpsrbem\ﬂ-ﬁfﬁuk&Ml?ﬂ:&f:&&a&iutﬂmtdbh@fnm..un
out his mandate. We recognized that the viability of the IC and the safety and secu-
nity of the Amencan people (snd the security of many outside the United States |
depended on our improving the performance of US. intelhgence.

Derector McConaell expressed his reservations w0 President Bush abowt accept-
#eg the position and w0 the preswdient he would need hus support in order w0 make
#y progress on miclligonce reform. The president agreed and Secretary Gates
pledgod bis assistance as weil. (o one < of our carinest mectings, | offered to do mv part
% help the new DN and. with the agreement of Secretary Gates. we crested 2 new
pesitron—the Director of Defense Intelligence (DDI), which is dual-hatted as the
Uider Secretary for Intelligence (U'SIXT)) reporting o the Secretary of Defense amd
# the DD reporting 1o the DXL Br doing this, | believed | could mse both sets of
v delegated statutney suthocitees | the Secretarv's delegated suthonnes over DoD
Sumponents, 35 well as the DNT'S delegated authorities) w further the DNT's objec-
Hves and work more directy on his behalf Secretary Gates and DN McConnell
pchly signed 2 Memorandum of Agreement { MOA | creating the DDI position in
My 2007, “dual-hatting™ my position. The DNI and Secretary of Defiense bater

Adpproved an anecex that dihorated on o duties and respossbilitaes as the DI

According to the MOA. the DDI serves as the principal advisor t the DN on
Al matwers concerning Do) mbeiligence, counkerintelligrace. and securuy-refsted
Watters. The DDE reports 1o the DNT on three kry aneas: requiremenns, intelligence
Arvities, and general “advice and assistance” As 2 member of the DN staff, the DDJ
HSSEs m the execunon of DNT responsibifities for the oversaght of defense intcliigence
Saters. Under thes construct, the DD! will receive direction from the DN and then
plement that dircction 2s the USDI, capitaizmg on the suthorities delegated by
e Secretary of Defiense 1o the USDEL The DDI assists the DN1 in boaging greater
Snchronization across the IC by establishing policies and plans for the Definse
nzeilhgence E Enterprise that corepor? with DNT geudonce.

The Detenne in wibgpencr Enserprue concsts of the el Mol coeponenrs previcasly oeed
SiRerbers of the I1C. 2 vl 2 2 otiner mmeligene chements. mfiadog Yo of the Combatim:

Cons e by woithen the Derartrment of ietorme
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bogrcal imitiative that proved verv difficult to mpkement As 2 rosels
s, the IRTPA duf not trassfer the perscanrel -mansgenrent Jut]
intelligence persomnel acconded the Secretary of Deflense when it

DNE with establishing this mew persoane poiwy.® Thay DoD

o change its personmel ol hetore the mew ovet-duty Poly wiw

agniicant efbect

The adiva of ooty sssgoments T mesnders of the 8 had |
sor mrote thar a deundx but was grver mxreased promumese dur

Commissioe debates. Akbhoegh mam belneved that the IRTPA crean

duty program under e DNL i fact @ smdlar K Assgrmes T4

in place sader the D pos. It foundered. 25 vear s

Of "OEDOn A TEDY

i.‘.‘{'\;:‘;‘.‘h seni ther
“warvers that would allow them to oeate therr own rules o0 wiat
rouhonal asugnment

Although | sapported both the spirz and meent of the wint ~deant
program, | quackly learned m v new wb 25 USD:1. the diffacoltes @ ».
withen the Do} Miitary nwelbpence ofhcers could not be governed be

naged under Do rules. Wearing

crvilian inteibgence offners were m
[ wocked to create ruies withan the Defense Civilian Inselflspence Perw
that would supoort the axat-Jduty program whue at the same troe &

the Sevretary’s authontes. Afer Mam Mo
through the Departmment. but Dot wnthout great dithuits
T his was the Gt of masn SCCTRANEY & ytractable polx wWaGes

other members of the (U Exacutive Commitice grappied Witk s !

ms. - Do many occaaons. a8 | doevsopeu
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she IIN] deveioped nefional mtelivpernce
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oUr Jesire o wors towand 4 reasonable sodutzon, we were 1afo
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Execative Order 12333
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witnch Presadent Bush sgmed oo July 30, 2008 Few belpewed tha
iccumplished befiors the end of the admamrratoe. Bor MoConme
snd [ recognized that we haed only 2 narmos wndow of teme for w
of the kssons learned sobseguent o the coatment of the [RTP
alignment of expenenced semior officuals.

A ferw deepily el ssees came Jose w0 soult

miftcant of these ssues for the Departrment of Diefense was the Jhal
o Secmon s was to be interpretnd and mplemensed O 14

recognured that Section w0id preservad the sathorntics and ey
Secretary of Defense m the world of manosal mtelligence. critscal
thie war fghter durmng tmmes of conticr. Not ondv dind meny offscel
strongly about the necessty of preservimg these authorities—ih
commuittees felt strongly as well On the other hand. we recogn
bastrung the DNI in hs efforts ot reform. Finding some om
Chearty mecessary

The DNI felt strongly that he nooded e owncutree order !
“presumption” would be that he was mer sbrogating the sathoc
department heads, unless the departments could prove otherwise
den of proving be was violating thesr suthorites rested with the
the DNT would be free 1o exercise has authoritss up unti he was
viokition. This was objectionable 1o all of the departments. but
10 devise the argument opposing this ingoage. as well as w0 help ¢
natrve Linguags

After many wecks ofh

fing over thes language, Hadbey, Gate
persenslly crafted Language that would suthoently explsin how

be interpreted and applied. In cssence. the new hinguage = the -

“presumpuion clause” still mamtains that the DNI mav mot abrce

12l authorities. Howeves, theve = 22 maportant codical It aow s

| g

trves ssucd and achons aken by the Dhvreaor m the oxesose

authorities and responsibifities” shall be rogpdomensed by the der

It adds that asv department bead who helweves thar 2 divective
DNI wiolates the reguirements of Seonon ol of the IRTPA ms-
w0 the attention of the DNL N3, or the pressdent for reselutos
seemn comvoluted and nuanced. the FO aaguage makes dlear thy
nents must mmplement what the DNT tells them o moplernc

potential confficts with departmental dorevtives. it abso oreet-

wal veolatons of Se

whereby departments can bring anv po

artentson of the DNI. amd of neceuary up the chawn of command

president. In the end. the DN febt the EO langnage gave ban
A -

“cover he needed o pash hes polsoes thr ch Hi

o

why w0 much intellectusl energy and effors was pet wte address

bat ondv such effoet s necessary to reach consensus m the wor

Dolcw nepndiaiions
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‘ As the debate over the presamporon chaose woas undierwoy, Socnctary Gases and

- fweve obligsted o represent DoD's institutional veewpomt amd remind ol pareses

‘7... thian the Congress kad not been willing o more Srongly centralioe the DNTs suthoc -

B ies. Dol also woanited o0 ensore that we bomaored an agreennent made betvecen Wice
B Bresident Dack Chemey and the House and Semate Armed Servioes Comemutees dur

gthe IRTPA debate 1o intorm the commuitiees of any presadential gadehnes that

wiuld sffect Section w08, In 2 somewhat unprecadensed deasion, Dol), DN, and

ther stabehobder depariments agreed w brwef Congresssonal oversight com mutnees

B the actual binguage of FO 1233y pnoe o the peesadent’s signature
L Despite what were af tumes heatind debates. m the end. we all were catrsiied that
B revised cxnvutive order represenand & “good government” compeomuse. and the

Baguage that danfied Section 1088 would help the DNT promuigate new pobxoes

- semios intclipence tearn. | belaeve the saooessdinl revision of EO 12335 would bave
£ beem e dowh

-

3. WHERE WE Go FroM HERE

1 For truc, srstemic mteliagence reform to take place. both internal and cxternal pres-
1& mst be conently appliad for the IC o change it calture, s practnes s
B povcediares., its deeply hokd bebiets aboat s and its role in 3 changng workd * As
. Sew polbons of how 30 condiact the bauness of meclbigence | 2 demouTate st
B Bioed with a servous domestc threat are explored, the DNI shoubd have the wivere-
‘ \w o mmpicment pood dets quackdy, and of warranted, institutionalire them

L Bew szatutes and pobicees.

' Goosd policy & the key to getting things dome i Washingson. Although burcasu-
Cran and unglamaorous. the [RTPA and FO yyy—incloding subsequent DN and
‘WF b Dal) maelligence policy directives that will follow—are the kegal and pobcy under-
- Pmmings of the curnent mackbgence reform movement. While revming EO 12331 was
i snportant step m bolstering the DNT's ability implernent basting pobaes. 7 doos

- ot—and realiv Genaot—resobve all of the IRTPA's ambigusts. [ have come 1o belseve
L M e will mot see hegmiation that grves the DN unambignom authority m the
[ Sex werm nor Jo | beleve much rpore authority 5 warranted.

: { no longer behirve &5 strongiy a5 | once dad n grester contraliraton of intelh
B iemce actviry or authonty. and have changed mv views on the establishment ot 3
B Department of [ateiligence. Intethpence has become an integral function within
B W0dl patonal - secunty onganzatons, and | reshue that the individual needs of cach
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department for asioned mtclligesor oufweghs the bemefits of m
murssgeonene aod control. Free vears after syrmmg IRTPAL the tome
professionals both withen &5 well 25 cutsade the IC o reenguge m t
how: mach centrafized management of inteligence s prudent

Regordiess of the cuacome of that debate. JC stilll has. nowschy work |
the amsbhegous lames-y-the-road ssas. which often kad o wrf bo
arfe wzhue the s0ea of homelisnd defense. We need o fmd less exper
Uve wans 0 collect data. amulvre w quackdv. and make that smalvse:
potron. adopted by the DINI. of maclligrace proodimg 2 “dincrssom 2
sppiv mot andy to the polacrmmaker but to the sobdier m Baghdad or b
meeds to have the nght inteligemce sllowmg bumn i reacT Bsoer thas o
aeed o share more and hoand fess mformation cspeaally with car o
loncal. amd tribol govermments, and with car mtersanosal partmers.

I will end with two Enal thoushits on the furwre of TN mtelligen
PN 0 acheeve troly meaningful micligence reform, the [YXI cannw
tor Congress o darifv IRTPA. rather the DNT must relv oo the wi
DMepartorent of Diefense o carcfuliv balance the DNTS natvonal intel
thes with the bergronung roquerements withm Defiense for el
anonable imtelitgence. Ths cannot be done waless the Secretary of [
DNI work = full partrershap o accompissh the naton's sevunt

Secretary Gates and Director McConnell have done

Secned. people mather The makerup of the intclligence beaders!
be chosen carcfully. not only for their vears of expersence and knos.
their abiity 80 be team players. Five veans after the passage of IR
than a year after reviamg EO 12333 the mew sdmunitraton and
inteliigence teum inherit an Intelligence Community that & in 2 sta7
mation, and the individuals leading the FC will still have 2 unaquae o
continee the inttial reform efforts. While the [C has made great str

oving informabon sharing. for example. there is snll wos

Based on mv expenence withie the iU and Defonse Inteiipence F »
. the prontes of the IC m the pew ac

bowng should be among
reforming mtelligence scquisition. inwestimg in analytical tradecra
security -chearance reforms. strengthemng secanty and coantenntel
Des, MaAXimizing Commumty colisboratvon, and forgmng Choser int
tonshups with foragn partacrs. Each of these aress will reguare st

.-

and mterageacy colisboraton 1o develop and maplement polaoe

topg-teTm reforms

s darwried by enander Sores e iy 30 iteigemor drreen vaoory P
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Friends Indeed

"Help Wanted: A Spy Chief Liked By All" [White House Week, May 9] got it half right. It
is true that when asked at a recent National Geospatial-Intelligence Agency town hall
meeting if I was leaving, I told my staff nothing official had been said to me about
staying at NGA or going elsewhere. It is not true that Defense Intelligence Agency head
Vice Adm. Lowell Jacoby and I don't like each other. We have an occasional professional
disagreement, but we are personal friends and maintain an excellent relationship.

LT. GEN. JAMES R. CLAPPER JR. USAF (RET.)

Director

National Geospatial-Intelligence Agency

Bethesda, Md.

This story appears in the May 23, 2005 print edition of U.S. News & World Report.





