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RAND Has Evaluated Alternative Plans for Drawing Down  
U.S. Forces in Iraq
RAND was asked to perform a congressionally mandated study of the drawdown in 
Iraq. RAND has examined the logistical constraints on moving equipment out of the 
country and closing bases. We have also assessed the ability of Iraqi security forces to 
counter insurgent activity, along with the drawdown’s implications for the composi-
tion of the residual U.S. force and for security in Iraq and the region (page 12).

Nation-Building Can Succeed If It Is Executed Within  
a Well-Established Planning and Analytic Framework
In the latest in a series of historical studies of nation-building, NSRD reviewed 
the decisionmaking processes of five administrations from Franklin D. Roosevelt’s 
to George W. Bush’s. A key observation was that the United States has a long-
established structure for administering nation-building that, despite setbacks in 
Iraq, has not been shown to be defective so much as it has fallen into disuse. The 
historical record suggests the importance of methodical planning based on analysis, 
continuity of expertise from one administration to the next, and the opportunity for 
both military and civilian perspectives to be aired (page 15).

The global economic crisis threatens America’s ability to adequately support its defense infrastructure. The President’s 
defense budget request for fiscal year 2010 (FY10), including funding for operations in Iraq and Afghanistan, is up only 

slightly from FY09 levels and still off a bit from FY08 levels, unadjusted for inflation. Because the budget calls for an increase 
in the size of the U.S. Army and the U.S. Marine Corps, as well as a pay raise for members of the armed services, resources 
available for other purposes will be constrained. Important choices will have to be made in the realms of future defense strategy, 
required force structures, acquisition approaches and technology initiatives, recruiting resources and retention incentives, and 
intelligence needs. These decisions will be informed by timely research and analysis, such as has been provided by the RAND 
National Security Research Division (NSRD) over its more than 30-year lifetime. 

In 2008, NSRD undertook approximately 150 projects spanning the entire spectrum of security-related issues, from interna-
tional security and development through intelligence and manpower policy to system acquisition and technology development. 
Here are some examples of NSRD research in 2008 that can help guide the nation’s use of its scarce resources in these trying times:

Director’s Message

Jack Riley, Associate Director (left), 
Eugene C. Gritton, Director (center), 
and Nurith Berstein, Director, 
Division Operations and Planning 
(right), NSRD
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Little-Known Islamic Reformers Deserve More Support
The RAND Alternative Strategy Initiative focuses on engaging and supporting dem-
ocratic reformers in the Muslim world. As part of this initiative, RAND has held 
conferences in Qatar for creative indigenous use of the media and in Iraq for women 
as reconciliation agents. Other RAND researchers have identified constructive Arab 
voices in literature and film. These indigenous proponents of democratic reform have 
been largely unknown to the U.S. government and others in the West (page 21).

RAND Is Helping the U.S. Navy with Decisions About  
the Next-Generation Sea-Based Strategic Deterrent
NSRD is leading a team that is conducting the analysis of alternatives for a fleet of 
vessels that will replace the current ballistic missile–carrying submarines when they 
begin retiring in 2027. The Navy asked us to go beyond examination of the subma-
rines’ role in nuclear deterrence to consider the implications if a conventional strike 
capability were included. Results from this analysis will shape the acquisition pro-
gram for these assets, which are vital to national security (page 25).

Sharply Rising Military Aircraft Costs Are Due Mostly  
to More-Ambitious Performance Expectations
NSRD followed its 2006 study of trends in the cost of U.S. Navy ships with an 
analogous examination of U.S. military aircraft costs. The findings were similar: The 
nominal unit cost of military aircraft of all types has increased over the long term at 
rates far exceeding the inflation rate. Approximately two-thirds of the increase in the 
unit cost of aircraft over the past 30 years has been the result of increases in the 
performance characteristics desired by the customer (page 27).

Military Retirement Changes Could Increase Flexibility,  
Save Money
Mathematical models developed by RAND have shown that recently proposed 
retirement system reforms would allow the armed services more flexibility to shape 
the personnel force. The services could choose benefit parameters so as to produce, 
for example, retention profiles specific to occupational groups. They could also 
induce longer careers while sustaining current force levels. Savings could be achieved 
while making more servicemembers eligible for retirement benefits (page 42).

The United States Is Still the World Leader in Science  
and Technology and Is Likely to Remain So
In contrast to a number of reports, a RAND analysis found that the United States 
leads the world in a number of indicators of science and technology prowess and 
that trends do not suggest a reversal anytime soon. There is little to fear from 
globalization: The United States actually benefits from the influx of foreign scien-
tists and engineers, as well as from the development of new technologies by other 
nations. There are, however, potential weaknesses in research and development 
funding and education, and they warrant close monitoring (page 45).

RAND Is Conducting Surveys of Living Conditions in Iraq’s  
Al Anbar Province
U.S. military planners want to better understand living conditions in Al Anbar as a 
step toward building a safer, peaceful Iraq. To that end, RAND is conducting two 
surveys, spaced a year apart. RAND conducted the first survey of 1,200 households 
in the spring of 2008. The survey provides the only detailed information available on 
income, employment, education, public services, and other aspects of life in Anbar 
(page 48).

In 2008, NSRD  
undertook 150  
projects spanning  
the entire spectrum  
of security-related  
issues.
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Economic Reform Is Vital to Modernizing the North Korean System
A research team assembled by RAND that included institutions from China, Russia, 
Japan, and South Korea has devised a consensus plan for modernizing the North Korean 
system. The plan includes political, security, and sociocultural policy instruments, but 
the team regards the economic components as the most critical. North Korea’s complete, 
verifiable denuclearization would be an essential early step in the process (page 57).

The preceding lessons from RAND research have been briefed or communicated 
in written form to NSRD’s sponsors in the Department of Defense (DoD), to Con-
gress, and to the news media. We anticipate that they will play influential roles in the 
evolution of policy and practice, as have RAND products in the past. While it can be 
difficult to trace the specific routes through which NSRD research influences the 
decisionmaking process, in some cases, the effects are clear. The following are some 
illustrative examples from 2008:

 NDRI research helped shape the U.S.-Polish defense cooperation agreement 
signed in August 2008. During Prime Minister Donald Tusk’s visit to Washing-
ton in March 2008, President Bush offered U.S. assistance to help Poland mod-
ernize its armed forces. As part of this process, RAND was asked by the Office of 
the Secretary of Defense (OSD) to independently assess the modernization needs 
and requirements of the Polish military. This rapid assessment concluded in July 
with a report to OSD and the Polish defense ministry. The report’s key recom-
mendation was that Poland develop a communication, intelligence, and surveil-
lance architecture that is compatible with NATO’s. That recommendation was 
adopted, and RAND is to help Poland with that task.

 RAND analysis resulted in changes in official defense planning scenarios. In 
2007, RAND undertook the development of conflict scenarios that its research 
team believed were plausible but that were not yet reflected in DoD’s force plan-
ning. One of the scenarios investigated was approved by the Deputy Secretary of 
Defense in December 2007 for use in assessing future force capabilities. A second 
scenario was approved in May 2008 (page 13).

 Congress adopted NSRD’s recommendation to fund advance work on the next 
submarine design. Congress added $9.7 million to appropriations for the U.S. 
Navy for the purpose of funding advance design work on the next class of attack 
submarines. In its report on the defense appropriations bill, the Senate Armed 
Services Committee cited a RAND study recommending such funding to ensure 
that critical nuclear submarine design capabilities be sustained.

The problems facing our national security community are becoming more 
complex. As the research efforts summarized in this annual report illustrate, NSRD 
has repeatedly demonstrated the capability to conduct analysis that informs deci-
sions on these critical issues. We will continue to tackle such problems in the coming 
year and those that follow.

Eugene C. Gritton
Vice President, RAND Corporation 
Director, National Security Research Division 
Director, National Defense Research Institute
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The RAND National Security Research Division (NSRD) conducts research 
on complex national security problems with an emphasis on the most pressing 

and difficult strategy and policy concerns of high-level defense policymakers and 
their staffs. NSRD provides independent and objective analytical support to decision-
makers in DoD and elsewhere in the national security and intelligence commu-
nities by

 developing innovative solutions to complex problems using multidisciplinary 
teams of researchers

 providing practical guidance and clear policy choices while also addressing barri-
ers to effective implementation

 meeting the highest research standards using advanced empirical methods and 
rigorous peer review

 maintaining independence and objectivity by scrupulously avoiding partisanship 
and vested interests

 serving the public interest by widely disseminating its research publications (sub-
ject to the constraints of national security) and encouraging staff to participate in 
public forums.

The RAND National Defense Research Institute
NSRD includes the RAND National Defense Research Institute (NDRI), estab-
lished in 1984 as a federally funded research and development center (FFRDC) 
sponsored by OSD, the Joint Staff, the unified combatant commands, and the 
defense agencies. Through OSD, NDRI also performs research for the U.S. Navy 
and the U.S. Marine Corps. The multiyear FFRDC contract, coupled with NDRI’s 
broad sponsorship and its sponsors’ appreciation of its objectivity and independence, 
allows the Institute to

 conduct a continuous, integrated research and analytic program with particular 
emphasis on enduring issues that cut across organizational boundaries

 look to the future, maintaining a mid- to long-range focus together with a quick-
response capability.

In support of these goals, and by virtue of its 24-year relationship with DoD, 
NDRI has

 accumulated an in-depth understanding of DoD and its needs
 developed a staff that balances the breadth and depth of technical expertise 

needed to address the complex issues faced by its sponsors
 supported the development and sustained the currency of an advanced suite of 

models and other tools that facilitate the analysis of issues across the defense 
policy spectrum.

It is noteworthy that, to perform research requiring access to proprietary and 
other sensitive information not generally accorded commercial contractors, NDRI 
stays strictly independent of proprietary interests.

Overview
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Research Centers and Agenda
NSRD’s research is largely conducted in four centers:

 International Security and Defense Policy Center (see page 12)
 Acquisition and Technology Policy Center (see page 24)
 Forces and Resources Policy Center (see page 36)
 Intelligence Policy Center (see page 48).

These centers correspond in scope to the purviews of the four under secretaries 
of defense whom NSRD supports most actively. Most of the work conducted by 
these centers, taken together, is carried out within NDRI. However, the centers 
also perform research for such non-DoD sponsors as the intelligence community, 
the Department of State (DOS), allied governments and their ministries of defense, 
and various foundations. NSRD also houses RAND’s International Programs (see 
page 54), which supports the development of research conducted at the intersec-
tion of international policy and other issues, such as transnational trade and 
investment, education, health care, information technology, and energy and the 
environment. Research carried out within International Programs is funded prin-
cipally by allied governments, foundations, and private contributors. RAND also 
supports some NSRD research through its own discretionary funds, which are 
derived from fees earned on client-funded research, independent research and 
development funds provided by DoD, and unrestricted private donations.

The research agenda of NSRD and NDRI emerges from relationships with 
clients that are long-standing, mutually reinforcing, and dynamic. NSRD and its 
FFRDC help their sponsors identify and evaluate new policies, frame alternative ways 
to implement current policies, and provide other analytic and technical assistance. 

Acquisition and
Technology

Policy Center

Philip Antón
Director

Center for
Middle East
Public Policy

David Aaron
Director

Forces and
Resources

Policy Center

James Hosek
Director

Center for
Russia and

Eurasia

Andrew Weiss
Director

Intelligence
Policy Center

John Parachini
Director

Pardee Center  
for Long-Range
Global Policy

Robert Lempert
Director

International
Security and

Defense Policy Center

James Dobbins
Director

Center for
Asia Pacific 

Policy
Thomas L. McNaugher

Acting Director

International 
Programs

Robin Meili
Director

Center for
Global Risk
and Security

Greg Treverton
Director

Eugene C. Gritton
Director, NSRD

Jack Riley
Associate Director

Division Operations 
and Planning

Nurith Berstein
Director
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That assistance includes helping decisionmakers develop political and technological 
responses to evolving terrorist threats, sustain a robust all-volunteer force, and reform 
intelligence collection and analysis. At the same time, NDRI acts to sustain and invig-
orate its core investigational, theoretical, and methodological capabilities—the insti-
tutional foundations that will enable it to address pressing national security concerns 
for years to come.

The RAND Environment
The RAND Corporation is a private, nonprofit organization providing objective 
analysis and effective solutions that address the challenges facing the public and 
private sectors around the world. Since its founding in 1948, RAND has studied 
the most pressing problems of the day, producing in-depth, objective analyses; 
basic and applied research; and analytic tools used in government, academia, and 
the private sector.

Policymakers rely on RAND for help in analyzing choices and developments in 
many areas, including national defense, health care, labor and population, educa-
tion, civil justice, public safety, and the nation’s infrastructure and environment. 
RAND also offers several advanced training programs: the Pardee RAND Graduate 
School’s doctoral program in policy analysis and the military fellows programs, 
which sponsor one-year tours at RAND by mid-career officers in the military ser-
vices and the Coast Guard. 

In addition to NDRI, RAND houses two other FFRDCs offering additional 
analytic resources to DoD:

 RAND Project AIR FORCE—RAND’s oldest studies and analysis organiza-
tion—focuses on issues of enduring concern to U.S. Air Force leaders, such as the 
role of air and space power in the future security environment, force moderniza-
tion to meet changing operational demands, workforce characteristics and man-
agement, and acquisition and logistics cost control.1 

 The RAND Arroyo Center, as the U.S. Army’s only studies and analysis FFRDC, 
also emphasizes mid- and long-range policy questions while helping the Army 
improve efficiency and effectiveness, providing short-term assistance on urgent 
problems, and serving as a catalyst for needed change.2

Policymakers  
rely on RAND for 
help in analyzing 
choices and  
developments in  
a wide range  
of areas.

RAND’s multidisciplinary staff provide breadth and depth  
to research activities.

The NSRD research agenda is balanced across major issue areas.
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RAND has a matrix-type organization. Research units such as NSRD admin-
ister the research programs; the corporation, through its Staff Development and 
Management Office, recruits, develops, and evaluates the staff, in consultation with 
the units. Totaling more than 1,800 full- and part-time employees, RAND’s staff is 
diverse in work experience; in race, ethnicity, and gender; and in academic training. 
Eighty-four percent of the research staff hold advanced degrees, with two-thirds of 
those being doctorates.

NSRD draws on analytical talent in six RAND offices in the United States and 
three abroad and in a wide array of disciplines. For instance, experts in the social 
sciences—economists, psychologists, sociologists, and demographers—contribute 
to studies of personnel and intelligence issues. Work on the effectiveness of evolving 
military technologies draws on staff skilled in engineering, information systems, 
computer modeling and simulations, and scenario design and testing. Political scien-
tists and experts in military operations conduct research on the uses and limitations 
of the application of U.S. military power and alternative forms of leverage in address-
ing threats to peace and freedom.

NSRD works with other RAND units on topics of mutual interest. For 
instance, RAND Health brings crucial insight from its civilian health research into 
questions concerned with the provision and management of military medical ser-
vices and with the effects of combat duty on mental health. Research on defense 
issues for U.S. allies is done in part through RAND’s independently chartered Euro-
pean subsidiary, RAND Europe. This work also provides perspective for U.S. 
national security issues. The RAND-Qatar Policy Institute serves as a source of 
analysis of the most important and difficult issues facing public and private decision-
makers in the Middle East, North Africa, and South Asia.

Leading the Way in Defense Research and Analysis
RAND is an international leader in defense analysis. Government officials, academ-
ics, and business leaders in the United States, Europe, Asia, and the Middle East rely 
on RAND’s advice. They turn to RAND for assistance with the complex problems 
they must confront. RAND has demonstrated the ability to analyze a problem, place 
it in the appropriate context, and identify options to help leaders make the best-
informed decisions. NSRD’s programs are a major component of RAND’s overall 
success and reputation in national security research.

Offices in Europe and the Middle East provide international reach and perspective.

1 For more information, see Annual Report 2008, 
RAND Project AIR FORCE, AR-7130-AF. Online 
at http://www.rand.org/pubs/annual_reports/
AR7130/

2 For more information, see Serving the Army for 25 
Years: Annual Report 2007, RAND Arroyo Center, 
AR-7125-A. Online at http://www.rand.org/pubs/
annual_reports/AR7125/
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U.S. national security decisionmakers must meet the challenge of supporting the governments of Iraq and Afghanistan 
even as they continue to address the broader threats of terrorism and the proliferation of weapons of mass 

destruction (WMDs). Other challenges include the spread of terrorism to Europe and the changing security situation in Northeast 
Asia. Because the United States cannot handle these challenges alone, U.S. policymakers will need to continue efforts to main-
tain and enhance current coalitions and create new ones. 

NDRI’s International Security and Defense Policy Center (ISDPC) explores the implications of political, strategic, economic, 
and technological challenges for U.S. and international security. It assists U.S. national security decisionmakers in developing 
strategies and policies to manage and adapt to such challenges and to protect U.S. and allied interests at home and abroad.

S O M E  R E C E N T  A N D  O N G O I N G  P R O J E C T S

Alternatives for Drawing Down U.S. Combat Forces in Iraq
The U.S. government and most Iraqis, including most elements of the current Iraqi 
government, want to see the U.S. presence diminished and want the Iraqi govern-
ment and security forces to assume a greater role in providing for public security. The 
challenge will be to effect this drawdown while preserving security and stability in 
the country and in the region. Congress provided resources in the fiscal year 2009 
Defense Appropriations Act for an independent study to examine alternatives for the 
drawdown of U.S. forces from Iraq and for the transition of security responsibilities 
to the Iraqi forces. The Office of the Secretary of Defense turned to RAND to per-
form the study. The research team developed drawdown plans that corresponded to 
three schedules: removal of combat units within 12 months, within 18 months, and 
by the December 2011 deadline specified by the U.S.-Iraq security agreement. The 
team examined the logistical capacity required to move the forces and equipment 
out of the country to determine whether these schedules were physically possible. 
The team also analyzed the impact that the drawdown and eventual withdrawal of 
U.S. forces would have on the stability of Iraq and the region. The study concluded 
by identifying and assessing measures that could be taken to mitigate risks to inter-
nal stability and the regional political and military climate.
Sponsor:  Office of the Assistant Secretary of Defense for International Security Affairs
Project Leader:  Walter L. Perry

Continuum-of-Force Systems in Counterinsurgency  
and Urban Operations
The battle for Gaza highlighted an extremist strategy of hiding in cities and provok-
ing attack to cause civilian deaths that can be blamed on the attacking forces. 
Similar tactics have been employed against U.S. counterinsurgency forces in Iraq 
and elsewhere. The U.S. and allied militaries, having no options but lethal force, 
are ill equipped to defeat this strategy. The use of lethal force in dense populations 
can result in noncombatant casualties, which alienate the very people whose coop-
eration U.S. forces are trying to earn. To solve this problem, RAND examined a 
“continuum-of-force” suite of capabilities. These capabilities include directed sound, 
light, and lasers that can debilitate across a range of hundreds of yards; simultane-
ous blanket cell-phone calls to an area of unrest that warn of impending action (or 
reassure that no action is planned); and video cameras to afford intelligence and 
inform counterinsurgency responses. These capabilities might soon be ready for 
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RAND analyses  
of counterinsurgency 
and counterterrorism 
have been briefed  
to decisionmakers  
at all levels.

general deployment to small U.S. military units in missions ranging from counter-
insurgency to peacekeeping, humanitarian intervention, and quelling disorder. 
While the technologies for carrying out these missions without civilian casualties 
may soon be available, a doctrine for their use needs to be developed, against which 
their cost-effectiveness can be measured.
Sponsor:  Rapid Reaction Technology Office, Office of the Secretary of Defense
Project Leaders:  Stuart E. Johnson and David C. Gompert

Countering Insurgency and Terrorism:  
Informing Decisionmakers
RAND analyses of counterinsurgency and counterterrorism were shared widely at 
senior levels of the U.S. government in 2008, as in earlier years. These efforts included 
a number of studies, most notably on Afghanistan, conducted as part of a large proj-
ect on improving U.S. counterinsurgency capabilities. The central report resulting 
from this project recommended getting involved in countering insurgencies before 
they take firm root and doing so with a range of capabilities, in most cases short of 
direct U.S. military involvement. RAND stressed the importance of encouraging 
civil competence and effective governance, bolstering local security forces, and pro-
moting information flow.3 Another major effort addressed the management of 
detainees in Iraq. RAND analysts briefed the commander of the U.S. Special Oper-
ations Command, the commanding general of Multi-National Force–Iraq, and 
senior National Security Council staff and other White House officials, among oth-
ers, on numerous analyses at the strategic, tactical, and operational levels. This large 
body of work continues to be among the most widely cited as the United States and 
its allies continue to adjust their strategy and tactics in Iraq and Afghanistan.
Sponsors:  Combating Terrorism Technology Task Force, Office of the Secretary  

of Defense, and Multi-National Force–Iraq
Project Leaders:  John Gordon IV, David C. Gompert, Cheryl Benard  

and Thomas Sullivan

Scenarios for Force Planning
In response to threats identified in the last Quadrennial Defense Review in 2005–
2006, the U.S. defense leadership recognized four high-priority types of responses: 
defeating terrorist networks, defending the homeland, shaping the choices of countries 
at strategic crossroads, and preventing hostile states and nonstate actors from acquiring 
WMDs. The next step was to ensure that force planning explicitly encompassed the 
challenges posed by these response areas. RAND undertook a project to assist in accu-
rately portraying the most important evolving threats and in developing and evaluating 
operational concepts for defeating them. A particular focus was to develop and explore 
the implications of conflict scenarios that the research team believed were plausible and 
might involve U.S. forces on a significant scale but that were not yet reflected in DoD’s 
force planning process. The project included seminars that enabled operational experts 
and analysts to cooperatively assess various approaches to addressing the threats. Two 
of the scenarios investigated were approved by the Deputy Secretary of Defense as 
official defense planning scenarios to be used by the armed services, OSD, and the Joint 
Staff in assessing future force capabilities to inform resource allocation decisions.
Sponsor:  Office of the Under Secretary of Defense for Policy
Project Leaders:  David Ochmanek and Andrew Hoehn
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Novel Threats to the Homeland
How to invest homeland security resources wisely in the United States can appear to 
be an intractable problem because the large, open U.S. society seems to be vulnerable 
to so many terrorist threats in every corner of the country. A RAND project sought 
to apply a defense-planning approach to bound the problem and thereby aid policy 
and resource decisions about one type of potential threat: cruise missiles and 
unmanned aerial vehicles (UAVs). RAND undertook a study resembling a DoD 
analysis of alternatives but from the enemy’s point of view: All things considered, are 
cruise missiles and UAVs the most advantageous means of attacking targets in the 
United States? The RAND team concluded that such systems do not appear to have 
major advantages over other ways of attacking similar targets. They might be used in 
some circumstances, because they do have some advantages (e.g., ability to attack 
over perimeter defenses or national borders), but, in most cases, there are simpler 
alternatives that provide similar, or even superior, capabilities. Given that cruise mis-
siles and UAVs are unlikely to be weapons of choice for terrorists, it does not make 
sense for the United States to undertake the great expense of defending against them. 
Modest investments in counterproliferation and intelligence-supporting postattack 
forensics are justified, but not in broad deployment of active defenses.4

Sponsor:  Defense Threat Reduction Agency
Project Leader:  Brian A. Jackson
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3  For more information, see War by Other Means— 
Building Complete and Balanced Capabilities  
for Counterinsurgency: RAND Counterinsurgency 
Study—Final Report, David C. Gompert and John 
Gordon IV, MG-595/2-OSD, 2008. Online at 
http://www.rand.org/pubs/monographs/MG595.2/. 
This report is summarized in Annual Report 2007, 
RAND National Security Research Division, 
AR-7127-OSD, pp. 10–11. Online at http://www.
rand.org/pubs/annual_reports/AR7127/

4  For more information, see Evaluating Novel 
Threats to the Homeland: Unmanned Aerial Vehicles 
and Cruise Missiles, Brian A. Jackson, David R. 
Frelinger, Michael J. Lostumbo, and Robert W. 
Button, MG-626-DTRA, 2008. Online at http://
www.rand.org/pubs/monographs/MG626/

For direct attack against a gathering  
of people, other means would be  
at least as effective as cruise missiles  
or UAVs.

The effective radius for the mortar is for casualties by fragmentation, and for other means is 
for a lethal blast pressure of 10 pounds per square inch.

http://www.rand.org/pubs/monographs/MG595.2/
http://www.rand.org/pubs/annual_reports/AR7127/
http://www.rand.org/pubs/monographs/MG626/
http://www.rand.org/pubs/monographs/MG626/
http://www.rand.org/pubs/annual_reports/AR7127/
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Since World War II, the United States has led at least eight important nation-
building operations intended to help societies emerge from conflict and achieve 

a lasting peace and transition to democracy. The success or failure of these operations 
has hinged on an array of factors: the nature of the society and the type of conflict, 
the quality and quantity of the resources applied, and the manner of making and 
implementing decisions about how to use these resources. A recent RAND study, 
the latest in a five-year series on nation-building, focused on the last of these factors. 
Analyzing approaches to decisionmaking and implementation in successive admin-
istrations, the study team asked what has worked and what has not.

The United States has a formal administrative structure for formulating and 
implementing national security policy, put in place in 1947. Since then, different 
presidents have used that system with varying degrees of success. Today, in light of 
setbacks in Afghanistan and Iraq, some claim that the structure is outdated. The 
RAND study found that it is not defective, but rather in disuse.

 Despite recent shortfalls, the United States’ apparatus  
for making and implementing national security policy is not  
so much broken as in disuse.

 Presidents have used different approaches to decisionmaking—
formalistic, competitive, collegial—to different effect.

 The historical record suggests the importance of methodical 
planning based in analysis, continuity of expertise from  
one administration to the next, the opportunity for both 
military and civilian perspectives to be aired, and interagency 
planning and division of labor.

Nation-Building from FDR to George W. Bush

International Security and Defense Policy Center
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Decisionmaking as the Product of Personality and Process
Every president brings to the office a personal style and favored approach to decision-
making—typically some amalgam of three models:

 Formalistic: Emphasizes order, structured process, and hierarchy. Lower-level 
staff analyze options to present to senior policymakers and cabinet-level advisers. 
Conflict is downplayed by framing issues of contention as trade-offs. (Examples: 
Truman, G. H. W. Bush.)

 Competitive: Utilizes a “marketplace” of ideas. The president listens to the ad hoc 
opinions of senior advisers with overlapping lines of authority, who compete for 
influence. (Examples: FDR, Clinton.) 

 Collegial: Involves the free exchange of ideas among advisers, but cooperatively 
rather than competitively. Lateral communication is valued as highly as vertical 
communication. (Used to some degree by most presidents, but particularly by 
G. W. Bush.)

60 Years of Nation-Building: Lessons for Success
The reconstruction of Japan and Germany under Roosevelt and then Truman were 
successful to a degree that has gone unmatched. Bosnia and Kosovo under Clinton 
can also be considered successes. In contrast, nation-building in Somalia and Haiti 
under Clinton failed to achieve lasting value. Although reconstruction in Afghani-
stan under George W. Bush was initially successful, the effort quickly faltered. The 
outcome in Iraq has yet to be decided, but for the first several years, efforts fell far 
short of objectives. RAND drew lessons from these experiences that point to “best 
practices” for future administrations.

The planning process for nation-building must be methodical and tested. The 
Truman and George H. W. Bush administrations were paradigms of orderly pro-
cess, in which sound analysis underlay decisionmaking and planning. The efficacy 
of this approach shows in their track records. Clinton’s experience offers the same 
lesson but took a different route: His record began to improve as he shifted from a 
highly informal style to an increasingly methodical planning process. Likewise, 
long-term outcomes in Afghanistan and Iraq under the George W. Bush adminis-
tration were marred by a lack of systematic planning and analysis that persisted until 
late in the president’s tenure.

Continuity is key. Both Clinton and George W. Bush took office with the aim of 
breaking from their predecessors. Clinton filled his staff with new appointees, many 
with little experience in the executive branch. Bush, too, retained little of the exper-
tise that had eventually developed during the Clinton administration and disman-
tled its nation-building structure. The price in both cases was a regression of 
competence. In contrast, neither Truman nor George H. W. Bush had a stake in 
distancing himself from the previous administration. Each retained personnel and 
policies that were critical to success. 

Structured debate among military and civilian agencies vastly improves outcomes. 
Although Roosevelt took a competitive and Truman a more collegial approach, 
both encouraged debate among a wide range of advisers. Nation-building is a joint 
military and civilian endeavor, but the Departments of Defense and State bring to 
it different perspectives. A formal process for debate results in downsides being 
considered, alternatives explored, and assumptions questioned. George W. Bush 
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International Security and Defense Policy Center



 A N N U A L  R E P O R T  2 0 0 8  17

did not invite an open exchange among his chief advisers. His decision to delegate 
full authority to DoD for reconstruction in Iraq closed the door on the give-and-
take between military and civilian players that might have better informed post-
conflict plans. 

Effective implementation depends on coordinated interagency planning and a clear 
division of labor. The Bush administration’s early response to 9/11 was a model of how 
much can be achieved when agencies work together. The Central Intelligence Agency, 
DoD, and DOS each carried out tasks in its respective area of competence, deferring 
to the others where appropriate. In a matter of weeks, this approach resulted in the 
collapse of the Taliban regime and its immediate replacement by a broadly representa-
tive successor. The need for this level of collaboration was perhaps the most important 
lesson the Clinton administration drew from its early nation-building experiences 
as well. Yet the Bush administration did not sustain it in Afghanistan and it was 
completely absent in Iraq, where DoD assumed increasing responsibility for civilian 
tasks on which it lacked expertise.

Recommendations
RAND recommended several measures to strengthen the existing structure to sup-
port U.S. nation-building:

 To improve continuity between administrations, pass legislation to reserve some 
proportion of subcabinet and White House staff positions for career personnel. 

 To improve lateral communication and interagency coordination, require that 
candidates for the Senior Executive Service and Senior Foreign Service complete 
a tour of service in a national security agency other than their own. 

 To ensure an enduring division of labor,
 increase funding and personnel for DOS and the U.S. Agency for International 
Development (USAID) to participate in nation-building 
 pass legislation to divide responsibility and authority for nation-building among 
DOS, DoD, USAID, and other relevant agencies.

For more information, see  After the War: Nation-Building 
from FDR to George W. Bush, James Dobbins, Michele A. 
Poole, Austin Long, and Benjamin Runkle, MG-716-CC, 
2008. Online at http://www.rand.org/pubs/monographs/
MG716/. Support for this research was provided by the 
Carnegie Corporation of New York.

http://www.rand.org/pubs/monographs/MG716/
http://www.rand.org/pubs/monographs/MG716/
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The United States cannot conduct an effective counterterrorism campaign 
against al Qa’ida or other terrorist groups without understanding how such 

groups end. While it is clear that U.S. policymakers will need to turn to a range of 
policy instruments to conduct such campaigns—including careful police and intel-
ligence work, military force, political negotiations, and economic sanctions—what 
is less clear is how they should prioritize U.S. efforts.

A recent RAND research effort sheds light on this issue by investigating how 
terrorist groups have ended in the past. By analyzing a comprehensive roster of ter-
rorist groups that existed worldwide between 1968 and 2006, the authors found that 
most groups ended because of operations carried out by local police or intelligence 
agencies or because they negotiated a settlement with their governments. Military 
force was rarely the primary reason that a terrorist group ended, and few groups 
within this time frame achieved victory.

These findings suggest that the U.S. approach to countering terrorism has 
focused far too much on the use of military force. Instead, policing and intelligence 
should be the backbone of U.S. efforts.

A Dossier on the Fate of Terrorist Groups
The RAND study was the first systematic look at how terrorist groups end. The 
authors compiled and analyzed a data set of all terrorist groups between 1968 and 
2006, drawn from a terrorism-incident database that RAND and the Memorial 
Institute for the Prevention of Terrorism jointly oversee. The authors used these data 
to identify the primary reason for the end of groups and to statistically analyze how 
economic conditions, regime type, size, ideology, and group goals affected their sur-
vival. They then conducted comparative case studies of specific terrorist groups to 
understand how they ended.

Of the 648 groups that were active at some point between 1968 and 2006, a 
total of 268 ended during that period. Another 136 groups splintered, and 244 
remained active. As depicted in the figure, the authors found that most ended for 
one of two reasons: They were penetrated and eliminated by local police and intel-
ligence agencies (40 percent), or they reached a peaceful political accommodation 
with their government (43 percent). Most terrorist groups that ended because of 

 Most terrorist groups active in the past four decades  
have ended through police action or political settlements.  
Most groups that achieved a political settlement have had 
narrow goals. Only about one in six has been defeated  
or succeeded militarily.

 The application of military force has not brought al Qa’ida  
to heel. The United States should seek to defeat terrorist 
groups largely through police and intelligence work.  
Members should be treated as criminals, not warriors.

How Terrorist Groups End
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politics sought narrow policy goals. The narrower the goals, the more likely the 
group was to achieve them through political accommodation—and, thus, the more 
likely the government and terrorists were to reach a negotiated settlement.

In 10 percent of cases, terrorist groups ended because they achieved victory. 
Military force led to the end of terrorist groups in 7 percent of cases. The authors 
found that militaries tended to be most effective when used against terrorist groups 
that were large, well armed, and well organized. But against most terrorist groups, 
military force was too blunt an instrument.

The analysis also revealed patterns in the characteristics of terrorist groups:
 Religiously motivated terrorist groups took longer to eliminate than other groups 

but rarely achieved their objectives; no religiously motivated group achieved vic-
tory during the period studied. 

 Size significantly determined a group’s fate. Groups exceeding 10,000 members 
were victorious more than 25 percent of the time, while victory was rare for 
groups with fewer than 1,000 members. 

 Terrorist groups from upper-income countries were much more likely to be left-
wing or nationalist and much less likely to be motivated by religion.

Police-Oriented Counterterrorism Rather Than  
a “War on Terrorism”
What does this mean for counterterrorism efforts against al Qa’ida? After September 
11, 2001, U.S. strategy against al Qa’ida concentrated on the use of military force. 
Although the United States has employed nonmilitary instruments—cutting off 
terrorist financing or providing foreign assistance, for example—U.S. policymakers 
have, until recently, continued to refer to the strategy as a “war on terrorism.”

But military force has not eliminated al Qa’ida. Indeed, it remains a strong and 
competent organization. Its goal is intact: to establish a pan-Islamic caliphate in the 
Middle East by uniting Muslims to fight infidels and overthrow Western-friendly 
regimes. It continues to employ terrorism and has been involved in more terrorist 
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attacks around the world in the years since 2001 than in prior years, though it has 
engaged in no successful attacks of a comparable magnitude to the attacks on New 
York and Washington.

Al Qa’ida’s resilience should trigger a fundamental rethinking of U.S. strategy. 
Its goal of a pan-Islamic caliphate leaves little room for a negotiated political settle-
ment with governments in the Middle East. A more effective U.S. approach would 
involve a two-front strategy:

 Make policing and intelligence the backbone of U.S. efforts. Al Qa’ida consists 
of a network of individuals who need to be tracked and arrested. This requires 
careful involvement of the Central Intelligence Agency and Federal Bureau of 
Investigation, as well as their cooperation with foreign police and intelligence 
agencies.

 Minimize the use of U.S. military force. In most operations against al Qa’ida, 
local military forces frequently have more legitimacy to operate and a better 
understanding of the operating environment than U.S. forces have. This means a 
light U.S. military footprint or none at all.

Key to this strategy is replacing the war-on-terrorism orientation with the kind 
of counterterrorism approach that is employed by most governments facing signifi-
cant terrorist threats today. Calling the efforts a “war on terrorism” raises public 
expectations—both in the United States and elsewhere—that there is a battlefield 
solution. It also tends to legitimize the terrorists’ view that they are conducting jihad 
(holy war) against the United States and elevates them to the status of holy warriors. 
Terrorists should be perceived as criminals, not holy warriors.

For more information, see  How 
Terrorist Groups End: Lessons for 
Countering al Qa’ ida, Seth G. Jones 
and Martin C. Libicki, MG-741-1-RC, 
2008. Online at http://www.rand.org/
pubs/monographs/MG741-1/. This 
project was part of RAND’s program 
of self-initiated research, the funding 
for which is provided by donors and 
through the independent research and 
development provisions of RAND’s 
DoD-funded FFRDC contracts.
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Radical Islamists have sought and largely succeeded in dominating the debate in 
Muslim countries over democracy, secularism, and relations with the West, in 

large part because of their establishment of networks, online or in person. Previous 
RAND research proposed a framework for building moderate Muslim networks. 
The framework sought to fundamentally alter how the West would approach the 
Muslim world and foster democracy within it. RAND has sought to implement this 
framework through both “action” research and traditional approaches in nearly a 
dozen nations.

In the “action” category, the RAND Alternative Strategy Initiative (ASI), 
formed in 2005, seeks to engage grassroots groups and movements that are dedicated 
to countering violent extremism. Its strategies have included developing indigenous 
media capacity, facilitating women’s roles as agents of conflict resolution and recon-
ciliation, and fostering positive development for youth.

Regarding indigenous media capacity, an early effort of this work was a RAND 
ASI–sponsored conference in Qatar, “Creative Use of the Media for Understanding 
and Tolerance.” The gathering highlighted groundbreaking indigenous media initia-
tives that, while popular and influential in their own countries, were largely unknown 
to the West, which was therefore overlooking important trends in the current debate 
with extremist and sectarian elements around the world. Among other goals, the 
conference sought to generate ideas on how to improve networking and cooperation 
with and among an emerging group of opinion leaders. RAND ASI analysts recently 
traveled to Syria and identified some of the most powerful indigenously produced 
antiterrorist media content in the world—media content that was largely unknown 
to the U.S. government. 

Regarding women as agents for conflict resolution and reconciliation, RAND 
ASI hosted a conference in Iraq that brought together women activists from as far 
away as Northern Ireland and Serbia, as well as more than 50 women activists from 
Iraq, many engaged in their own indigenous initiatives to counter sectarianism and 
other forms of extremism. A highlight of the conference was a reception at which 

 RAND’s Alternative Strategy Initiative is focused on helping 
engage the Muslim world and democratic movements within  
it in new ways.

 NDRI has held conferences in Qatar for creative indigenous  
use of the media and in Iraq for women as reconciliation 
agents.

 NDRI researchers have identified constructive Arab voices  
in literature and film and sought to enhance news media 
responsibility in the Philippines.

 These indigenous proponents of democratic reform have  
been largely unknown to the U.S. government.
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Iraqi President Jalal Talibani expressed solidarity with Iraq’s women, whom he called 
“an overlooked tool in the war against extremism.” RAND ASI researchers are cur-
rently identifying resources these women will need in their future activism.

Regarding positive development of youth, RAND ASI researchers have devel-
oped a new “critical thinking” curriculum for youth in conflict zones. Based on 
previous field research in such locales as Afghanistan, Bosnia, Iraq, and Lebanon, 
the curriculum includes

 lessons on recognizing propaganda, using historical examples from outside the 
region to help students recognize how propagandists play on their emotions

 lessons on rejecting violence, which teach students to critically examine terrorist 
messages

 an introduction to alternative, legal options for social activism and protest for 
political and social change without violence.

The purpose of the program is to educate vulnerable youth about propaganda 
and expose them to examples prevalent in their region while promoting constructive 
voices within their own societies.

A separate RAND effort has focused on identifying constructive Arab voices in 
literature and film. Intolerant literature is subsidized and pervasive throughout the 
Muslim world, and there has been little research devoted to identifying and analyz-
ing works with constructive themes. This project identified works that offer positive 
role models and spark debate on religious and other issues while also exhibiting cul-
tural sensitivity. The project identified more than 100 such works, including histori-
cal and contemporary works from different 
areas of the Arab world by local and diaspora 
artists with different ideological perspectives. 
The project also explored ways to overcome 
censorship, market, and distribution barriers 
to disseminating such works. The suggestions 
put forward by the RAND researchers included 
having the U.S. government leverage its influ-
ence with governments in the region to argue 
against censorship and funding private institu-
tions to support constructive works.

RAND also held a conference in the 
Philippines in August 2008 to bring together 
Manila media elites and journalists based in 
Mindanao, an area of endemic conflict and a 
focus of the U.S. campaign to combat terror-
ism. Philippine media coverage of Mindanao is 
deeply flawed: It stereotypes Muslims as terror-
ists, overemphasizes the violence in Mindanao, and relies disproportionately on gov-
ernment sources. As a result, the media help perpetuate conflict. The purpose of the 
conference was to craft locally appropriate remedies to this problem and to build 
commitment to their implementation. Successful outcomes included coverage of the 
conference itself, identification of problems and possible solutions by the partici-
pants, and an increase in constructive coverage trends after the conference. The proj-
ect has shown that fostering good media practices may be an effective tool of 
counterinsurgency and counterterrorism.

International Security and Defense Policy Center
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Indigenous democratic efforts face challenges, however, as a RAND analysis of 
the Kefaya movement in Egypt demonstrates. At first, Kefaya successfully mobilized 
wide segments of Egyptian society for democratic reform, but it later proved unable 
to overcome many impediments to its reform effort and political participation. Isla-
mist and secular leaders within the movement had differing notions of democracy, 
ultimately leading to Islamist separation from the movement. The political reform 
goals of the movement may also have been too far removed from the concerns of 
average Egyptians, most of whom live in or near poverty. RAND researchers sug-
gested that such reform organizations should be created within their respective 
nations rather than elsewhere and that the United States could help foster effective 
social-service programs that offer practical help (e.g., education, health care) to 
affected populations.

For more information, see  RAND Alternative Strategy 
Initiative: A Conference on Creative Use of the Media for 
Understanding and Tolerance, Cheryl Benard and Ed 
O’Connell, CF-242-OSD, 2008 (DVD). Online at http://
www.rand.org/pubs/conf_proceedings/CF242/. See also 
The Kefaya Movement: A Case Study of a Grassroots Reform 
Initiative, Nadia Oweidat, Cheryl Benard, Dale Stahl, 
Walid Kildani, Edward O’Connell, and Audra K. Grant, 
MG-778-OSD, 2008. Online at http://www.rand.org/pubs/
monographs/MG778

Cheryl Benard, senior RAND political 
scientist and co-director of ASI,  
listens to girls in a school in Kandahar, 
Afghanistan, talk about life after  
the Taliban.
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S O M E  R E C E N T A N D  O N G O I N G  P R O J E C T S

Sea Basing Capability Assessment
The U.S. Navy has proposed a new maritime prepositioned squadron, the Maritime 
Prepositioning Force (Future), or MPF(F), along with associated concepts of opera-
tions to allow for the rapid deployment, assembly, command, projection, reconstitution, 
and reemployment of expeditionary forces from the sea. However, given the multi-
ple pressures on the Navy’s shipbuilding budget, the MPF(F) may be unaffordable 
as currently envisioned. RAND evaluated the capabilities provided by a reduced, 
more affordable sea basing force. The evaluation specifically addressed the ability of 
a reduced MPF(F) squadron to sustain one or two Marine expeditionary brigades 
(MEBs) in a major combat operation scenario. RAND found that it would be 
possible to sustain a single MEB using air only at distances up to approximately 
90 nautical miles from shore. However, if landing craft were used, it would be pos-
sible to comfortably sustain a single MEB at distances of up to 110 nautical miles. 
Given the other missions for air assets operating from the MPF(F), RAND also 
evaluated the ability to support the MEB if one of the sea base’s flight decks were 
reserved for those other missions. In that event, the loss in sustainment throughput 
could be made up by replacing all MV-22 tilt-rotor aircraft deck spots on the remain-
ing flight decks with a number of CH-53 helicopters.
Sponsor:  Office of Program Analysis and Evaluation, Office of the Secretary  

of Defense
Project Leaders:  Robert W. Button and John Gordon IV

The United States has achieved undisputed superiority in traditional military force-on-force conflicts. It has demonstrated 
the ability to

 project power rapidly from the air, sea, ground, and space to remote areas of the world

 wage war from afar with fewer casualties than its adversaries suffer

 moderate collateral damage to reduce its effect on broader U.S. goals.

This technological advantage, however, does not provide America and its allies with an unchallenged or risk-free environ-
ment, as Iraqi insurgents wielding improvised explosive devices (IEDs) have shown. Indeed, technology that has made its way 
into the hands of adversaries exposes military and civilian interests to novel challenges, threats, and dangers. As DoD fills 
increasingly diverse and nontraditional roles, U.S. forces are exposed to new vulnerabilities and face the challenges of acquiring 
and employing a wide range of capabilities in a flexible, adaptive, responsive, and creative manner. In response, U.S. defense 
policymakers have expanded their areas of concern beyond traditional, symmetric threats to include asymmetric challenges. 
They will need to accomplish this against a backdrop of

 intense budgetary pressures

 the degradation of systems and equipment from the Iraq war

 growing system costs and overruns on major new system acquisitions

 increasing requirements for the interoperability of U.S. and allied weapon systems and forces

 a technology and industrial base that is increasingly pressured by sporadic acquisitions and governed more by global 
commercial drivers than by military markets.

NSRD’s Acquisition and Technology Policy Center helps the national security communities achieve and sustain an afford-
able technological advantage over the diverse array of current and future threats while examining trade-offs and coping with 
management and fiscal challenges.

Acquisition and Technology Policy Center

Philip Antón 
Director, Acquisition and Technology 
Policy Center
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Alternatives for the Future Sea-Based Strategic Deterrent
The U.S. Navy will begin to retire its Ohio-class ballistic-missile submarines in 2027 
(when the oldest of those vessels reaches the end of its 42-year service life) and will 
withdraw the rest of the fleet from service by 2040. These submarines are the most 
survivable elements of the U.S. strategic force and presently carry about half of the 
U.S. strategic warhead inventory. As such, they play a critical role in dissuading 
adversaries from taking hostile action against the United States or its allies. The 
Navy has asked RAND to oversee an analysis of alternatives (AoA) for a replacement 
class of submarines that could fill the anticipated capabilities gaps after 2030. The 
Navy asked RAND to look beyond the submarines’ role in nuclear deterrence to 
consider the implications for platform characteristics, force structure, operational 
doctrine, and cost if a conventional strike capability were included. In this, the latest 
in a series of large, complex AoAs that RAND has led, collaborators included the 
Naval Sea Systems Command, the Johns Hopkins University Applied Physics Labo-
ratory, and private industry. Tasks included identifying and analyzing a concept of 
operations against threats expected in the 2030s and beyond, the capabilities needed 
to execute such operations, alternative platforms and systems that could provide 
those capabilities, and their operational effectiveness and life-cycle costs.
Sponsor:  Office of the Chief of Naval Operations
Project Leader:  John F. Schank

Unmanned Vehicles: Issues for Industry, Developers,  
and Government
Unmanned vehicles are being rapidly integrated into numerous aspects of military 
operations on the ground, in the air, and at sea. These systems range from large vehi-
cles operated in a strategic environment to small, even handheld, systems used by 
tactical units. Outside DoD, the U.S. Department of Homeland Security, civilian law 
enforcement organizations, and various commercial enterprises use unmanned vehi-
cles for surveillance, hazardous operations, exploration, and data collection. The 
demand for these systems is likely to only increase as users become more familiar with 
them and as technological advances extend their capabilities. Currently, the demand 
is being met by defense conglomerates, start-up firms, government laboratories, and 
universities. In this multifaceted and fluid market, DoD asked RAND to assess the 
extent to which the capabilities to design, produce, and support unmanned vehicles 
can reliably and cost-effectively meet future requirements. In response, RAND is 
characterizing the current and planned use of unmanned vehicles across various 

John Birkler  
Manager, Maritime Programs

The Ohio-class ballistic-missile 
submarine USS Wyoming (SSBN 742) 
in the Atlantic, off the coast  
of Georgia.
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organizations and the evolving status of the industrial base, including any organiza-
tions that provide supporting technologies, given the potential for market integration 
and consolidation. RAND will suggest actions that DoD could take to sustain and 
ensure a competitive and innovative environment for design and development.
Sponsor:  Office of the Under Secretary of Defense for Acquisition, Technology,  

and Logistics
Project Leader:  Brien Alkire

Vulnerability of Global Force Management Data
Until now, DoD’s force management and business systems data have been stored in 
multiple, disparate (and sometimes even manual) systems, making it very difficult to 
access information. DoD’s ongoing Global Force Management (GFM) Data Initia-
tive is making the entire DoD-authorized force structure visible, understandable, 
and accessible in a common format. This resolution of detail is necessary to support 
a wide range of DoD transformational business, readiness, and force-management 
systems. The data are derived from unclassified sources and systems. However, DoD 
is concerned that the integration of such unclassified data into a centralized system 
may create security concerns. RAND is analyzing the classification and control of 
force-structure data under the new GFM Data Initiative, evaluating their potential 
accessibility by a range of threats—from individual terrorists to nation-states—and 
determining the resulting security vulnerabilities. The research team is also assessing 
the implications of these vulnerabilities and developing recommended guidance for 
how to appropriately protect these data.
Sponsors:  Joint Staff and Office of the Director, Defense Research and Engineering
Project Leader:  Beth E. Lachman

Small Ships in Theater Security Cooperation
To accomplish counterterrorism missions, including denying terrorists the use of the 
maritime environment and empowering partner nations to do the same, the U.S. 
Navy engages in theater security cooperation (TSC) with foreign militaries. TSC 
involves extending influence, developing access, and promoting competence among 
potential coalition partners. The Navy asked RAND to analyze small-vessel character-
istics necessary for TSC, focusing on operations in sub-Saharan Africa. RAND 
researchers developed concepts of operation for employing small ships in TSC, identi-
fied the ship capabilities required, and, from those, described three potentially appli-
cable categories of patrol vessel. In comparing the categories, the research team noted 
the cost advantage (potentially allowing a larger fleet size) of the smaller vessels set 
against the advantages of the larger vessels: more logistical independence, ability to 
cope with more-stressful operating conditions, and greater acquisition interest by 
potential partners. RAND also offered several more-general observations regarding 
TSC operations with small vessels, including the emphasis that small partner navies 
assign to law and treaty enforcement (as opposed to military operations per se) and the 
need to select crews with appropriate skills and give them sufficient time to train in 
theater. At the Navy’s request, RAND applied its analytic methodology to evaluate 
the suitability of a specific class of small ship—the PC-1 Cyclone—for use in TSC.5

Sponsor:  Office of the Chief of Naval Operations
Project Leaders:  Robert W. Button and Irv Blickstein 

RAND is character-
izing the use of  
unmanned vehicles 
across various
organizations and  
the evolving status of 
the industrial base.

5  For more information, see Small Ships in Theater 
Security Cooperation, Robert W. Button, Irv 
Blickstein, Laurence Smallman, David Newton, 
Michele A. Poole, and Michael Nixon, MG-698-
NAVY, 2008. Online at http://www.rand.org/pubs/
monographs/MG698/

http://www.rand.org/pubs/monographs/MG698/
http://www.rand.org/pubs/monographs/MG698/
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Like many other weapon systems, military aircraft have experienced substan-
tial increases in unit costs over the long term. The persistence of these trends 

suggests continuing cost increases that could have dramatic implications for 
aircraft inventories, particularly given relatively fixed or shrinking defense bud-
gets. As a first step in gaining control over this situation, the U.S. Air Force and 
the U.S. Navy asked RAND to examine the causes of military aircraft cost esca-
lation. The work followed earlier RAND research for the Navy on escalating 
shipbuilding costs, which found that the increasing complexity of ships was 
responsible, in part, for cost growth exceeding inflation and supported the forma-
tion of a requirements review board. From available data, RAND researchers 
calculated aircraft cost escalation rates and investigated two potential categories 
of causes: factors whose cost increases were driven by the economy (and thus 
mostly outside the control of the government)—such as labor, equipment, and 
materials—and those whose cost increases were driven by the customer, such as 
performance characteristics desired by the services.

For every type of aircraft examined—patrol, cargo, trainer, bomber, attack, 
fighter, and electronic warfare—annual cost escalation rates in the past quarter-
century have exceeded common inflation indexes, including the consumer price 
index, the DoD procurement deflator, and the gross domestic product deflator. This 
trend is true whether cost escalation is measured using flyaway cost or procurement 
cost.6 Patterns of cost escalation differed by aircraft type. For example, nominal 
cargo aircraft costs grew at an annual rate of about 13 percent from 1974 to 2000, 
compared to a rate of nearly 7 percent for fighters.

The researchers found that the dollar-per-hour rates of labor, in both direct and 
fully burdened wages, have increased much faster than other measures of inflation. 
Nevertheless, increased productivity (that is, increased output per hour) has meant 
that, overall, labor costs have grown only slightly faster than inflation. Furthermore, 
the proportion of aircraft cost due to labor has been steadily decreasing (from a 
prime-contractor perspective) as more manufacturing is outsourced, thus turning 
labor cost into a material or equipment cost. With two exceptions (specialty metals 

For every type  
of aircraft examined, 
annual cost escalation 
rates in the past  
quarter-century have 
exceeded common 
inflation indexes.

 The nominal unit cost of military aircraft of all types  
has increased over the long term at rates far exceeding  
the inflation rate. 

 Approximately two-thirds of the increase in the unit cost  
of aircraft over the past 30 years has been the result  
of increases in the performance characteristics desired by  
the customer.

 The other one-third has been due to increases in the cost  
of labor, materials, and equipment, which have risen at  
a rate roughly comparable to inflation.

Why Has the Cost of Fixed-Wing Aircraft Risen?

Acquisition and Technology Policy Center



28 R A N D  N AT I O N A L  S E C U R I T Y  R E S E A R C H  D I V I S I O N

Acquisition and Technology Policy Center

There have been a number  
of customer- and economy-driven 
contributors to price escalation 
in fixed-wing aircraft programs  
from the F-15A (1975) to the  
F-22A (2005).

and avionics systems, such as navigation equipment), materials and equipment used 
in aircraft manufacturing have increased in cost at roughly the same rate as other 
measures of inflation. Altogether, the researchers found that labor, material, equip-
ment, and manufacturer fees and profits have helped increase the nominal cost of 
aircraft by about 3.5 percent annually—which is less than the rate of increase for 
some inflation indexes during the same time.

The cost of military aircraft can be affected by the government in several ways, 
particularly through the quantity it demands and the characteristics it specifies. 
With regard to quantity, RAND found inconsistent cost trends stemming from pur-
chases over time in aircraft procurement. In some but not all cases, manufacturers 
have been able to leverage efficiency and manufacturing improvements to lower unit 
cost over a production run. RAND researchers found more consistent procurement-
rate effects, by which higher production rates helped reduce unit prices. Reasons for 
this may include the spreading of annual fixed overhead costs over more units pro-
duced in a year (thus reducing average unit price) and possibly making more efficient 
use of labor and tooling.

Differences in performance characteristics were obvious when comparing pairs 
of aircraft. RAND found that complexity of the aircraft (which also includes air-
frame materials) contributed to aircraft cost escalation at rates often far exceeding 
those of inflation. Overall, the research found that roughly one-third of the overall 
cost escalation is due to economy-driven factors, while the remainder is due to cus-
tomer-driven ones—mainly, system complexity.

The cost of military 
aircraft can  
be affected by the  
government in several 
ways, particularly 
through the quantity  
it demands and  
the characteristics  
it specifies.
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Interviews conducted by the researchers with representatives of aircraft manu-
facturers confirmed many of these findings. In particular, these representatives noted 
that the increased demand for greater aircraft stealth and reduced aircraft weight 
contributed to cost escalation. They also cited government regulations, such as those 
designed to protect U.S. industry and technology, the environment, and occupa-
tional health, as sources of aircraft cost escalation.

The services could choose to address cost escalation in several ways—some 
more feasible than others. Improved procurement stability and longer-term contracts 



 A N N U A L  R E P O R T  2 0 0 8  29

For more information, see  Why Has the Cost of Fixed-Wing 
Aircraft Risen? A Macroscopic Examination of the Trends in  
U.S. Military Aircraft Costs over the Past Several Decades, Mark 
V. Arena, Obaid Younossi, Kevin Brancato, Irv Blickstein,  
and Clifford A. Grammich, MG-696-NAVY/AF, 2008. Online 
at http://www.rand.org/pubs/monographs/MG696/. This project 
was sponsored by the Office of the Chief of Naval Operations 
and the Office of the Assistant Secretary of the Air Force  
for Acquisition.

6 The flyaway cost includes only costs specific  
to a single aircraft unit, such as hardware, change 
orders, government-furnished equipment, or 
management, whereas the procurement cost  
also includes fleet-level costs, such as spare parts, 
contractor support, and training equipment.

could encourage manufacturers to make investments to increase efficiency and cut 
costs. Fewer change orders to aircraft may help reduce costs as well. International 
competition and participation in the construction of military aircraft could also 
reduce costs, although this would likely be opposed by Congress and might be fea-
sible only for noncombat aircraft. Focusing on aircraft upgrades in successive model 
improvements, as has been done for several aircraft (e.g., the F/A-18), rather than on 
acquisition of new aircraft series (e.g., from the F-16 to the F-22), could help contain 
procurement cost escalation, although the capability limits of current aircraft may 
restrict the application of this practice.

At present, the Air Force and the Navy appear to be opting for fewer aircraft 
but with the highest technological capabilities. Such a strategy helps ensure that U.S. 
aircraft remain far superior to those of any other military in the world. Maintaining 
such capabilities must be weighed against the quantity of aircraft affordable, how-
ever. The services must consider this trade-off of aircraft quality and quantity in 
deciding how to allocate future appropriations for aircraft procurement.

Mark V. Arena
Senior Physical Scientist

Kevin Brancato
Management Scientist

Obaid Younossi
Senior Management Scientist

http://www.rand.org/pubs/monographs/MG696/


30 R A N D  N AT I O N A L  S E C U R I T Y  R E S E A R C H  D I V I S I O N

Acquisition and Technology Policy Center

 Increasing permanent journeyman staff at its public shipyards 
may help the Navy better balance ship maintenance work 
supply and demand.

 The Navy might also choose to allocate its workload differently 
across shipyards, but various rules (e.g., that at least half  
of shipyard work be done at public shipyards) limit use of such  
a strategy.

 The Navy has already adopted several strategies, such as 
tracking performance, used by similar organizations confront-
ing workload management challenges.

Depot-level maintenance of U.S. Navy ships—including repair and upgrade of 
ship systems, equipment, and infrastructure—is among the most complex 

work undertaken by DoD. This multibillion-dollar annual workload is split between 
private shipyards, such as BAE Systems Ship Repair in San Diego and Errol Indus-
tries in the Norfolk, Virginia, area, and four public shipyards: Norfolk and Ports-
mouth on the Atlantic, and Puget Sound and Pearl Harbor on the Pacific. Federal 
law and policy require that the public shipyards maintain some capabilities for all 
ship weapon systems and that depot maintenance be done in a ship’s home port 
when possible.

The size of this business, the complexities in managing it, and the need to 
accomplish work as efficiently as possible led the commander of the Naval Sea Sys-
tems Command to ask RAND to determine how best to match work supply and 
demand at the shipyards, consider alternative allocations of workload across ship-
yards, and look into workload management practices in other organizations.

Matching Workload Supply and Demand
Planned workload demands of recent years have consistently underestimated actual 
demands, particularly in longer-term forecasts that are necessary for developing 
some of the skills required in shipyard maintenance. The Navy can use a variety of 
means to compensate for the difference between planned and actual demand. Those 
that the researchers evaluated included

 overtime, which at modest levels can help shipyards meet schedule objectives but 
at excessive levels may diminish productivity

 temporary and seasonal labor, which can help ease peak demands but require the 
availability of specific types of workers who may not be as productive as perma-
nent ones

 labor borrowed from other shipyards, which is more comparable to permanent 
resident labor but is not quite as productive as it is at home and carries high trav-
eling expenses.

None of these alternatives equals the productivity of permanent resident labor 
working regular time. Increasing the resident permanent labor staff at the shipyards 

Planned workload 
demands of recent 
years have consistently 
underestimated  
actual demands. 

Managing Navy Shipyard Work
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could help the Navy be more productive in its work and hedge against the costs of 
unplanned work growth. For example, increasing the average available workforce 
from 13,800 to 14,500 per day would allow the Navy to reduce average overtime 
levels. As a result, the cost increment required to accomplish a workload 6 percent 
higher than planned would be cut in half, while no increase would accrue if the 
workload turns out as expected.

Alternative Workload Allocations
Rather than increasing its shipyard workforce, the Navy might choose to allocate its 
workload differently among the four public shipyards or between public and private 
shipyards. There are, however, limits to these strategies.

Shifting workload from the public to the private sector may not be realistic for 
two reasons. First, such a shift may violate federal law requiring that no more than 
50 percent of depot maintenance be performed by the private sector. Second, most 
of the public shipyard work involves nuclear vessels. Qualifying private shipyards 
(beyond the two currently qualified) to work on such systems would be expensive 
and politically challenging.

Shifting work among the public shipyards might realize some efficiencies, but 
a full evaluation of the benefits and drawbacks of this option would require data that 
are not available currently. Such a shift would also have to consider the capabilities 
of each shipyard, how well shifts could accommodate policies such as home-port 
rules, and the cost-effectiveness of changes.

Workload Management Practices in Other Organizations
In looking into practices elsewhere that might be adapted to the public shipyards, 
RAND researchers identified organizations with workforce management issues sim-
ilar to those of the public shipyards. These organizations’ common practices to man-
age workload (some of which are already used by the Navy and others of which 
would be more difficult to adopt) include the following:

 Identifying core capabilities and competencies and subcontracting others. Some 
public shipyards use contractors extensively, but others do not have such local support 
readily available. Any subcontracting efforts must also stay within 50/50 rules.

 Avoiding excess overtime. The Navy currently has what might be considered 
excess overtime and, as noted earlier, perhaps should hire more shipyard workers 
to reduce this and its associated costs.
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For more information, see  U.S. 
Navy Shipyards: An Evaluation of 
Workload- and Workforce-Management 
Practices, Jessie Riposo, Brien Alkire, 
John F. Schank, Mark V. Arena, James 
G. Kallimani, Irv Blickstein, Kimberly 
Curry Hall, and Clifford A. Grammich, 
MG-751-NAVY, 2008. Online at 
http://www.rand.org/pubs/monographs/ 
MG751/. This project was sponsored 
by the U.S. Navy.

 Using temporary labor to meet infrequent demands. Not all shipyards may have 
a sufficient local pool from which to draw such labor.

 Promoting a multiskilled workforce. Adopting such a practice would require the 
approval of public shipyard unions and could be limited by the need for some 
workers to develop highly specialized skills.

 Smoothing workload demands. The Navy has its own initiatives here, including 
a Fleet Availability Scheduling Team for keeping shipyard work more level over 
time and across shipyards.

 Augmenting work. The shipyards have undertaken some outside work, such as 
on Army vehicles.

 Tracking performance. Many methods to track performance were pioneered in 
Navy shipyards.

Altogether, the Navy appears to have implemented those strategies that it could 
pursue most easily.

Conclusions and Recommendations
Given what may be an underestimated workload, the Navy may wish to consider 
increasing the number of permanent journeyman staff, both to decrease relatively 
high overtime levels and to hedge against further workload growth. Because of the 
greater productivity of permanent staff working straight time, using more workers 
and less overtime would cost about the same amount as the Navy currently spends 
on its public shipyard workload and would provide a hedge against the costs of work-
load inflation or surge requirements.

Beyond increasing the permanent journeyman staff, the Navy could also per-
haps shift more work to the private sector through subcontracts. Other, roughly 
similar organizations have employed subcontractors for a great deal of their work to 
avoid excessive overtime. Such measures may require Congress to change some long-
standing statutes and hence might not be feasible in the immediate future.

Jessie Riposo
Operations Research Analyst

Brien Alkire
Operations Researcher

http://www.rand.org/pubs/monographs/MG751/
http://www.rand.org/pubs/monographs/MG751/
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 The nature of the industries that account for large portions  
of DoD’s contracting argues for more-flexible small-business 
targets than now apply.

 More information is required before it can be determined 
whether contract bundling is a serious impediment to DoD’s 
use of small businesses.

 Over a recent 10-year period, only 9 percent of small  
businesses contracting with DoD “graduated” out of the 
“small” category.

To boost small businesses, Congress has set a goal for the federal government to 
purchase at least 23 percent of all its goods and services from “small busi-

nesses” (as defined by size thresholds set by the Small Business Administration). 
Because DoD purchases about two-thirds of all goods and services used by the fed-
eral government, its purchasing practices greatly affect the success of these preferen-
tial policies. In light of this issue, Congress requested an assessment of impediments 
to small-business owners wanting to work with DoD. OSD, in turn, asked RAND 
to fulfill this request. Among the issues that RAND researchers considered were the 
unique needs of DoD and how they affect opportunities for small businesses, the 
extent to which contract “bundling” may limit small-business opportunities, and 
whether firms “graduate” from small-business preference programs.

Overall DoD Purchases from Small Businesses
DoD has had mixed success in meeting the small-business procurement goal. Over 
the past half-century, the small-business portion of its prime-contract dollars has 
varied between 15 and 25 percent. There have been periodic decreases in the share of 
prime-contract dollars going to small businesses, often occurring when DoD needs 
and composition of purchases by industry change. This may occur, for example, 
when DoD increases purchases of major weapon systems.

Opportunities by Industry
DoD purchases goods and services from an enormous variety of industries. In addi-
tion to traditional defense goods, such as aircraft and ammunition, it spends at least 
$500 million annually on prime contracts with firms in the grocery, apparel, phar-
maceutical, and construction industries, among others.

Still, more than half of DoD purchases are in just 10 industries. In many of 
these, the small-business share of sales to DoD is below the small-business share of 
all industry sales.

In some industries that are particularly important to DoD (including aircraft 
manufacturing and engineering services—the two industries in which DoD spends 
the most money), small businesses are less prevalent than they are elsewhere in the 
economy. In aircraft manufacturing, for example, small firms account for less than 

DoD has had  
mixed success in  
meeting the  
small-business  
procurement goal.

Enhancing Small-Business Opportunities in DoD 
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10 percent of the industry (in 
contrast to their 51-percent share 
of the overall gross domestic prod-
uct). Small firms in that industry 
are also less likely to make the type 
of larger transport or advanced 
fighter aircraft that DoD needs.

In other industries, DoD 
purchases could perhaps include 
more small businesses, but further 
research would be needed before 
identifying specific opportuni-
ties. In still other industries, par-
ticularly those in which DoD 
spends less, the percentage of 
DoD expenditures made up by 
small businesses already exceeds 
their share of total industry sales.

Evolving DoD needs may constrict the opportunities available to small businesses. 
DoD purchases from small businesses have traditionally been greatest in construction 
and least in weapon system procurement. Should weapon system procurement increase 
relative to other spending (as is currently projected), the small-business share of DoD 
prime-contract dollars will likely diminish.

Contract Bundling
Federal procurement regulations limit consolidation of requirements into a single 
contract that is not suitable for small businesses. Such “bundling” has been identi-
fied by congressional leaders as a leading potential impediment to small-business 
participation in federal contracting opportunities.

The prevalence of bundling in DoD is difficult to determine. One estimate 
contends that more than half of DoD prime-contract spending is on bundled con-
tracts. Another, noting the few formal protests filed over bundling, maintains that 
there are few such cases. DoD itself has insufficient data on bundling. There is thus 
a need for better information on bundling and on other contract consolidations that 
are less restrictive of small-business opportunities and that are therefore acceptable 
to the government.

Small-Business “Graduation”
Among the aims of small-business policy are preserving competitive enterprise and 
strengthening the overall economy. Ideally, small firms helped by federal policies 
will, over time, become larger firms.

RAND analysis of small businesses in Central Contractor Registration data 
indicates that relatively few small firms providing goods and services to DoD have 
“graduated” to larger sizes. Of the individual-contractor identification codes appear-
ing in the data between 1997 and 2007 and linked to small-business actions, 
44 percent were inactive in 2008. This suggests that a large fraction of small firms 
doing business with DoD over the past decade not only have failed to graduate but 
have gone out of business, are no longer seeking federal contracts, or have been acquired 
by another firm. Another 43 percent of the codes were for businesses that had 
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For more information, see  Enhancing Small-Business 
Opportunities in the DoD, Nancy Y. Moore, Clifford A. 
Grammich, Julie DaVanzo, Bruce Held, John Coombs, and 
Judith D. Mele, TR-601-1-OSD, 2008. Online at http://
www.rand.org/pubs/technical_reports/TR601-1/. This project 
was sponsored by the U.S. Department of Defense Office  
of Small Business Programs.

Setting goals 
by industry rather 
than uniformly 
could help DoD 
foster small-business 
opportunities in 
industries most 
conducive to them.

remained small. Four percent were for contractors below the federal small-business 
size threshold in some industries but not in others, while 9 percent were for contrac-
tors that were no longer small.

Recommendations
This research points to several steps that federal policymakers should take to address 
impediments to small-business participation in DoD contracts. In some industries, 
the Small Business Administration may wish to reconsider the definition of a “small” 
business. The idea is that some firms not receiving small-business preferences may be 
able to bring to market some of the innovations sought through those policies and, 
thus, may warrant favored status. Such reconsideration might include recognition of 
the large scale of activity or investment required for a firm to be viable in some indus-
tries. In extreme cases, this might even include recognizing as “small” all firms not 
dominant in an industry.

Setting goals by industry rather than uniformly could help DoD foster small-
business opportunities in industries most conducive to them. Implementing any 
remedies would require careful analysis of affected industries, including how trends 
such as globalization are affecting market dynamics.

More-sophisticated data analysis is needed to help determine how well some 
small-business policies are currently meeting their objectives as well as what those 
objectives should be. Data on contract bundling are lacking, and the data for other 
small-business initiatives that RAND researchers examined are deeply flawed. With-
out more-adequate data, Congress may find it difficult to devise solutions to imped-
iments to small-business participation, and DoD managers will have difficulty 
implementing any solutions.

Nancy Y. Moore
Senior Management Scientist

http://www.rand.org/pubs/technical_reports/TR601-1/
http://www.rand.org/pubs/technical_reports/TR601-1/
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T he military operations in Iraq and Afghanistan have been the longest and most demanding test of the all-volunteer force 
since its inception in 1973. More than 1.8 million servicemembers have been deployed in these operations. That is above 

and beyond those deployed to support ongoing commitments for a U.S. presence in other parts of the world as well as 
humanitarian and peacekeeping missions. In the current decade, traditional defense manpower policy issues, such as recruit-
ing, retention, and compensation, have remained as salient as ever. At the same time, the reserves have been transformed 
from solely a strategic reserve to both a strategic and operational reserve, and family support and health care issues have 
gained currency.

Readiness is also an issue. Are servicemembers and their families, particularly in the case of the reserves, “ready” in the 
various senses of the word for deployment should it occur? In particular, are reservists medically ready to serve on active duty? 
When reservists report for active duty, they may be switched across units to meet a need for critical skills. What are the 
impacts of this turbulence on training readiness?

Concerns have also been raised regarding jobs and health care for returning veterans. There has been particularly high 
interest in care for their mental health, including any lingering effects from traumatic brain injuries.

Defense-related manpower concerns go beyond the services. U.S. military superiority rests on technology and, thus, 
ultimately on scientists and engineers. There has been concern that U.S. science and technology is in a state of long-term 
decline and thereby may erode both economic prosperity and national security.

NSRD’s Forces and Resources Policy Center has been actively involved for over three decades in helping the United States 
create and sustain the all-volunteer force. The Center continues a varied program of research intended to help DoD adapt its 
organizations, policies, and processes to current and evolving manpower and other resource challenges.

S O M E  R E C E N T  A N D  O N G O I N G  P R O J E C T S

Recent Trends in Veteran Unemployment
Unemployment Compensation for Ex-Servicemembers (UCX) provides income 
assistance to unemployed veterans as they search for work. Between 2002 and 2005, 
the number of UCX claims increased by about 75 percent, raising concerns that 
veterans of the wars in Iraq and Afghanistan were having difficulty reentering the 
civilian labor market. RAND, drawing on data from the U.S. Department of Labor 
and the military services, found that the increase was largely attributable to an 
increase in the number of reservists receiving UCX. Among reservists, the increase 
in the caseload was due to a sharp increase in the number of reservists completing 
enough active-duty service for UCX eligibility and a corresponding sharp increase in 
the propensity of eligible reservists to claim UCX.7 The latter was surprising, because 
the civilian jobs of most deploying reservists are protected by law, and reservists 
whose jobs are protected are not eligible for UCX. This project continues, with closer 
examination of the civilian labor market reentry and schooling experiences of demo-
bilized reservists. Particular attention will be paid to a sample of reservists who 
received intensive transition assistance. The results should be of use to DoD and 
other policymakers as they debate whether the recent labor market experiences of 
demobilized military personnel indicate a need to reform UCX or revamp other 
transition assistance programs. 
Sponsor:  Office of the Assistant Secretary of Defense for Reserve Affairs 
Project Leader:  David S. Loughran

Forces and Resources Policy Center

James Hosek 
Director, Forces and Resources 
Policy Center
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Invisible Wounds of War: Follow-Up
In the spring of 2008, RAND released a study of the men-
tal health and cognitive needs of America’s returning veter-
ans.8 Conducted by more than 25 RAND researchers and 
using a wide range of analytic techniques, this project has 
galvanized attention to the large numbers of veterans suf-
fering from post-traumatic stress disorder (PTSD) and 
major depression and who may have experienced a trau-
matic brain injury during deployment, as well as to the 
estimated billions of dollars in societal costs. A coordinated 
RAND outreach effort succeeded in putting the issue on 

the agenda of key congressional committees and in editorials and newspaper stories 
across the country. Immediately following publication, the Secretary of Defense 
finalized modifications to DoD’s security clearance application to diminish poten-
tial stigma about psychological care. In October, the Chairman of the Joint Chiefs 
of Staff called for screening for all returning military personnel, including manda-
tory face-to-face evaluations for PTSD. Foundation funding for this research made 
it possible for RAND to examine the problems not merely as defense or veterans’ 
issues but as a challenge requiring a comprehensive response across the military and 
civilian health care systems. In addition to RAND reports, the study products 
included pamphlets designed for veterans and their families to inform them about 
these conditions and to describe available resources. 
Sponsor:  California Community Foundation 
Project Leaders:  Terri Tanielian and Lisa H. Jaycox

Unit Stability and Its Effect on Deployability  
and Training Readiness
Unit stability is generally assumed to be a determinant of whether a unit will be 
a cohesive, effective fighting force. However, empirical evaluations of stability 
and turbulence, let alone their effects, have been sparse, and little is known 
regarding stability levels of units as deployment approaches or what actions could 
mitigate any consequences of turbulence. In response, RAND has undertaken a 
study that will provide detailed analyses of the personnel stability of units in 
high demand for deployment across services and components. Researchers are 
examining the stability levels of units being deployed, the types of actions (e.g., 
cross-leveling, backfills) that make units unstable, and what mitigating measures 
are being taken prior to deployments. In addition, RAND is assessing the effects 
of stability on training readiness just prior to deployment and on the time 
required for postmobilization training. These analyses will provide empirically 
based information about stability and its effects to senior leadership exploring 
alternative personnel policy and force-management choices concerning active 
and reserve component sourcing.
Sponsor:  Office of the Assistant Secretary of Defense for Reserve Affairs 
Project Leader:  Thomas F. Lippiatt

Terri Tanielian, co-director of Invisible 
Wounds of War, discusses the study  
on MSNBC.

Little is known 
about units’ stability 
levels as deployment 
approaches or  
about actions that 
could mitigate  
the consequences. 
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Medical Readiness of the Reserve Components
As an integral part of the U.S. military, the armed forces reserve components are 
continually called upon to support operations around the globe. Since September 
2001, more than 580,000 reservists have been called to active duty in a federal sta-
tus. The reserve components must ensure that servicemembers are not only properly 
equipped and trained but also medically ready to serve when called upon. It is not 
clear that this responsibility is being consistently fulfilled. The U.S. Government 
Accountability Office, after reviewing predeployment health screenings of over 
240,000 reservists, reported that nearly 7 percent—10 percent in the case of the 
Army Reserve—were categorized as nondeployable for health reasons. To arrive at a 
better understanding of the medical readiness of reservists and what might be done 
about it, RAND has been conducting a multiyear project that involves reviewing 
medical and dental readiness requirements for the reserve components and assessing 
the systems used to monitor compliance with those requirements. Where possible, 
RAND researchers have quantified current medical/dental readiness and estimated 
the cost to maintain reservists at the required readiness level. They have also identi-
fied obstacles to compliance and assessed the costs of alternative approaches to 
improving medical/dental readiness that will ensure compliance with standards. 
Finally, the RAND team has assessed the sufficiency of the requirements for the 
current military operations.
Sponsor:  Office of the Assistant Secretary of Defense for Reserve Affairs
Project Leader:  Marygail K. Brauner

Joint Medical Education and Training 
To date, each of the armed services has maintained its own medical training and 
education program at multiple locations. To take advantage of scale efficiencies 
and to enhance interoperability across services, the 2005 Base Closure and 
Realignment Commission (BRAC) recommended relocating enlisted medical 
training to Fort Sam Houston, Texas. The new Medical Education and Training 
Campus (METC) will become the world’s largest military medical education and 
training institution, with an average daily student load of over 9,000. At the same 
time, the Military Health System (MHS) is seeking to transform its health care 
leader training to better prepare its leaders for joint, performance-based environ-
ments. RAND has been providing technical and research expertise to METC and 
MHS in three areas. First, it is developing a methodology to produce a common 
standard of practice for medical enlisted occupations that could be used to facili-
tate common training. Second, it is analyzing how health care leaders are prepared 
in military, public-sector, and civilian organizations to understand best practices 
and the need for military health care leaders to have joint education and training. 
Third, RAND is examining the analytic capabilities that METC needs to trans-
form itself into a high-performing learning organization.
Sponsor:  Medical Education and Training Center
Project Leaders:  Sheila Nataraj Kirby and Harry J. Thie

7 For more information, see Explaining the Increase 
in Unemployment Compensation for Ex-Servicemembers 
During the Global War on Terror, David S. Loughran 
and Jacob Alex Klerman, TR-588-OSD, 2008. 
Online at http://www.rand.org/pubs/technical_reports/ 
TR588/

8  For more information, see Invisible Wounds of War: 
Mental and Cognitive Injuries, Their Consequences, 
and Services to Assist Recovery, Terri Tanielian and 
Lisa H. Jaycox, eds., MG-720-CCF, 2008. Online 
at http://www.rand.org/pubs/monographs/MG720/. 
This monograph is summarized in Annual Report 
2007, RAND National Security Research Division, 
AR-7127-OSD, pp. 28–29. Online at http://www.
rand.org/pubs/annual_reports/AR7127/

http://www.rand.org/pubs/technical_reports/TR588/
http://www.rand.org/pubs/monographs/MG720/
http://www.rand.org/pubs/annual_reports/AR7127/
http://www.rand.org/pubs/technical_reports/TR588/
http://www.rand.org/pubs/annual_reports/AR7127/
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Since the first Gulf War, the nation has increasingly depended on the U.S. mili-
tary’s reserve component (RC), resulting in more frequent activation and over-

seas deployments for RC personnel. To date, more than half a million RC personnel 
have been deployed in support of Operations Enduring Freedom and Iraqi Freedom. 
While this increased reliance on RC personnel may put immense strain on their 
families, previous research on how deployment affects military families has focused 
almost exclusively on the active component (AC). Given the differences in their 
demographics, however, lessons learned from studying AC families may not apply to 
RC ones. For example, RC forces are, on average, older than AC personnel. Their 
families may also be more geographically dispersed, raising other questions about 
how best to support them.

To better understand the deployment-related issues that RC families face, the 
RAND study team interviewed military family experts as well as personnel and 
spouses from the Army Reserve, Army National Guard, Air Force Reserve, and 
Marine Forces Reserve. Specifically, the study featured interviews with a spouse or a 
servicemember from each of 653 families that experienced at least one overseas 
deployment since September 2001.

Readiness and Coping
During their interviews, RC personnel and spouses were asked to describe what family 
readiness meant to their families and, given that definition, to assess how ready their 
families were for deployment. Overall, three types of family readiness were commonly 
cited: financial readiness, readiness related to household responsibilities, and emotional 
or mental readiness. Financial readiness includes saving money in anticipation of a 
break in pay or emergency, notifying creditors, and long-term financial planning. 
Readiness related to household responsibilities includes preparing to handle the service-
member’s typical chores and making child-care arrangements. Emotional or mental 

 Increasing reliance on the National Guard and Reserve means 
that the deployment experiences of reserve component (RC) 
families, a little-researched topic, will become more important.

 The majority of RC families interviewed indicated that they 
were ready or very ready for deployment.

 The majority of RC families experienced problems stemming 
from deployment, and a similar proportion identified positive 
aspects of deployment.

 Family readiness, the problems and positives associated with 
deployment, and family coping were all related to RC families’ 
military career plans.

Deployment Experiences of Guard  
and Reserve Families

Forces and Resources Policy Center

Given the differences  
in their demographics,  
lessons learned from 
studying active  
component families 
may not apply to  
reserve component 
families.
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readiness involves preparing all fam-
ily members to deal with the ser-
vicemember’s impending extended 
absence. Based on these definitions, 
65 percent of servicemembers and 
60 percent of spouses said their 
families were ready or very ready for 
the latest deployment, while much 
smaller portions of both groups said 
their families were not at all ready.

It is important to understand 
how well families cope with deploy-
ment. RAND researchers found 
that, like readiness, coping meant 
different things to different fami-
lies. Further, a sizable minority— 
37 percent of servicemembers and 
29 percent of spouses—were unable 
to define coping. Those who did 
offer a definition tended to discuss 
coping in terms of dealing with 
emotions or handling household responsibilities. Despite the absence of a consistent 
definition, the majority (63 percent of servicemembers and 62 percent of spouses) 
said that their families coped well or very well.

Drawbacks and Benefits of Deployment
Servicemembers and spouses also discussed the problems that they and their families 
experienced as a result of deployment. Four of five RC families had some type of 
deployment-related challenge, but the kinds of problems and the types of families 
associated with each problem varied a great deal. Emotional or mental problems and 
problems with household responsibilities were mentioned most frequently. Emotional 
or mental problems ranged in severity from relatively mild sadness and anxiety to 
more-severe emotional or mental difficulties requiring medical attention. Problems of 
this nature tended to be cited by younger spouses and by those more recently married, 
whereas older spouses in longer marriages were more likely to discuss household 
issues. Other commonly mentioned problems were related to children’s issues and 
employment. Also, 29 percent of servicemembers (albeit only 14 percent of spouses) 
reported that their families had experienced no problems from deployment.

Three of four RC families noted a positive aspect of deployment, such as increased 
family closeness, financial benefits, increased self-confidence and self-sufficiency (for 
spouses), and a combination of patriotism, pride, and civic responsibility. Never-
theless, 20 percent of servicemembers and 13 percent of spouses said that their fam-
ilies experienced no positives from deployment.

Most families used some type of resource during the servicemember’s most 
recent deployment. The most commonly identified military resources included 
TRICARE and family support organizations (e.g., Family Readiness Groups, Key 
Volunteer Networks). Among the informal resources, extended family, religious 
organizations, and friends and neighbors were mentioned most often. Across both 

Forces and Resources Policy Center

Spouses (N = 357)Servicemembers (N = 296)

SOURCE: 2006 RAND Guard and Reserve family interviews.
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Didn’t know, no answer
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Most servicemembers and their  
spouses judged their families to be 
ready for deployment.
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For more information, see  Deploy-
ment Experiences of Guard and Reserve 
Families: Implications for Support and 
Retention, Laura Werber Castaneda, 
Margaret C. Harrell, Danielle M. Varda, 
Kimberly Curry Hall, Megan K. 
Beckett, and Stefanie Stern, MG-645-
OSD, 2008. Online at http://www.
rand.org/pubs/monographs/MG645/. 
This project was sponsored by the offices 
of the Assistant Secretary of Defense  
for Reserve Affairs and the Deputy 
Under Secretary of Defense for Military 
Community and Family Policy. 

military and informal resources, only extended family was cited by a majority (among 
the spouses) as a resource used.

Implications for Retention
RAND researchers found that family readiness, many of the problems and positives 
of deployment, and family coping all had implications for RC families’ military career 
plans and, consequently, for military effectiveness. Specifically, those who described 
their families as ready or very ready for the deployment and those who believed that 
their families coped well or very well tended to have a preference for staying in the 
Guard or Reserve. The same was true for those who mentioned one of the major 
positive aspects of deployment: financial gain, increased family closeness, or patrio-
tism and pride. Alternatively, many of the most frequently mentioned problems 
had negative implications for retention. Those who discussed problems related to 
emotional or mental health, employment, education, marital issues, or health care 
were more likely to express a preference for leaving.

Recommendations
The study’s recommendations—some of which the military is already implement-
ing—include making deployments more predictable, in terms of both their length 
and the amount of advance notice, and limiting the average length of deployment. It 
also is important to ensure that RC families understand that they are likely to begin 
a new deployment every six years and that some servicemembers may be tapped to 
serve more frequently.

In addition, the military could help families improve their level of readiness 
prior to activation and seek ways to improve awareness of—and provide support 
to—the local and community resources available to them. Recognizing the positive 
aspects of deployment is also recommended, as is exploring ways to connect RC 
families, including families that live near one another but represent different units or 
reserve components.

Family readiness,  
deployment, and  
family coping  
all had implications 
for reserve  
component families’ 
military career  
plans.

Laura Werber Castaneda 
Management Scientist

Margaret C. Harrell
Senior Behavioral/Social Scientist

http://www.rand.org/pubs/monographs/MG645/
http://www.rand.org/pubs/monographs/MG645/
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The current U.S. military retirement system dates back to the post–World War II 
era, when a common system was defined for both officers and enlisted per-

sonnel. Under this system, active-duty military members are vested after 20 years 
of service and begin to receive benefits immediately upon retirement. Numerous 
studies and commissions have criticized the system, arguing that it is too costly, is 
inequitable for military members who do not serve for 20 years, and does not 
provide an employer-funded 401(K) plan. The system has also been taken to task 
for encouraging career lengths that may be too short or too long for some career 
fields, even if a 20-year career is desirable for the force overall.

An Alternative to the Current System
The 10th Quadrennial Review of Military Compensation (QRMC), building on 
previous studies and commission reports, has proposed an alternative military retire-
ment system that aims to address concerns regarding the current one. The proposed 
system includes the following changes:

 A defined benefit plan would provide an annuity at age 57, with vesting after 
10 years of service. 

 Those with 20 or more years of service could choose to receive an immediate 
annuity at a reduced rate before age 57.

 Under a defined contribution plan, DoD would contribute up to 5 percent of 
basic pay, depending on years of service, to a fund for each member; members 
would own the fund after 10 years. The payout would begin at age 59.5.

 “Gate pay” would be paid to those who complete a specific number of years of 
service or achieve other designated milestones.

 Separation pay, vested at 20 years of service, would be provided to members who 
separate.

RAND has developed a modeling capability to assess compen-
sation alternatives, such as a recent retirement compensation 
reform proposal that, according to the RAND analysis,  
would 

 provide the services with greater flexibility to shape  
the force by choosing benefit parameters so as to produce,  
for example, different retention profiles for different  
occupational groups

 achieve retention patterns like those under the current  
system or induce longer careers, if desired, while sustaining 
force levels

 cost less than the current system

 make more individuals eligible for retirement benefits.

The 10th QRMC  
has proposed an  
alternative military 
retirement system  
that aims to address 
concerns regarding  
the current one.

Military Retirement Compensation Reform

Forces and Resources Policy Center
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Comparing Compensation Alternatives
RAND developed a modeling capability to assess compensation alternatives, such as 
the QRMC proposal, in terms of their effects on military retention, retirement 
behavior, vesting, cost, and the value of compensation from the perspective of the 
member leaving active duty. The model accounts for active-duty, reserve, and civil-
ian opportunities; uncertainty about future outcomes; and individual preferences. It 
also allows individuals to reoptimize in each period, i.e., reevaluate their options and 
make changes if desired. The analysis used longitudinal data on the enlisted force of 
each service. The findings were as follows.

The QRMC alternative can achieve retention patterns like those under the current 
system. For example, while 10.5 percent of Army entrants attain 20 years of service 
under the current system, estimates show that, with the appropriate gate and 
separation pay (on top of the defined benefit and defined contribution plans), 
10.8 percent would reach 20 years under the QRMC proposal. Similar results were 
found for all services.

The QRMC alternative can also induce longer careers—specifically, higher reten-
tion rates for those with 20 years of service—while sustaining force levels. For 
example, by adjusting gate and separation pay, the QRMC alternative can increase 
the percentage of Army members attaining 20 years of service to 12.6 percent. Sim-
ilar results were found for the other services, though the levels of gate and separation 
pay vary by service. 

The QRMC proposal provides the services with greater flexibility to shape the force. 
Different retention profiles can be produced for different communities in a service, 
such as occupational groups or special officer communities. For example, by elimi-
nating gate pay and vesting personnel for separation pay after 10 years, the Army can 
produce a shorter career at lower cost than under the current system. In contrast, the 
Army can produce a profile with greater retention beginning in the early career and 
continuing through the end by vesting separation pay after 20 years and setting gate 
pay appropriately. 
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The QRMC proposal allows a  
higher percentage of soldiers to 
become vested (see page 44  
for definition of modeled cases).
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Forces and Resources Policy Center

The system would  
be more efficient than 
the current one  
in achieving a given 
force structure. 

For more information, see  Assessing Compensation Reform: 
Research in Support of the 10th Quadrennial Review of 
Military Compensation, Beth J. Asch, James Hosek, Michael 
Mattock, and Christina Panis, MG-764-OSD, 2008. 
Online at http://www.rand.org/pubs/monographs/MG764/. 
This project was sponsored by the Office of the Under 
Secretary of Defense for Personnel and Readiness.

The proposal would be less costly than the current system, given the gate and 
separation pays considered. For the Army, the QRMC proposal would achieve cur-
rent retention patterns and force structure at more than 6-percent lower cost for 
active-duty personnel. The QRMC would also achieve the longer career profile at 
3-percent lower cost. Thus, the system would be more efficient than the current one 
in achieving a given force structure.

More individuals would become eligible for retirement benefits under the QRMC 
proposal. For example, under the QRMC proposal, the percentage of soldiers who 
become vested would more than double for the Army. Under one case modeled, in which 
the QRMC proposal is set to replicate the career structure of the current Army enlisted 
force, 23.7 percent vest after 10 years, compared to 10.5 percent who vest (that is, reach 
20 years of service) under the current system. In a second case analyzed, in which the 
QRMC proposal extends active-duty careers, 25.2 percent vest after 10 years.

Under the QRMC proposal, the amount and timing of retirement benefits change. 
An E-7 who leaves after 20 years and takes the early-withdrawal option under the 
defined plan would receive $138,000, while, in comparison, an E-7 who leaves after 
20 years under the current system would receive $120,000. Similar results were 
found for members leaving after 10, 24, and 30 years of service. However, if the 
member does not take the early-withdrawal option, the QRMC alternative provides 
less compensation than the current system, in some cases.

Conclusion
The QRMC alternative has the potential to address the key concerns about the cur-
rent retirement system. RAND’s analysis suggests that the proposal would be more 
cost-effective, increase the equity of the system, and enable the services to reshape 
the force to suit changing requirements or personnel needs. Changing to a new com-
pensation system is not easy, and additional questions remain about the advisability 
of such a change.

Beth J. Asch
Senior Economist

http://www.rand.org/pubs/monographs/MG764/
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Is the United States in danger of losing its competitive edge in science and technol-
ogy? Numerous public- and private-sector reports have argued that the United 

States is faltering, and Capitol Hill has responded with a wave of policy initiatives. 
The Under Secretary of Defense for Personnel and Readiness asked for RAND’s 
assessment of the situation, and RAND began by hosting a high-level meeting that 
included leaders and experts from government, industry, universities, and research 
organizations. Papers prepared for the conference were published in a proceedings 
volume, and RAND carried out its own assessment, published as a monograph in 
2008. RAND researchers found that the United States continues to lead the world 
in science and technology and appears to be in no imminent danger of losing its 
edge. The study was discussed with congressional staffers and received considerable 
media attention, with articles in The Economist, Scientific American, the major news 
services, and the foreign press, as well as some radio interviews.

Why the Concern?
Two developments drive much of the concern that U.S. leadership in science and tech-
nology is slipping. First, globalization and the rapid growth in science and technology 
in other nations, such as China and India, threaten the United States’ comparative 
economic advantage. Second, some fear that the building blocks of science and tech-
nology in the United States are not being sustained. Presumed deficiencies include 
inadequate expenditures on research and development (R&D), problems with educa-
tion in science and engineering (S&E), and a shortage of scientists and engineers.

U.S. Performance in Science and Technology Remains Strong
To investigate the claim that the United States is losing its edge, RAND researchers 
examined a series of key measures of science and technology capability.

R&D Spending. The United States accounts for nearly 40 percent of global R&D 
expenditures, more than any other nation. U.S. R&D spending has grown faster than 
that of the European Union (EU-15) and Japan. Total U.S. expenditures on R&D (in 
current dollars at purchasing power parity) grew at an average rate of 5.8 percent per 
year from 1993 to 2003. This is in line with the world’s average of 6.3 percent. China 

 The United States continues to lead the world in science  
and technology.

 It generally benefits from the influx of foreign science  
and engineering students and workers.

 It will likely continue to benefit from the development  
of new technologies by other nations, as long as it maintains 
the capability to acquire and implement such technologies.

 However, U.S. leadership in science and technology must  
not be taken for granted.

U.S. Science and Technology Competitiveness

Some fear that  
the building blocks  
of science and  
technology in  
the United States  
are not being  
sustained.
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and South Korea show rapid growth 
but still account for a small share of 
global expenditures.

Triadic Patents (patents issued in 
the United States, Europe, and 
Japan). In 2003, 38 percent of 
industrialized nations’ triadic pat-
ents went to the United States versus 
31 percent to the EU-15 and 26 per-
cent to Japan. In 1985, the United 
States had come in slightly behind 
the EU-15. China and India hold 
only a very small share of patents. 

Publications. The U.S. share of 
total scientific publications, 35 per-
cent, is on par with that of its clos-
est competitor, the EU-15, at 37 
percent. The United States leads on 
measures of influence, with 49 percent of the total number of citations and 63 per-
cent of the world’s most highly cited publications. The share of publications and 
citations from Europe and Asia have been increasing, however.

Investment in Science and Math Education. U.S. investments per student in ele-
mentary and secondary education are on par with those of other industrialized 
nations. For postsecondary education, the United States spends nearly twice as much 
per student as the average of other industrialized countries.

S&E Workforce. U.S. employment in S&E has grown rapidly and steadily at 
4.2 percent per year since 1980. Foreign-born workers have facilitated this growth: 
Their share of the workforce has doubled from 6 percent in 1994 to 12 percent in 
2006. The movement of native-born workers from non-S&E to S&E occupations 
has also been a major factor.

Continued Vigilance Is Needed
Although the pillars of the nation’s science and technology capabilities are being 
adequately maintained, there are potential weaknesses. Federal research funding is 
focused on the life sciences, and it is possible that other fields are being underfunded. 
In science and math, high school students do not compare well with their peers in 
other industrialized countries. Further, the consequences of the increasing reliance 
on foreign-born scientists and engineers are not yet fully understood.

Globalization May Prove Economically Beneficial
Counterintuitively, globalization and the rise of science and technology capabilities 
in other nations may prove to be economically beneficial to the United States. A 
future with more technologies invented abroad can benefit the United States, since 
domestic use of new technology, regardless of where it is developed, can result in 
greater efficiency and economic growth.

The impact of globalization on U.S. innovative activity is less clear. The United 
States’ comparative advantage in certain areas may be threatened as other countries 
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develop the capacity and institutions necessary to apply new technologies, including 
a well-educated S&E workforce—and one satisfied with low wages. The United 
States will need to maintain its capability not only to innovate but also to apply 
technologies invented abroad. Innovation elsewhere may actually increase demand 
for U.S. research and innovation, provided that the United States keeps its compara-
tive advantage in R&D.

The United States Can Bolster Its Competitive Edge
The United States should not take its leadership in science and technology for 
granted. Certain policy steps may help to strengthen its footing:

 Establish an independent body to monitor and evaluate U.S. performance in sci-
ence and technology over the long term. Comprehensive, objective assessments of 
U.S. performance in science and technology, performed periodically, are vital to 
ensuring its health. Such assessments can help to inform public debates, identify 
problems, and guide the development of new legislation. 

 Facilitate immigration of the highly skilled. If U.S. firms cannot fill their S&E 
positions in the United States, they may decide to move R&D outside the coun-
try. Highly skilled immigrants have been a major factor in the rapid growth of the 
United States’ S&E workforce. Foreigners thus help to ensure that the benefits of 
innovation accrue in the United States by allowing innovative activity to remain 
and expand here.

 Increase U.S. capacity to interact with science centers abroad. Economic strength 
and global leadership depend on a nation’s ability both to absorb and use new 
technologies and to create them. As emerging nations become stronger in R&D, 
it will become more critical for U.S. researchers to pursue collaborative research 
and residences in foreign universities and laboratories to learn about new technol-
ogy developed elsewhere.

For more information, see  U.S. Competitiveness in Science 
and Technology, Titus Galama and James Hosek, MG-674-
OSD, 2008. Online at http://www.rand.org/pubs/monographs/
MG674/. This project was sponsored by the Office of the 
Under Secretary of Defense for Personnel and Readiness.

Economic strength
and global leader- 
ship depend on  
a nation’s ability 
both to absorb and 
use new technologies 
and to create them.

Titus Galama
Management Scientist

http://www.rand.org/pubs/monographs/MG674/
http://www.rand.org/pubs/monographs/MG674/
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S O M E  R E C E N T  A N D  O N G O I N G  P R O J E C T S

Surveys of Living Conditions in Iraq’s Al Anbar Province 
To sustain and build on successes to date in Iraq’s Al Anbar province, U.S. military 
planners and defense policymakers need to better understand the social and economic 
conditions there so as to reduce the motivations of residents to work with insurgents 
or otherwise use violence against U.S. forces or fellow Iraqis. To further that under-
standing, RAND is conducting two surveys of the living conditions of Anbari resi-
dents, spaced one year apart and based on a UN survey in 2004. RAND conducted 
the first survey of 1,200 households in Anbar province in May and June 2008. The 
survey provides the only detailed information available on income, employment, edu-
cation, public services, violence, displacement, and the costs of the war to the local 
inhabitants. Key pieces of information to be obtained from the surveys include the 
percentages of families that have moved to Anbar or that have fled to other countries 
and the proportion of households in which a family member has been killed during 
the war. Data on deficiencies in water and electricity supply will help in identifying 
areas for improvement in operations and best payoffs for investment. Information on 
employment will help direct vocational training and economic development funds.
Sponsor:  Intelligence Community 
Project Leaders:  Keith Crane and James B. Bruce

Reorganizing U.S. Domestic Intelligence
For the fight against terrorism, does the United States need a dedicated domestic 
intelligence agency, on the model of many comparable democracies? To examine 
this issue, Congress directed the U.S. Department of Homeland Security to per-
form an independent study of the feasibility of creating a counterterrorism-focused 
domestic intelligence agency; the department turned to RAND for this analysis. 
NSRD worked with RAND Infrastructure, Safety, and Environment to outline the 
relevant considerations for creating such an agency, but, at the sponsor’s request, did 

G iven recent guidance from different high-level commissions, the intelligence community is undertaking many new 
initiatives relating to how it should serve as the nation’s first line of defense. Managing and harnessing change amid 

military operations in Iraq, Afghanistan, and around the globe poses a number of formidable challenges to the leadership 
of the intelligence community and the thousands of professionals serving in it.

On the collection side, for example, agencies are working to transform human intelligence capabilities, expand relation-
ships with other organizations in the U.S. government and foreign services, and continue to modernize technical capabilities. 
Efforts are under way to enhance the fusion of human intelligence with signals and imagery intelligence on difficult targets. 
With regard to analysis, the intelligence community is striving to improve the way in which it identifies, trains, and nurtures 
analysts and to enhance its ability to mine large sets of data.

NSRD’s Intelligence Policy Center (IPC) helps decisionmakers understand the nature of emerging threats, such as 
insurgencies, terrorism, and the proliferation of weapons of mass destruction, as well as the changing role of intelligence 
in countering them. For this purpose, the IPC not only conducts research based in the various RAND offices but also has 
people on the ground in Iraq and Afghanistan. The Center helps senior intelligence community leaders assess the impact 
of future global developments on budgets, resource allocation, collection requirements, and human capital needs. The IPC 
has become one of a number of centers of strategic analysis for the intelligence community, a place to turn for innovative 
concepts and unconventional solutions.

John Parachini 
Director, Intelligence Policy Center

Intelligence Policy Center
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not make a recommendation as to what action to take. RAND drew on a variety of 
research methods, including historical, legal, and organizational analysis; examina-
tion of current domestic intelligence efforts, their history, and the public’s view of 
them; examination of the domestic intelligence agencies in six other democracies; and 
interviews with a panel of intelligence and law enforcement experts. RAND focused 
on five principal problems that might be seen to currently afflict domestic intelligence; 
for each, the research team identified several possible solutions and pointed out that the 
creation of a new agency would address only some of the five problems. Given the enor-
mous uncertainty and the importance of values, RAND used a technique called break-
even analysis to display why people disagree; in particular, one’s perception of the level 
of threat from terrorism that the nation will face in the future is a crucial driver.9

Sponsor:  U.S. Department of Homeland Security
Project Leaders:  Gregory F. Treverton and Brian A. Jackson

Whither Anbar?
Al Anbar has transformed from one of the most violent of Iraq’s provinces to one of 
the most hopeful, but can stability be sustained as the U.S. Marine Corps, which 
played such a role in establishing it, withdraws? What might we expect for the future 
of Anbar over the course of the next three years? During a series of three full-day 
workshops in the fall of 2008, RAND posed this question to 30 civilian and military 
analysts and practitioners, nearly all of whom brought considerable experience on 
Anbar or comparable expertise on Iraq. These structured discussions made use of var-
ious analytic tools, such as key assumption checks, driver identification, and multiple-
scenario generation, to identify a set of five alternative projections. The exercise 
highlighted significant unpredictability that could be reduced through intelligence 
collection and analysis. Thus, there is value in monitoring the evolving situation in 
Anbar to prevent surprises, as well as in focusing on potential points of leverage against 
drivers that could lead to adverse outcomes. Notwithstanding the force drawdown, 
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marines in Anbar will continue to have an effect on developing Iraqi security forces, 
reinforcing tribal support for the government, and encouraging responsive and effec-
tive provincial government along with economic development.
Sponsor: Intelligence Community
Project Leader: James B. Bruce

DNA’s Role in Identity Management
The expanding use of biometrics for identifying friendly, unfriendly, and neutral per-
sonnel presents an important legal, policy, and cost-benefit challenge. Of the biomet-
ric techniques that are potentially useful for identification, DNA analysis presents 
especially challenging questions about appropriate collection, use, and investment 
decisions. For example, are there privacy restrictions or concerns associated with using 
DNA for identification and tracking? Will research into DNA identity management 
technology provide more benefits than other avenues of research? RAND is assessing 
some of the issues presented by proposals for DNA data collection, storage, and use, 
beginning with a definition of potential applications for DNA in identity manage-
ment and proceeding to preliminary analysis of immediately feasible uses. The analysis 
is being conducted for two generic types of applications: identification, or determining 
whether a potentially unfriendly person is any one of a number of known people, and 
verification, or determining whether an ostensibly friendly person is who he or she 
claims to be. NSRD is addressing the potential applications and implications of 
expanded use, including potential legal, policy, and technical limitations. The results 
will help DoD develop procedures and plan for future uses of biometrics.
Sponsor:  Office of the Secretary of Defense
Project Leader:  Douglas Shontz

Succession in Iran: The Next Supreme Leader
As the Supreme Leader of the Islamic Republic of Iran, Ayatollah Ali Khamenei has 
relied on alliance-building, patronage, and the vast bureaucracy within his office to 
maintain and expand his influence. As he ages, and as rumors of his ill health intensify, 
U.S. policymakers and analysts will be interested in the various scenarios by which his 
successor might be determined. The next Supreme Leader’s scope of power within the 
system will be a critical factor in determining the Islamic Republic’s future direction, 
especially with regard to U.S.-Iranian relations. Possible succession scenarios include the 
appointment of a leader who enjoys the prerogatives and powers of Khamenei, a rela-
tively weak leader beholden to competing personalities and institutions (such as the 
Islamic Revolutionary Guard Corps), a council made up of several clerics, and the elim-
ination of the position of Supreme Leader. RAND is pursuing research to analyze the 
Iranian succession and the implications of the various scenarios for the Islamic Repub-
lic’s internal political dynamics, particularly the intensely factional competition within 
the system, and for Iran’s relationship with the United States and neighboring countries. 
As in RAND’s other projects on Iran, this one draws from both primary and secondary 
sources and benefits from core expertise gained over the past several years. The project 
takes advantage of an in-house cadre of specialists who are fluent in Farsi to access mate-
rial from Iranian think tanks, policy journals, blogs, Web sites, and speeches.
Sponsor:  Intelligence Community
Project Leaders:  Alireza Nader and David E. Thaler 
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9 For more information, see Reorganizing U.S. 
Domestic Intelligence: Assessing the Options, Gregory 
F. Treverton, MG-767-DHS, 2008. Online at 
http://www.rand.org/pubs/monographs/MG767. 
See also related reports linked from this URL.

http://www.rand.org/pubs/monographs/MG767
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Founded just after the 1978–79 Iranian revolution, the Islamic Revolutionary 
Guard Corps (IRGC)—also know as the Pasdaran—began with a rather mod-

est mandate to serve as an ideological guard for the new regime. It was to be a popu-
lar militia force that would monitor what remained of the shah’s military and protect 
against counterrevolutionary activity. It has since grown to take a position in Iran’s 
national security establishment that surpasses that of the regular army, playing a 
pivotal part in external defense as well as internal security.

Since the election of President Mahmoud Ahmadinejad—himself an IRGC 
veteran—in 2005, the Pasdaran have rapidly expanded their reach into nearly 
every sector of Iranian life. Today, they are so deeply entrenched within the 
domestic landscape that their multidimensional activity inside Iran perhaps over-
shadows their importance as a purely military force. In this sense, the common 
Western understanding of the IRGC is incomplete. Moreover, what little analysis 
that does exist of its domestic activities tends to attribute to the IRGC a mono-
lithic, mafia-like character based on its apparent grip on Iranian politics, burgeon-
ing commercial empire, and control over Iran’s shadow economy. To date, this 
characterization has not been grounded in empirical evidence. To address this 
gap, RAND undertook a comprehensive study of the IRGC as a domestic actor, 
examining the extent of its penetration into Iranian society, economy, and politics 
and speculating about its future.

Today’s IRGC Is a Multidimensional Conglomerate
The IRGC today is anything but monolithic. It has expanded and diversified 
remarkably over its three decades of existence. Its activities can be grouped into 
three spheres.

Ideological Outreach. The IRGC controls an extensive apparatus of media outlets, 
training programs, and student and faculty groups, all devoted to outreach. Activi-
ties in this sphere serve many purposes—to cultivate (and, at times, enforce) loyalty 

Since the election of 
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 The Islamic Revolutionary Guard Corps (IRGC) is typically 
regarded by the West as a purely military organization, but,  
in fact, it plays an increasingly pivotal role in Iran’s economy, 
political culture, and social affairs.

 Those who do analyze it from a domestic standpoint usually 
consider it a monolithic, mafia-like organization.

 In actuality, today’s IRGC is highly multidimensional, cultivating 
both legitimacy and dissent among the Iranian public, and  
has benevolent and despotic sides.

 Despite its substantial power, the IRGC is susceptible over  
the long term to challenges that threaten its cohesion and may 
limit its chances to become Iran’s preeminent political force.

The Rise of the Pasdaran

Intelligence Policy Center
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Iranian Revolutionary Guard Corps  
commanders with Supreme Leader 
Ayatollah Ali Khamenei attend  
a gathering of paramilitary forces, 
November 2007. 

to the regime, to build a sense of shared identity, and to prepare citizens to defend 
the homeland. Not least of these aims is to boost the IRGC’s own institutional cred-
ibility in a field of political players vying for influence.

Economic and Commercial Activities. It is here that the IRGC has seen perhaps the 
most growth and diversification. Its business enterprises range from pipeline con-
struction and automobile manufacturing to laser eye surgery and real estate. It also 
appears to run a vast network of illicit smuggling and black-market activities. At the 
same time, it maintains a program of highly visible rural public-works projects that 
have earned it a degree of support among Iran’s provincial populations.

Political Activities. The IRGC’s presence is particularly powerful in the Iranian 
political system. In addition to President Ahmadinejad, much of the cabinet, many 
members of parliament, and a host of other provincial administrators are IRGC 
veterans. This is a notable accomplishment in this highly factionalized environment. 
The IRGC is currently well positioned to become Iran’s preeminent political force.

The IRGC Faces Challenges That May Threaten Its Future Trajectory
While the IRGC’s influence and hold on power may appear immutable, a closer look 
reveals an organization beset by internal differences, factionalism, and ambivalence 
from the Iranian public. These challenges pose a threat to its cohesion and may ulti-
mately limit how far it can reach.

 As a means of building its legitimacy, the IRGC has promoted an image that high-
lights its role in defending the Islamic Republic of Iran during the Iran-Iraq War 
and postwar reconstruction. However, many Iranians have a dramatically different 
take on the IRGC’s performance than the organization itself would have it. Con-
sequently, the IRGC is far from securing unified popular support, and its attempts 
to indoctrinate and mobilize Iranian citizens have had mixed results. Rural popula-
tions are more likely than their urban counterparts to view the IRGC positively.
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 The deeper the IRGC delves into profit-making activities, the greater its potential 
to succumb to such worldly pitfalls as greed and self-interest. This risk has given 
rise to internal tension about whether the IRGC’s business interests are harmful 
to national security interests and its military professionalism. Group cohesion has 
suffered as a result. Friction also exists in the popular sphere. Signs of a backlash 
are growing among business competitors who contend that the IRGC has used its 
position to skirt open competition for contracts. Allegations of corruption and 
black-marketeering stand in stark contrast to the platform of populism and per-
sonal modesty that propelled its rise to political power, placing it at risk of losing 
much of its earlier popular appeal.

 Despite its being a “guardian” of sorts for Iranian conservatives, the IRGC and its 
network of veterans constitute a club of shared experiences rather than one party 
line. Characterized by highly diverse viewpoints and political styles, it is subject 
to intense factional rivalries that may jeopardize its coherence and power. Ideo-
logical fissures run along different lines: between senior leadership and the 
rank and file, for example, and, more recently, between dogmatic and (rela-
tively) more pragmatic camps that have disputed the economic opportunity 
costs of the ideologically rigid policies of President Ahmadinejad.

The IRGC May Still Be Able to Consolidate Its Control  
of Post-Khamenei Iran
Should it overcome these challenges, there are several scenarios under which the 
IRGC could take the reins of power after the passing of Supreme Leader Khamenei. 
One would be to help install a figurehead Supreme Leader who would grant it sig-
nificant leeway to conduct its affairs as usual. A second would be to promote a 
nonclerical military leader under its control who would pledge economic and tech-
nical progress while proclaiming his fidelity to the Revolution’s ideals. A third would 
be to stage a kind of bureaucratic coup based on the promise to eliminate corruption 
and improve the economy, allowing the Pasdaran to run the country without real 
input from the clergy.

For more information, see  The Rise of the Pasdaran: 
Assessing the Domestic Roles of Iran’s Islamic Revolutionary 
Guard Corps, Frederic Wehrey, Jerrold D. Green, Brian 
Nichiporuk, Alireza Nader, Lydia Hansell, Rasool Nafisi, 
S. R. Bohandy, MG-821-OSD, 2009. Online at http://
www.rand.org/pubs/monographs/MG821/

Frederic Wehrey
Adjunct Staff Member

http://www.rand.org/pubs/monographs/MG821/
http://www.rand.org/pubs/monographs/MG821/
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In addition to the four policy research centers described earlier, NSRD houses RAND’s International Programs, which facilitates 
the growth and understanding of RAND’s internationally focused research, particularly that funded by sponsors outside DoD 

and the intelligence community (and often outside the U.S. government). Because this research lies at the intersection of 
international policy with issues such as transnational trade and investment, education, health care, information technology, 
and energy and environment, it often involves multiple research units, and International Programs plays a coordinating 
role. These issues often have important implications for U.S. national and international security. International Programs 
includes five centers:

 The RAND Center for Middle East Public Policy, which focuses research on political, social, economic, and technological 
developments in and around the Middle East. Projects have included a plan for building moderate Muslim networks and,  
in collaboration with RAND Health, a landmark study on building a successful Palestinian state.

 The RAND Center for Asia Pacific Policy, which has addressed issues such as China’s economic transformation, modernizing 
the North Korean system, science and technology planning in South Korea, and terrorist networks in Southeast Asia.

 The RAND Center for Russia and Eurasia, which facilitates dialogue on political and economic change in those countries, 
particularly through the RAND Business Leaders Forum, an organization of top corporate executives from Russia, the  
United States, and Western Europe.

 The RAND Frederick S. Pardee Center for Longer Range Global Policy and the Future Human Condition, whose goals are  
to improve our ability to think about the future from 35 to 200 years out and to develop new methods for analyzing 
potential long-range, global effects of today’s policy options.

 The RAND Center for Global Risk and Security, whose goal is to develop a better understanding of the variety of security 
threats and frame categories of possible responses.

S O M E  R E C E N T  A N D  O N G O I N G  P R O J E C T S

Taking the Long-Term View
In many cases, society can best advance its long-term goals by focusing only on its 
near-term needs, because a progression of good short-term choices provides an 
adequate path to a desirable long-term future. However, in some instances, today’s 
choices—often the ones with relatively similar near-term implications—can lead 
to unavoidable and significantly different long-term paths. In March 2009, the 
RAND Pardee Center for Longer Range Global Policy hosted a two-day work-
shop, “Shaping Tomorrow Today: Near-Term Steps Toward Long-Term Goals.” 
The intent was to give policymakers and analysts an opportunity to explore tools 
in pursuit of two goals: first, to identify cases in which a long-term view should 
have the most significant influence on near-term decisions and, second, to suggest 
the long-term policy analyses that could most usefully inform these choices. The 
workshop’s first day introduced participants to robust decisionmaking and helped 
them use this approach to identify the most important long-term decisions in the 
areas of human development, international policy, and climate and energy. The 
second day addressed how these ideas could be put into practice in real organiza-
tions and sought to give participants an understanding of how the U.S. government 
might improve its capacity to make long-term decisions.
Sponsor:  RAND Frederick S. Pardee Center for Longer Range Global Policy  

and the Future Human Condition
Project Leader:  Robert J. Lempert

International Programs

Robin Meili 
Director, International Programs
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Voices of Jihad
It can be argued that jihadism is more difficult for Ameri-
cans to fathom than such earlier totalitarian movements as 
communism and Nazism, which originated in Europe, 
because jihad comes out of a culture that is largely unfa-
miliar to Americans and does not speak with a single 
voice. To bridge this gap in understanding, much has been 
written by analysts of the jihadist movement. A new 
RAND book takes a different approach, offering the 
actual words of the jihadis so that the reader can get closer 
to their thinking and mindset. It creates, in effect, a self-
portrait of jihadism. Instead of describing what jihadis 
stand for, it presents their own descriptions, providing 
unfiltered access to a broad range of the stories, rationales, 

ideas, and arguments of jihadist terrorists and those who support them. Introduc-
tory and contextual materials are also included to provide the background and 
origins of what the jihadis are saying—to each other and to the world. The intent is 
to offer greater insights into the motives, plans, and participants in jihadist terrorism, 
as well as the nature of the threat they pose.10

Sponsor:  RAND-initiated research 11

Project Leader:  David Aaron

Film Piracy, Organized Crime, and Terrorism
The past two decades have seen an explosion in the levels of counterfeiting and 
piracy in the global economy. There are hardly any product lines unaffected by it. 
Given the high profit margins and the low costs and risks, it should not be surpris-
ing that organized crime is involved. The same characteristics could be attractive 
to terrorist groups. In collaboration with the Safety and Justice Program of RAND 
Infrastructure, Safety, and Environment, the RAND Center for Global Risk and 
Security undertook a thorough review of the relationship between counterfeiting 
and criminal groups. Detailed case studies from around the globe in one area of 
counterfeiting—film piracy—provided compelling evidence of a broad, geo-
graphically dispersed, and continuing connection between counterfeiting and 
organized crime. In several cases, terrorist groups used the proceeds of film piracy 
to finance their activities. The RAND study team concluded that counterfeiting is 
a threat not only to the global information economy but also to public safety and 
national security. Pursuing cases up the criminal “food chain” will require coop-
eration among law enforcement and governments around the world, and mean-
ingful progress will require increased political will, strong legislation, consistent 
enforcement, deterrent sentencing, and innovative solutions. The study laid out an 
agenda of measures.12

Sponsor:  Motion Picture Association
Project Leader:  Gregory F. Treverton

There is compelling 
evidence of a  
broad, geographically  
dispersed connection
between counterfeit-
ing and organized 
crime.

Osama bin Laden appears on a militant 
Web site in 2007.



56 R A N D  N AT I O N A L  S E C U R I T Y  R E S E A R C H  D I V I S I O N

Technology Opportunities for Tianjin
Tianjin Binhai New Area (TBNA) and one of its administrative zones, the Tianjin 
Economic-Technological Development Area (TEDA), in northeast China asked 
RAND to perform a technology-foresight study. The purpose was to help develop 
and implement a strategic vision and plan for economic growth through technologi-
cal innovation. Building on earlier work on the global technology revolution, the 
research team sought the most-promising technology applications emerging from 
TEDA’s current pillar industries and concluded that seven such applications should 
play a pivotal role in TBNA’s strategic plan: cheap solar energy; advanced mobile 
communication and radio-frequency identification; rapid bioassays; membranes, fil-
ters, and catalysts for water purification; molecular-scale drug design, development, 
and delivery; electric and hybrid vehicles; and green manufacturing. The final report 
and an executive summary were issued in both English and Chinese. As with all 
projects sponsored by international clients, this one was vetted and approved by 
DoD, which agreed that managing China’s rapid growth sustainably, with more 
efficient resource use and less pollution, seemed to be in everyone’s interest. Further-
more, TBNA and TEDA’s pursuit of the recommended technology applications is 
expected to provide opportunities for nations at all levels of science and technology 
capacity to productively engage China.13

Sponsors: Tianjin Binhai New Area and Tianjin Economic-Technological  
Development Area

Project Leader: Richard Silberglitt 

A Greenhouse-Gas Information System 
In October 2008, the RAND Pardee Center for Longer Range Global Policy and 
the Jet Propulsion Laboratory held a workshop initiating planning for a greenhouse-
gas (GHG) information system. Such a system would use space- and ground-based 
remote sensing assets to augment economic data on the sources of global GHG emis-
sions, thereby enhancing the ability to implement policies that address climate 
change. Workshop participants concluded that policymakers could derive signifi-
cant value from a GHG information system that offered reliable information on 
anthropogenic GHG sink-source fluxes over an appropriate range of spatiotemporal 
scales. They further concluded that currently operating and planned systems, if 
properly integrated, offer some of the necessary capabilities that a future global GHG 
information system should provide. However, most policy mechanisms under con-
sideration to limit atmospheric GHGs would require additional or improved data 
sources and significant interaction with potential information providers and end 
users in order to provide actionable knowledge. The concept of a GHG information 
system has begun to attract significant interest from the National Oceanic and 
Atmospheric Administration, the National Aeronautics and Space Administration, 
and the U.S. Department of Energy. In February 2009, these agencies hosted a 
meeting to discuss a national initiative, which the Pardee Center director attended.
Sponsor:  RAND Frederick S. Pardee Center for Longer Range Global Policy  

and the Future Human Condition
Project Leader:  Robert J. Lempert

10 For more information, see In Their Own Words: 
Voices of Jihad—Compilation and Commentary, 
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Partly because of the lack of reliable information on North Korea and partly 
because of the threat that it poses, the attention of those countries most con-

cerned with it tends to focus on immediate problems. Yet the threats are long-term 
in character and require a long-term approach for resolution. In seeking this approach, 
RAND brought together research institutions in five countries—the United States, 
South Korea, Russia, China, and Japan—to attempt to find consensus on a path to 
encouraging North Korea’s modernization. Through a series of meetings that began 
at RAND in 2005 and were held every five or six months thereafter in each of the 
other countries in turn, the institutions engaged in a unique example of “participa-
tory systems analysis.” The result was to fuse the institutions’ sometimes divergent 
but often overlapping and reconcilable perspectives on the North Korean system.

Establishing Substantive Conclusions
The major substantive conclusions on which the research partners agreed included 
the following:

 The critical challenges posed by North Korea are embedded in the nature of the 
North Korean system, which diverges significantly from the common bench-
marks for modernized, progressing countries.

 Fostering a more normal, or “modernized,” North Korea is in the interests of all 
five of the research partners’ countries.

 In seeking a modernized North Korea, the focus should be not on replacing the 
North Korean regime but on stimulating the system’s gradual modernization.

 Modernization entails inherent risks for North Korea that make it, at a mini-
mum, a long-term task.

 The key requirement for modernization is fostering the aspiration for change 
within the North Korean leadership.

 Whatever the outcome of the current round of Six-Party Talks, it is imperative that 
thinking about how to modernize North Korea be accomplished now and that 
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Modernizing the North Korean System

 Modernizing North Korea is in the interests of all members  
of the Six-Party Talks, and planning for modernization is  
an immediate imperative.

 Modernization could be accomplished with different mixtures 
of political, economic, security, and sociocultural instruments, 
but economic levers are vital to any plan.

 Any plan must include North Korea’s complete, verifiable 
denuclearization.

 Modernization should proceed in a phased manner,  
with incentives and disincentives fostering the aspiration  
for change within North Korea’s leadership.

The threats posed  
by North Korea  
are long-term in  
character and require  
a long-term approach 
for resolution.
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channels be sought for injecting new 
ways of thinking through the research 
partners’ approaches to North Korea 
and into North Korea itself.

Characterizing the North 
Korean System
The project began with a consensus char-
acterization of the North Korean sys-
tem—a statement of the problems that 
needed to be addressed. In sum, the proj-
ect participants saw the North Korean 
system as one immured by autarky and 
insulation from the rest of the world, dis-
tinguishing it from the more modern, 
emerging-market systems, which empha-
size integration and interdependence. 
Underlying North Korea’s isolation is a 
profound and measured distrust of the outside world, extolment of its own “indepen-
dence” and self-reliance ( juché), and protection of its “uniqueness” from outside influ-
ence. The system has institutionalized one-man rule, insisting on rigid central control 
and unquestioning loyalty while according absolute preeminence to the military. By 
its very nature, the system suppresses sentiment for internal reform and limits diplo-
matic options for dealing with North Korea’s disastrous economic situation.

Identifying and Combining Policy Instruments to Address  
the System’s Problems
Because the North Korean system diverges in multiple ways from those of success-
ful, modern states, the research partners identified policy instruments that might 
address the system’s problems in multiple domains: political, economic, security, and 
sociocultural. The research team then combined these instruments in different ways 
to form alternative portfolios or operational plans with a political, economic, or 
security emphasis. Each, however, contained some tools from all of these domains. 
In particular, the inclusion of important economic instruments in all the portfolios 
reflects the fact that any effective modernization plan must address the manifest 
problems inherent in North Korea’s economic system. It was also agreed that any 
plan must include successful resolution of the nuclear issue, i.e., North Korea’s com-
plete, verifiable denuclearization.

Formulating and Implementing a Consensus Plan
While the researchers saw utility in presenting alternative portfolios from which 
North Korea could build its own operational plan, they also converged on a single 
approach—a consensus plan. That plan contained 17 instruments, including the 
following:

 Political: Encouraging North Korean participation in international conferences 
and direct multilateral and bilateral talks with the United States and Japan, lead-
ing to the normalization of relations.

 Economic: Encouraging market-oriented economic experiments and pilot proj-
ects, establishing copyrights and a legal code for investment and joint business 
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Military parade honoring the 60th 
anniversary of the North Korean state, 
Pyongyang, September 2008.
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ventures, and indicating how engagement in legal international trade (as opposed 
to illicit trade) can generate greater revenues for the central government.

 Security: Firm and verifiable denuclearization; prohibition of sales or transfers of 
nuclear, biological, or chemical weapons or technologies; and reciprocal adjustments 
in the size and deployment of military forces in both North and South Korea.

 Sociocultural: Mutual exchanges by professional and other nongovernmental 
organizations, and cultural exchanges and other interactions between religious 
groups in North Korea and the rest of the world.

The research participants provided some guidance for implementing the consen-
sus plan—or any modernization plan. They agreed that the process should be divided 
into two phases, each encompassing a mixture of incentives and disincentives, as well 
as actions taken by North Korea in parallel with actions taken by the other five coun-
tries. For example, in the first phase, North Korea’s declaration and disablement of all 
its nuclear programs and facilities might be matched by humanitarian and energy 
assistance, among other incentives. In the second phase, complete denuclearization 
might be matched by aid in revamping North Korea’s economic system.

The collaborative project thus resulted in an array of outputs of potential ben-
efit to North Korea:

 the “tool kit” of instruments to formulate alternative modernization plans
 several alternative operational plans as examples of how to combine the instruments
 the consensus plan that would probably be agreeable to the other five countries
 the overall approach of identifying problems and then pursuing responsive instru-

ments individually or in combination
 a Korean translation of the completed study to facilitate consideration and dis-

cussion in and with North Korea.
Project participants also identified several potential intermediaries who could 

help convey the project findings to one or more levels of the North Korean structure.

For more information, see  Modernizing the North Korean 
System: Objectives, Method, and Application, Charles Wolf Jr. 
and Norman D. Levin, MG-710-SRF/MCF/RC, 2008. 
Online at http://www.rand.org/pubs/monographs/MG710/. 
RAND’s participation in this research was sponsored by  
the Smith Richardson Foundation and the John D. and 
Catherine T. MacArthur Foundation.

North Korea’s  
declaration and  
disablement of all  
its nuclear programs  
and facilities might  
be matched by  
humanitarian and 
energy assistance, 
among other 
incentives.

Charles Wolf 
Principal Researcher
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