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Executive Summary 
Review of Four FISA Applications and Other Aspects of the FBI's Crossfire 

Hurricane Investigation 

Background 

The Department of Justice (Department) Office 
of the Inspector General (OIG) undertook this review to 
examine certain actions by the Federal Bureau of 
Investigation (FBI) and the Department during an FBI 
investigation opened on July 31, 2016, known as 
"Crossfire Hurricane," into whether individuals 
associated with the Donald J. Trump for President 
Campaign were coordinating, wittingly or unwittingly, 
with the Russian government's efforts to interfere in the 
2016 U.S. presidential election. Our review included 
examining: 

• The decision to open Crossfire Hurricane and four
individual cases on current and former members
of the Trump campaign, George Papadopoulos,
Carter Page, Paul Manafort, and Michael Flynn;
the early investigative steps taken; and whether
the openings and early steps complied with
Department and FBI policies;

• The FBI's relationship with Christopher Steele,
whom the FBI considered to be a confidential
human source (CHS); its receipt, use, and
evaluation of election reports from Steele; and its
decision to close Steele as an FBI CHS;

• Four FBI applications filed with the Foreign
Intelligence Surveillance Court (FISC) in 2016 and
2017 to conduct Foreign Intelligence Surveillance
Act (FISA) surveillance targeting Carter Page; and 
whether these applications complied with 
Department and FBI policies and satisfied the 
government's obligations to the FISC;

• The interactions of Department attorney Bruce
Ohr with Steele, the FBI, Glenn Simpson of Fusion
GPS, and the State Department; whether work
Ohr's spouse performed for Fusion GPS implicated
ethical rules applicable to Ohr; and Ohr's
interactions with Department attorneys regarding
the Manafort criminal case; and

• The FBI's use of Undercover Employees (UCEs)
and CHSs other than Steele in the Crossfire
Hurricane investigation; whether the FBI placed
any CHSs within the Trump campaign or tasked
any CHSs to report on the Trump campaign;
whether the use of CHSs and UCEs complied with
Department and FBI policies; and the attendance
of a Crossfire Hurricane supervisory agent at 
counterintelligence briefings given to the 2016
presidential candidates and certain campaign
advisors.

OIG Methodology 

The OIG examined more than one million 
documents that were in the Department's and FBI's 
possession and conducted over 170 interviews involving 
more than 100 witnesses. These witnesses included 
former FBI Director Corney, former Attorney General 
(AG) Loretta Lynch, former Deputy Attorney General 
(DAG) Sally Yates, former DAG Rod Rosenstein, former 
Acting AG and Acting DAG and current FBI General 
Counsel Dana Boente, former FBI Deputy Director 
Andrew McCabe, former FBI General Counsel James 
Baker, and Department attorney Bruce Ohr and his 
wife. The OIG also interviewed Christopher Steele and 
current and former employees of other U.S. 
government agencies. Two witnesses, Glenn Simpson 
and Jonathan Winer (a former Department of State 
official), declined our requests for voluntary interviews, 
and we were unable to compel their testimony. 

We were given broad access to relevant 
materials by the Department and the FBI. In addition, 
we reviewed relevant information that other U.S. 
government agencies provided the FBI in the course of 
the Crossfire Hurricane investigation. However, 
because the activities of other agencies are outside our 
jurisdiction, we did not seek to obtain records from 
them that the FBI never received or reviewed, except 
for a limited amount of State Department records 
relating to Steele; we also did not seek to assess any 
actions other agencies may have taken. Additionally, 
our review did not independently seek to determine 
whether corroboration existed for the Steele election 
reporting; rather, our review was focused on 
information that was available to the FBI concerning 
Steele's reports prior to and during the pendency of the 
Carter Page FI?A authority. 

Our role in this review was not to second-guess 
discretionary judgments by Department personnel 
about whether to open an investigation, or specific 
judgment calls made during the course of an 
investigation, where those decisions complied with or 
were authorized by Department rules, policies, or 
procedures. We do not criticize particular decisions 
merely because we might have recommended a 
different investigative strategy or tactic based on the 
facts learned during our investigation. The question we 
considered was not whether a particular investigative 
decision was ideal or could have been handled more 
effectively, but rather whether the Department and the 
FBI complied with applicable legal requirements, 
policies, and procedures in taking the actions we 
reviewed or, alternatively, whether the circumstances 
surrounding the decision indicated that it was based on 
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inaccurate or incomplete information, or considerations 
other than the merits of t he investigation. If the 
explanations we were given for a particular decision 
were consistent with legal requirements, policies, 
procedures, and not unreasonable, we did not conclude 
that t he decision was based on improper considerations 
in the absence of documentary or testimonial evidence 
to the contrary. 

The Opening of Crossfire Hurricane and 
Four Related Investigations, and Early 
Investigative Steps 

The Opening of Crossfire Hurricane and Four Individual 
Cases 

As we descri be in Chapter Three, the FBI 
opened Crossfire Hurricane on July 31, 2016, just days 
after its receipt of information from a Friendly Foreign 
Government (FFG) reporting that, in May 2016, during 
a meeting with the FFG, then Trump campaign foreign 
policy advisor George Papadopou los "suggested the 
Trump team had received some kind of suggestion from 
Russia that it could assist this process with the 
anonymous release of information during the campaign 
that would be damaging to Mrs. Clinton (and President 
Obama)." The FBI Electronic Communication (EC) 
opening the Crossfire Hurricane investigation stated 
that, based on the FFG information, "this investigation 
is being opened to determine whether individual(s) 
associated with the Trump campaign are witting of 
and/or coordinating activities with the Government of 
Russia." We did not find informat ion in FBI or 
Department ECs, emails, or other documents, or 
through witness testimony, indicating that any 
information other than the FFG information was relied 
upon to predicate the opening of t he Crossfire Hurricane 
investigation. Although not mentioned in the EC, at the 
time, FBI officials involved in opening the investigation 
had reason to believe that Russia may have been 
connected to the Wikileaks disclosures that occurred 
earlier in July 2016, and were aware of information 
regarding Russia's efforts to interfere with the 2016 
U.S. elections. These officials, though, did not become 
aware of Steele's election reporting until weeks later 
and we therefore determined that Steele's reports 
played no role in the Crossfire Hurr icane opening. 

The FBI assembled a Headquarters-based 
investigative team of special agents, analysts, and 
supervisory special agents (referred to throughout this 
report as "the Crossfire Hurrica ne team") who 
conducted an initial analysis of links between Trump 
campaign members and Russia. Based upon this 

ii 

analysis, the Crossfire Hurricane team opened individual 
cases in August 2016 on four U.S. persons
Papadopoulos, Carter Page, Paul Manafort, and Michael 
Flynn- all of whom were affiliated with the Trump 
campaign at the time the cases were opened. 

As detailed in Chapter Two, the Attorney 
General's Guidelines for Domestic Operations (AG 
Guidelines) and the FBI's Domestic Investigations 
Operations Guide (DIOG) both require that FBI 
investigations be undertaken for an "authorized 
purpose"-that is, "to detect, obtain information about, 
or prevent or protect against federal crimes or threats 
to the national security or to collect foreign 
intell igence." Additionally, both the AG Guidelines and 
the DIOG permit the FBI to conduct an investigation, 
even if it might impact First Amendment or other 
constitutiona lly protected activit y, so long as there is 
some legitimate law enforcement purpose associated 
with the investigation. 

I n addition to requiring an authorized purpose, 
FBI investigations must have adequate factual 
predication before being initiated. The predication 
requirement is not a legal requirement but rather a 
prudential .one imposed by Department and FBI policy. 
The DIOG provides for two types of investigations, 
Preliminary Investigations and Full Investigations. A 
Preliminary Investigation may be opened based upon 
"any allegation or information" indicative of possible 
criminal activity or threats to the national security. A 
Full Investigation may be opened based upon an 
"articulable factua l basis" that "reasonably indicates" 
any one of three defined circumstances exists, 
including: 

An activity constituting a federal crime 
or a threat to the national security has 
or may have occurred, is or may be 
occurring, or will or may occur and t he 
investigation may obtain information 
re lating to the activity or the 
involvement or role of an individual, 
group, or organization in such activity. 

In Full Investigations such as Crossfire 
Hurricane, all lawful investigative methods are allowed. 
In Preliminary Investigations, all lawful investigative 
methods (includ ing the use of CHSs and UCEs) are 
permitted except for mail opening, physical searches 
requiring a search warrant, electronic survei llance 
requiring a judicial order or warrant (Title III wiretap or 
a FISA order), or requests under Title VII of FISA. An 
investigation opened as a Prelim inary Investigation may 
be converted subsequently to a Full Investigation if 
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information becomes available that meets the 
predication standard. As we describe in the report, all 
of the investigative actions taken by t he Crossfire 
Hurricane team, from the date the case was opened on 
July 31 unt il October 21 (the date of the first FISA 
order) would have been permitted whether the case 
was opened as a Preliminary or Full I nvest igation. 

The AG Guidelines and the DIOG do not provide 
heightened predication standards for sensitive matters, 
or allegations potentia lly impacting constitutionally 
protected activity, such as First Amendment rights. 
Rather, the approval and notification requirements 
contained in the AG Guidelines and the DIOG are, in 
part, intended to provide t he means by which such 
concerns can be considered by senior officials. 
However, we were concerned to find that neither the AG 
Guidelines nor the DIOG contain a provision requiring 
Department consultation before opening an 
investigation such as the one here involving the alleged 
conduct of individuals associated with a major party 
presidential campaign. 

Crossfire Hurricane was opened as a Full 
Investigation and all of the sen ior FBI officials who 
participated in discussions about whether to open a 
case told us the information warra nted opening it. For 
example, then Counterintel ligence Division (CD) 
Assistant Director (AD) E.W. "Bill" Priestap, who 
approved the case open ing, told us that the 
combination of t he FFG informat ion and the FBI 's 
ongoing cyber int rusion investigation of the July 2016 
hacks of the Democratic Nat ional Committee's (DNC) 
emails, created a count erintelligence concern that the 
FBI was "obligated" to investigate. Priestap stated that 
he considered whether the FBI should cond uct 
defensive briefings for the Trump campaign but 
ultimately decided that providing such briefings created 
t he risk that "if someone on the campa ign was engaged 
with the Russians, he/she would very likely change 
his/her tact ics and/or otherwise seek to cover-up 
his/her activities, thereby prevent ing us from finding 
the t ruth." We did not identify any Department or FBI 
policy t hat applied to this decision and therefore 
determined t hat the decision was a judgment call that 
Department and FBI policy leaves to the discretion of 
FBI officia ls. We also concluded that, under the AG 
Guidelines and the DIOG, t he FBI had an authorized 
purpose when it opened Crossfire Hurricane to obtain 
information about, or protect against, a national 
security threat or federa l crime, even though the 
investigation also had the potent ial to impact 
constitutionally protected act ivity. 
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Additionally, given the low threshold for 
predication in the AG Guidelines and the DIOG, we 
concluded that t he FFG information, provided by a 
government the United States Intelligence Community 
(USIC) deems trustworthy, and describing a first-hand 
account from an FFG employee of a conversation with 
Papadopoulos, was sufficient to pred icate the 
investigation. This information provided the FBI with an 
articulable factual basis that, if true, reasonably 
indicated activity constituting either a federal crime or a 
t hreat to national security, or both, may have occurred 
or may be occurring. For simi lar reasons, as we detail 
in Chapter Three, we concluded that the quantum of 
information articulated by the FBI to open t he individual 
investigations on Papadopou los, Page, Flynn, and 
Manafort in August 2016 was sufficient to satisfy the 
low threshold established by the Department and the 
FBI. 

As part of our review, we also sought to 
determine whether there was evidence that political 
bias or other improper considerations affected decision 
making in Crossfi re Hurrica ne, including the decision to 
open the invest igation. We discussed t he issue of 
political bias in a prior OIG report, Review of Various 
Actions in Advance of the 2016 Election, where we 
described text and instant messages between then 
Special Counsel to the Deputy Director Lisa Page and 
then Section Chief Peter Strzok, among others, that 
included statements of hostility toward then candidate 
Trump and statements of support for then candidate 
Hillary Clinton. I n t his review, we found that, while Lisa 
Page attended some of the discussions regarding the 
opening of the investigations, she did not play a role in 
the decision to open Crossfire Hurrica ne or the four 
individual cases. We further found that whi le Strzok 
was directly involved in the decisions to open Crossfire 
Hurricane and the four individual cases, he was not the 
sole, or even the highest-level, decision maker as to 
any of those matters. As noted above, then CD AD 
Priestap, Strzok's supervisor, was the official who 
ultimately made the decision to open the investigation, 
and evidence reflected that this decision by Priestap 
was reached by consensus after multip le days of 
discussions and meetings that included Strzok and 
other leadership in CD, the FBI Deputy Director, the FBI 
General Counsel, and a FBI Deputy General Counsel. 
We concluded that Pr iestap's exercise of d iscretion in 
opening the investigation was in compliance with 
Department and FBI policies, and we did not find 
documentary or testimonial evidence that political bias 
or improper motivation influenced his decision. We 
similarly found that, while the formal documentation 
opening each of the fou r individual investigat ions was 
approved by Strzok (as required by the DIOG), the 




