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REFCRY ON THE IRTELLIGENCT AXD SECORITY
AGT‘IVI'.I'IES OF TE OCOVERKHMNT

The purpose of this report is to discuass and propose & plan
for the orgnisation of cur forwign intelllgence and security
. intslligence activities in the postewnr period. It results from
studies by stalf of the Buresu of the Dudget conducted throughout
the mar. .

The war has occasioned a hasty and unplanned development and
sxpansion to trenendous proportions of the foreign intelligence
sotivities of the Covermmant. No one believes they can contimme on
the same scale in the post-war period, On the other hand, no one
believes that we can safely permit cur foreign intelligence activities
to revert to the equally unplanned baais that existed in tha pro-
wr perdod. )

At the cutset, it is necessary to be clesr about the meanings ef
»intelligence™ and "security intelligence” as used in thls report,
Foreign intelligencs has to do with our knowledge about forelpn
peoples = their resources, capablliiles, and intentions. It includes
21l that is significant sbout particular countries or arema, which may
bave s bearing on our relations with and policies toward them and on
thelr relations with and policiea toward the United States, In point
of time it encompmsses the future, insofar as thet s passible, as
well as the present and the mpgt. It embreces what we need to lmow ’
sbout forsign peoplss, countries, and conditions in order that our
rdlations with thea may be conduoted in such 4 manner as to give the
msrimnn protection to and furthersnce of our rationsl interests.

Security intslligence {or counter intelligence) includes our
knowledge about sctivities directed from within or without the Unitad
: Stgtes which are inimisal to ocur intermal security. The purpose of
seourity intalligence iz to be aware of all unfrisndly or hostile per-

- scns, movemants, and ideclogies which constitute s thremt or & potential
threst In order that steps may be taken to safeguard ageinst them when
they become threstaening, Security intelligence ls thus simply a specisl
kind of total intelligence,

The ressons for treating security Intelligence as a serarste tut

special cotegory of intelligence are brought out further later in the
report. .
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Sitgatdon Prior to Pesrl Hagbor

In 1939 the principel sourve of informatlon about foreign peoples,
places or affairs was the State Bemartment missions sbroad, Through
Reorgnisstion Plan No. II, the informmatlonegathering sctivities of the
Commerce and Agriculturs Departments hsd been coordinated by the Stgte

- Depmrtment, Some persornel from other agencles were assigned to the
Toreign Service az sitaches, and matiers of reporting were coordineted
batwests the State Department and the Dopartment involved, as for example
Commerce (Puresu of Foreign snd Dovestic Commercas), Interior (Bumeau of
Wines}, Agriculture (Burest of Foreign Agricultural Relatiens) and
others. Communicetion wes through State Department fzoilitles, The

. military and neval attaches, of which thare wers then lessz than a scors,
mjoyed slightly sreater freedom of direct.reporting to thelr agencles.

Conpared to current Infomation gathering activities abroad, cur
metivities in 1939 were indeed modest, They did, however, producs
a volume of reports containing s wsealth of useful and reliables informse
tion. But the conversion of this infommtion into intelligence was
happered by x numbser of causes, including soxe biszic wenknesses in our
stmoture in Washington., The sost aigmificant of these wsalmeases from
the standpoint of future planning srs discussed in the following onder:

1. The inadequucy of the intelligence frcllities In
tho dspertmentsa.

2. The lack cof coordination of intellfigence among
departments.

3. The pver~sphasis on security intelligence at
the expmnse of more basic intelligence.

4y The lack of cantrsl facilities to serve the Presi.’
dent or top-level groups,

telligenc cilities ths

The principel weskness of cur pre-mr situaticon lay in the lack of
adecuete cantral facilitiesa in the wmrlouz departments in Washington to
direct the selectivity of reparting, to gesr the reporting to actual
opemtioral needs, or, equally as isportant, to ewluate the Incoming

maaterial and distill out the significant trends, This had seveml
#ffocts which should be noted in planuing for the future orgenization
of our intelligence activities, .
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Failuze to determine needs. One of the principsl remlts of :
inadecuats or totally lacking Innlligmce facilities in the depurtments
wmp the failure to detamine what the requirenents for intelligence

.ware. As s resuilt the facilities that were available for reporting
informtion were not well niilized. :

. In the Wer and Navy Departments, standing instrmctions for reporting
were in the form of index guides merely cataloging and assigning file -
mnbers to all conceivable subjects without any selectivity,

In the State Department directives on which the missions baged
thelr reporting were prepared in any office of the Department as current
problems arase and in some agencies cutside the Department.

Diffienlty in recorpising trends. Another of the results of ine
adequate centrml fecilities in the departments was the difficulty in
vecognising trends. In the State Department for sxmmple reports flowed
directly to groups already burdened with the heavy responsibllities of
forming policy and initiating action, where, after being yead, they were
Mied in & cmtral file along with the sdministretive pupers of the De-
partment. Some of these groups built up staffs of amlysts to extract
the incoming information, In geneml, however, the result of this method
of handling the flow of foreign information was that the Department in
Bashington dealt almost solely with current nems, The cumlative effect
of thess bits of current news was apparent only insofer as the report
itself pointsd cut the trend, or as the action or policy-making officers .
followed the trends personally.

Y

Departments such as Commerce and Agriculture did have staffs to
analyss or acoumlate incoming infommation, With these resources they
produced foreign intelligence which was principelly of use to those
bodies of the public which they served. Compamtively J4ttle attention
maz given, however, to the necessity of being able to recast their data
on short netice for use by other goverrmentsl agencies, especlally in
tine of amergancy.

In the War and Navy Departments scme small central facilitles ex-
isted, tut their inability to recognize significant trends was hampered
by & mumber of ressons, of which their hyper concem with defensive or
security intelilgence will be discussed lataer,

Iack of over-gll perspestive. Another result of the lack of
sdequate central facilities mas that no group was organized to analyre
veports from the point of view of a department as a whole, In the Statas
Department, for sxsmple, whers no centrel facilities exlsted, the
acticnetaking or policy-forming officers tended to concemrn themselves
rrimarily with informetion pertirent to the geogrephic area or, in &
few cases, subject field (ss Commercial Treatlies, Commnications, ete.)
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for which they were responsible as opersting officials, In sddition
mieh of the reporting voncemad current svents and develommants, In
the Wer and Navy Departmenis, ressarch techniques were pot utilized
to apalyse informaticn and the centrel staffs were reduced to such s
level s to make impossible the handling of any volume of slgnificant
materinl except to distribute it 4n the form in which 1t came in,

lack of Coordinstiop of Intelllgence

The lack of sny centrsl intelligsnce activity in the State Dee
partment and the provision of only small staffs in the armed servicea
limited coordination of intelligence among these depariments pructically
to the single feature of mutual exchange of individual reports. As
late as 1942 some of this exchange was still being handled through
formal letters in which the Secretary of State ™ad the honor of transe
mitting® to the Secretary of War the attached report, The resuli was

that on matters invelving more thac one of the departments, no mesns
existed to provide for a pooling of all available intellizence. Pearl

- Aarbor, simply as cne wmanmple, 1s less a failure of any one deparimant

than of the inadequacy of our total intelligence operstion. The recent
publication of white papers, showing that all the infomation netessary
t¢ smlunte mwm waz in our files, only confims the fact that
we did not have su 1ent Mcilities to convert thet informetion intn
intelligence, nor sufficient means for bringing it into play in all the
places where 1t could have been used,

4, Secn tealligence ’

In addition to belng immdequate and poorly orgenised, the fuclilities
existing in the War and Kavy Departmenta, and to some extent in the State
Department, were principally engrossed with intelligence of a defensive
or security nature conceming dangerous or hostile individuals who,
actually or potentislly, might be shgaged in espionage, zsbotage, or
mbversion, Had this been recognised, snd had plans been made to build
a Govarmment-wide progrmam for ascuriiy parpeses around cther resources
alrmdy existing, and scrermted (except at the very top level) from the
opemations designed to produce more basic intelligence, one of the
woaknesses of cur subsequent end present basic intelligence pro:mm
might have bean avolded,

The predilection in an agency for securing intelligence concrerning
fyndesirsble” individuals weakens the securing of more fundagmental in-
telligence by that agercy. At a2 time when the ammed servicos might
have been sccunmulating (through the crganized raserve and other available
sources) the mass of information soon to be needed to fight & global war,
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they were using most of the limited persormel awilable in creating
ma maintaining a large file of undesirsble individuals, Similarly

in the develorment of the resgrves, the tendency was io rnecure
officers whose interest or skills were those needed to support a pro-
gem of this sort of intelligence. The importance of this kind of
intelligence loomed so large {at the expense of resl military intelli-
gence) thet the service intelligence agencies resisted successfully all
attempts of forward=looking officers to tmnsfer negutive or defensive
intelligence opersticns to mch offices as that of the Provost Marshal
General, Further, in July, 1939, vhen it was clesr thut mr in Furope
wan inevitstle, the armed forces plan for intelligmoe was to obiain,
threugh & Preaidential letter, the crestlion of an interdepurtmental
comnittes, including the FBI. The purpose of this committee was to
intensify investigations of individuals potentially or sctually engaged
in esplonage, sabotage, or mubversion, The committee was, until the
creation of the Coordinator of Information in July 1941, the only inter-
‘depa ytmental mechaniam for mobilising cur intelligmcn services to mest
the responsibilities which in a few short years were to be thrust upon
us. As a further reflection of the extent to which the emphasis on
security intelligence had inhibited even an gwarmass of our lack of
real positive intelligence, the ammed forces viewed this comnittee as
being a1l that was necessary and aided by the State Departmeni fought
the ides of o Coordinstor of Information from the moment the plan wes
discussed, .

ck of C ties thie President

Even 1f the departnents had organised the strongest fmoilities
poessible for their own purposes, the resultant total opemmtion could
sti11 have been deficiamt with respect to intelligence naeded at the
vary top of ths Coverrmmt. On matters inwvolving the bringing together
of information in gll departmentz to throw light on determirations
affecting our total rmtioml policy, our intelligence resultis wers
not adequate,

It is signicicant that when the President's needs for objective
and penetrating analysis of the then thremtening foreign scone became
scute, he was forced to rely on individusls acting a» special obuiervers
ard reporting directly to him. This iz not to imply that meny of the
opersting officials in the Government were not aware of vwhat was
happening or of its significance to us, nor that the State Department
ard armed services did not have informed opinicns from which to advise
the Prenident, The point is that the President should not have been
farced to rely solely on such opinions, nc matter how informed they
might be, FHRether he should have bsen able, in additlion, to have access
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to the facts, caretully analysed and ao presented that his owm con-
alusionz ecuid bo drawn. Soms means for coordinating intelligence
itself, as well us the judgnenta of the rasponsible advisers, i
necesmry, With such coordination, decisions on matters of high
national policy can be mde not alone on the beals of thes opinions

of the opersting officialis, no metter how wall informed, nor an infor-
mation slone, no metier how reliable, but on all aveilable intelli-
gmce f:1ly evalunted and properly preseted.

¥artige Expepsion snd Prosent Status

In the lattor stages of our premmetion for naticnal defense and
the early stages of the war, a vast expension of the funciions of
Covarment in intemational matters was undertaken. Lend lemze, expanded
sotivities in South America, export control and later economfc wmarfare,
plien property control, freesing and foreign funds control, peychological
wmarfre, a1l signalized the devslopment of fucilities to produce gquickly
the kind of intelligence neceasary to conduct the operution concemned.

Officials in the State Department acting largely on thelr own
initiative becauss of the Deprrtment's lack of centml fnciiities,
stimalsted the crestion of operations in such agencies as FCC.

The AMlr Forces, lacking facilities of its own, finding the UIS
deficient, and having no centrel source to which to refer, was forced
t0 canwass the Coverncent in search of informstion to assiat in.the
selection of bomblng targets.

Other large projects to obtain information on weather, termin,
medical and sanitary conditicns, food and crops, habits, etc., were
initiated, CAA, Public Heslth, Coast and Cecdetlc Survey, the Antie
trust Division of Justice, FAW, the Weather Bureau and many others all
eontributed their share 23 sources of informetion.

Travellers, officials of compenies with forelpgn plants or business,
scientists, refugees, university staffs, librsries, the vast body
of the public with informstion useful te our growing needs waa tapped.

- Our martime development mas thus charmacterized by tremendous
expansion of information and intelligence activities in many of the
normal agencies of Coverrment, as well as by crestion of large
operitions in ihe new war agencies themselves,

This expansion, however, took place primarily in the collection

of information, The many new scurces mantioned sbove were tapped by
many different agenciss. A mese of raw information flooded in
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and, through 1isison armngments, fanned out in multiple coples to the
many agecles., The expanaion that took place was not in accordstice
with any Government-wide plan, The womkneeses of cur pre-sar pattsm
were thersfore carried into our wmaretime organization. In addition,
the 1ack of a total plan and of any authoritative mechanisa for coordi-
nating the opsmtions of the many agaroiss involved, has becans &
problem of smuch magnitude that it has become of equal pricrity as the
_other weaknezses in demanding a gsolutden.

Successful postemmr intellipence will not be achieved without
firet considering the needa of the many departments concsmed, nor
without finding ways to coordirate their activities to the end that
mximn result iz achisved with the minimum of sxpemse and effort.
This need to achieve a well integrated Covernmeniewide intelligence
progren ix urgent and goes beyond the problem of merely disposing of
duplication, Almost four yesrs of mar have revealed the tremendous
resources of information that exdist in the Gevernment and among our
nationals, Only by the fullest utilizgiion of our entire rescurcas,
not only for the collection of information tut for its analysis, tatu-
Iation, and sasembly into useful forme, cun our intelligence achieve
the quality of psrformence which will be vitsl to ocur future security
and position in internationsl affairs.

.

We mnust provide for a mors adequate intelligence operation than
we have ever had before., The wery briefl analysia given above pointa
40 the leswsons vhich must be taken into acecunt in planning for the
future organisation of the Governmentts intelligence activitias.

Thers ars four msjor conclusionz pointing te¢ the need for eerly
action and two of secondary or longer renge import. Each conmclusion
1s dizcuagad bhelow,

Wides nd ndin 17 c

Some of the difficulty of achieving needed improvement in our
intelligence operetionz in the past has been the relative nemness of
irtelligence az a function of Covernnent and the absence of a common
undsrstanding even of what intelligence is, To asome, ™intelligence"
in & tainted word identified sclely with espionage and intrigue. To
otherz 1t 12 identified as 2 kind of information of military or
wariine use solely. 5Still others think of it as appllicable only to
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high strategic or nationsl security questions. Such misunderstanding
has coused many of those whosa active participation is vitxl to the
devslopment of mors adequate intelligence opemtionz in the Miture
+0 fael that it im s subject of no concera to them and to view with
trepidation propossls looking toward a strong postewsr program, ‘

Our nesds for foreign intelligence have broadened beyond the point
wshere they can ba met by the activities of & wingle intelligence agency.
Nor do they £2)1 into simple mutually exclusive subject categories
sich 8 ™eilitary," "naval,” "eccnomic,® and "political® mhich permit
ey assipment of responsibilities smong & few intelligence agencies.
Nor are they limited ¢o special or "secret" linds of foreign informstion,

Father, they rest on the necessity for understanding fully forsign
svents, %o inow all the facts which notivate forelgn natioma and
peoples, and to have reedily sccessible in usesble form a mass of
factual informstion to assist in the shaping of intelligent policy
and sction et &1l levels shere decizion is mude or influenced, or where
action is iaksti.,  They will be met, therefors, only by concerted and
widespresd activities which utilise to the fullest the tremendous ro-
scurces mxizting within the Jovermment and ameng our meticoals,

It may well be that the spresd of comcon understanding as to wiat
intalligerice ia, wut purpose 1t can serve, and how the intelligence
operstion relatas to the sction tsking or policy forming operations,
w1l contribute as puch $o the accomplishment of & more effective total
intelligence program for the Coverrment as the presoriding of apecific
organimtional penscess,

Intelligence Fyoilities st the Deportments) Lovel

Tt is comonly sccepted that cur intelligence operetions have not
bean On & par with thoss of other natlons., This has glven rise toa
cansidamable number of proposals for the oreation of a single super-
intelligence orgenization not gonnected with any of the departwents,
The 4 £fclity with such proposala is that they are based on 8 limited
view of what intelligence 18 and on & misunderstanding as to the role
an intelligence operution must play,.

There might be some justificstion for such extreme centrelisation
if 811 policy and sction affecting cur foreign relations and cur national
dafense or national intereyts werw centered at the top of the Govermment
and if intelligence were msrely the tapping of speclal scurces to report
and intarpret current developments.

R
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These vatters are not so catrelised. Our foreign policy, for
omapls, is not made up slone of considered ennouncements dealing with
high level matters., It is made every day in the thoussnd and ona .
actions and decisionz that are taken at ail levels. The intelligence
needed to assist wise decisions snd support informed action must pro-
duce a kmowledge and understanding of all the factors involved, HRire
ther, 1t sust be at hand, Extreane centmlimation of the intelligence
opamtion is no more workable than would be the centmlizing in one
agmey of the job of producing all statistlos for the Government. The
intelligence operation 1is handmaiden to the action=taicing and policy-
determining groups. It mmst be sensitive to thelr needs. It muat have
handy the mess of original documents ond materisl on which its studiee
ars based., Thile it may securs much zssistance from others outside it
mat be responaible to the place of deciasion. A depsrtment which will
be held responsible for tts deciszions and actions aust in turn de &ble
to hold accountable to it the operation which produces intelligence
on which those declsions and actiona will, in part, be based,

The prineiml foreign intelligsnce operations of tha Government
thersfore should be viewed as being organissd at all placeas where de=
cloims are oade and action taken, namely at the demarimental, or lower,
levsl.

Secaratio of Secupity Intelligence Activities
W

The enphasis in the pre-mgr period on intelligence related to the
aotivities of hostile or undesimble individusls has already been
commented upon. It is a conclusion of cur studies that the orgonleation
of cur future intelligence progmns shonld provide for the sepe mtlion
of seourity Intelligence opermtions from those engaged in producing the
more basic cuatepordies of intelligences,

The collection snd evaluation of security intelligence (sometimes
referrad to less descriptively as "ocounter intelligence”) requires the
use of siiils and a point of view not desirable in the production of
other foms of intelligence. If we are to make proper Judgments as to
vhere our interosts lie and what we can do to further them in the post-
wmr period, we will need to have intelligence which getz gt fundamentels
and is not colored by s point of view that attempta to segregate peoples
simply into friendly or hostile categories. It has been =aid that be-
fore the war Cermany had more "friends™ in this country than d4id Fngland.
Certainly Gemman intelligence, following the speschas and actions of many
of cur "proadnent persona®, could easily so conclude. And yot we went
to war, In cur ewluntion of foreign affeirs ne should take every pre-
omution apinst being aimilarly misled, Our relations with Russia,
Argentine, Spein, (hina nesd to be viewed in terms of the points at which
our interests coineide or clash as nutions and peoples, snd not solely In

IRCASSIFED o
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terms of vhether the "leders” in these countries are “rri.cmn,y"' or
*hoztilse.* .

This does not imply that we will not need %o organise facilities
to follow the activitiss of unfriendly individuals, at home as well as
abreed, nor to conduct progrums to counter their sctivities., For is
it intendsd to iaply that scme significant intelligence will not be
developed as a Tesult of these progrems.

. It dou imply, however, thai within the departments having responai-
bilities for producing both security intelligence and basic forsign ine
telligence, the two operstions should be sepsrated. Woen both ars large,

- for esample, they should not be undar the sams head. Further, a framework

for the develomment and ccordination of such security intelligence activi
tiez with the interral sscuriiy progmams which they serve ahould be pro-

vided apart from that whose purpose it will be to develop the basic intelli-

gece essantial to our future foreign progrems and internaticnal responzi-
bilities.

To the weslmesses of our pre-mer activities, the expansion of these
activities due to the war has sdded the weakness of lack of coordination
of intelligence operations. The same lack of an over-all plan that
charmoterised the sxpansion of cur gmeral intelligence activities ils
respengible also in the security intelligence fisld for a fallure to
build around existing programs and resources, for & plece-meal legisla-
tive progmsm ard for overlapping resporisivilities and duplicstlon in
operstions. )

The most obvious result of this lack of coordination is the
trmendous mastage of money and effort. Fossibly of even greater i~
portance, however, is the fact that the uncoordinated competitive pro-
grans of the wariocus agenciex dilute the fer available sidlled perzcnnel
and resilt at times 4in no one of the agencles having on hand the M1l
background of information of value to the subject under analysis,
Anotber effect of great significence ia the falze sense of authenticity
frequently orested by repetitive reporting of the smame informsiiom,
This arises from the fnet that in the abzence of a Covermnmentw-wide opem-
tional plan, each agency engages to receive all avallable rew material
dirsotly., This has been respomsible for intarviewing of the some private
individuals by as many as twelve different departmenta or units of de-
rertments. It is also responsible for the "liaison officer" and the
*ronnd table™ at which each agency, by reading all the incouming msterial,
can secure coples for itsalf and lzsue reports paralleling those of
other ageicies,

IR ASSIFIED



PP SR N I it bl Tt - " R . L - S

Thia overlap cannot be corrested by dssigning responsibilitias by
kinds of inteliigance, &5 "economic," "mSlitary,” "mwl," "political,r
sto, It can only be solved by asaipning operating responsibilities,

In each case the agengy of greatesi competence, esme of accomplishment,
or prinsry interest should be designated as the agency to be responaible
for a specifio operation, but with the provise that the operstion be
conuctad 50 sz to misguard the interests of any or all ageecies. Thus,
whilse it might be the mast fesallble srmangenent to have the FCC monitor
certain rudio messuges of interest to other agencles, it 1s inappropriate
for that agency to attempt, as it did at one time, to crete an extensive
intelligmes organisstion to amalyse such material,

The principsl apgencies pressntly engaging in intelligence activities
have made efforts to improve coordination., In the abssnce of any
authoritative mechinery to acvcompiish the development of operating plans
by wkich all the agencies would be bound, such atteampts have resulted
only in "ad hoc" arrsngements.

The Joint Intelligence Committes composed of representatives from
State, FEA, 053, MIS (Far Depsrtment), OHI (Navy Department), and A2
{Army Alr Forcez} represants the most important of such arrangementes.
A guotation from a peper prepared by the Joint Intelligmce Coamities
paints the hest pleture of its'inability 4o coordinate operaticns,

"The Joint Intelligsnce Committes's miasion, howaver, iax confined
to the Joint (hiefs of Staff organization, is not binding even on
those dem rtments represented by the Jeint Chiefs of Staff, and
lacks clear adninistmtive suthority to coordinate the intellipence
activities of its member agencies, During the war a zeries of
expadisnts such as the Joint Intelligence Publishing Board, the
Joilnt Topographlical Committee, the Jolnt Intslligence Collection
Agancles and others have, with more or less success, relieved
waricus situations where lack of coordination vas most conspicucus,
However, there does nat exlsi any agency which can stzte
authoritatively which intelligence subjects ars, at any given
tine, of most importance to the interest of the United States; or
is responsible for seeing that importent gaps in intelligence

. Are ﬁlhd." . - !

Study of cur sxperlence during the war has shomn that without an
authoritative coordinating mechanise acting in the interest of the
Government as a nhole, the responsibility of & demeriment for the conduct
of an intellfgence operstion to serve the nasds of ather depertments
cannot be established, Unless such mechenism 1z provided, therefore,
cur future Coverrment-wide intelligence activities will be characterized
by the same compartmentation, competition, and expensive operstion as
at present,
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The various ad hoc t‘.rp- of interdepartmental mitteea used
during the wer have served to promote coopermtion but have been unable
to effect real coordination. Jurther, the commitiees 80 Created have
been more concerned with exchanging Intelligence and informstion than
in coordinating operations. It is perhaps unreazcnable to expect
that they should, in view of the newnesa of intelllgence on the scgle
_ necassery in wertime and in view of the absence cof any pressure or

nhecesalty to achlieve results economically.

5in1larly, sxperience with an independent agency such gs the
Coordina tor of Informatlion at the level of the Executive Office of
the President indicates s corresponding inability of such mechanisms
to achieve coordination of oparations.

While departmental fucilities for the production of intelligence
should be strempthened, and should be chiefly relied on %o meet ocur
foreign intelligence needs, there is g relnted need for some central
machinery to coordinate the intelligence operations of the Govermment
through the development of specific opersting.plans. Similor machinary
is needed to develop an integrated security and security intelligencs
progres,

Mo I i telll

The conclusions dissussed ahove relate principally to the
strengthening or organising of intelligence opemtions within the
Despartmentz and to means of coordinating them on a Governnent-sidde
basig, The need to provide some cantrmlised professional intelligence
operution at all levels vhere decisions ore made or zction 1s taken hus
bees pointed out,

Not all the decizionz or sctions of the Government fall inte
categories that permit thelr handling by the departuentis alons. The
Preaident, toco, should have facilities for securing access to the Ifacts
underlying poesible courses of action with respect to those declsions
of ratirmal policy cutting across depurtmental lines which he alone
myt make. This need extends beyond the President a2z s person and
includes all those individusls, groups, interdepartnental or inter-
naticnal bodles, which make deciztions above the level of the departments
as mch,

This need i apporent to msny chaervers of our present deficlencies.
In some cuprters, however, there {s a terdency to view this need as
being our sole or principel one, and to conclude that what iz needed
is the continuetién on o permanent basis of some such large scale centrsl
operstion as exists now in the Office of Stmtejic Services. Such a
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conclusion fMails to take into account the fact that the principal
intelligence cperations of the Covernment must-be orgunized at the
point where decision i3 made. It does not recognlze ths leading
rols of the State Department as a staff agency to the President,

It further fuils to tske into mccount the growth znd improvemsrt that
has ocourred in the deportments and the further improvement that can

_be achlevad. ’

In 1539, when the Codrdinator of Information (predecessor to 035)
was first organized, 1ts principsl role was to bring some order out of
the conflicting intelligence being produced in the depurtments in
order that the President and the already-envisioned Combin=d and Jolnt
agmcies would have but one place to which to turn. It was at first
considered to be but & secondary responaibiiity of this agency to
ngage In intelligence operutions on 1ts own excert as might "fucilitate
the securing of information not now evallable to the Government®
{Presidential letter of July 11, 1941). The extensive progrem, not
only of collection of information but of independent ewsluation, mhich
subseguently grew up in COI is a direct result of the inadequacy at
that time of the departnental programs. Such development was therafore
vital to our wartime needs, and COI {now 0S5) has undoubtedly blaged
new trails and raised the level of competency of cur total intelligence
opsration. However, the war apsncies in other fields than intellipevce,
unirhibited by past weaknmases, staffed with new personnel (many of
them of the type not avallable to Guverncent in peecetime), and with
pmetically unlimited furds and fresdom of action, can lay claim to
the same schievement. We cennot, however, continue a complete stmcture
superinposed o top of the normal structure of Covernmert beyopd the
period when cur var needs damand it, The problem is how to capiure
that which 13 good and to integmate it &nto the normal fromework of
the Government. Had our intelligence bese been stronpg when wur came
uper us, COT would not have had to tuild inde-endent facllities,
However, to continue such fmcilities in the future will tend to
perpetunte the very weaknesses that muat be corrected.

The improvement of intelligence cperations in the depertments ard
their ccordination as one Covernmentwewide program will provide the
principal fxcilities throupgh which this high-level need can be met,
However, it may be desirsble to snticipste the need for some additional
central fucilities to provide or secure the intelliyence needed-at the
top of Govermment. Such independent centrel staff as may be regquired,
however, can be sall, since it could rely very lar;ely on the product
of research and analysis in the departments and will not engage in

large scals original resesarch and aralysis itself. Its responsibilities

would be to secure and harmonize intelligence, to reconcile corflictlng
intelligence, and as envisicned in the JIC paper already quoted to
"mobilize the rescurces cf all ajgencles in the Mlfillment of an urgent
intelligence requirenent.®
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Sentralised Qperations

Hone of the indiridusl intelligence agenciea of the Jovemment
can hops to engage, independently of the resources that exizt elae~
whers in the Goverrment, in sll the operstions which concefvably could
be justified to serve its needs, similarly in the development of
central facilities, the purpose of which will be to coordinate irtelll-
gence cperaticns, cere should be takem that such facilitlies do not enw
- gage in operations which can be performed at the deportmental level.

Fven with such care, however, it appeers dealruble to anilcipate
the establishment of some operations at & centrul lsvel. This report
sttempts only to 1llustrate some of the kinds of operations shich might
be centmlized. The 11l development of plans for the aventual cemtral
operating program might well wait on the crestion of central planning
facilitiax to develop such plans.

¥hether this country should engage in secret intelligence activities
(espionage) in the post-war period is & policy decision which is beyond
the scope of this report. Such activity, if undertaken, should be
principally conducted centrelly and where psrmitted in the departments
should be rigidly suparvized centrelly. .

Special intelligerce, invelving the interceptlon of communicatlons
withaut the knowledge or conzent of the asnder, end the use of crypte
and other forms of analysis raises similear questions. Here the case
far ceantrel direction of such activities {should they be undertaken in
the post-war pericd) is perticulsrly strong because of the extrece
difficulty of dividing up operations, the great cost involved in
duplicating services, and the potential shortage of availabls skilled
personnel.

With regard to files and meps of common widespread use, espacially
of a strictly factusl or data type, the svidence of extreme duplication
now inherent in the presemnt picture would seem to demand centmlizmtlion
at lemst of indaxing if not of the files themselves. The theoretical
sdwntages of centmalization are frecuently offset by the practical
difficulties inhersnt in removing the intimate working tools too far
from the operstion they merve. The British, homever, have centrullzed
some {iles with reported success, and perhaps we can too, 1f the proper
framework is created for their operation. Here, tco, the preclise solu~
tion can best be developed Ly the central plamning facilities alredy
suggested.

bASSIFIED
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Supeary of Cenclughons

 Tp summarise then, there are six conclusions of which four axe of
primry lmportancs and priority for action and iwo ars of s sacondary
pature on which the need for motion is not yet sufficlently established
and therefors can bs deferred.

© 1. There must be & more widespresd understanding of intalligence
and s more widespreud participstion in the development and implements-
tion of plans for improved intelligence in Government.

2. The prlnci;'nl it elligence operations of the Governmert should
be organized at the point where declslon is made or actidn taken, 1.,e.,
at the departmental, or lower, lsvel rather than in any centmal sgency.

3, The basic intelligsnce operation in emch depertmentt should be
organised apart fram the operation producing security intellipence.
There is a need for some interdepartmentsl coordinsting machinery to
davelop an intepmmted Governmentwwide security and sacurity intelligence
Progren.

4. To insure optimm results from departmental intelligence
operstions, there 1s & need for some centrsl interdepartmental coordi-
nating machinery to develop through specific opersting plans, an in-
tegruted Government-wida genersl intellipgence program.

5, It may ba well to anticipete & nsed for centml facilities to
secure intelligence needed by the President. If separate facilitles
. are found necessary, homever, such intelligence can be produced
principally through intelligence avellable in the departmentis. Any
annl) centml facilities subaequently found desirable or necessary should
rot sngage in large scale initial research and analysis,

6. There may be some need to centralize certain oparations common
to all agencies or which for policy ressons moy best be parformed
cantmally, The determmination of the kind of central operation which will
be needed must emait high policy decision with respect to certein of the
operetions which would lend themselves to central direction gnd operatlon.
A decision with respect to other of the cperations which might fall into
thiz category can ameit the siudy and development of plans by the centml
coordingting body provided for in 4.

Recommends tions

Many of the specific changes in internal organiration that are
indicated from & consideratlon of the concluslons, are of intere:t or
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concern only to one department. Recommendations applicable to a
single department are presented in brond terms only when they are
of genersl interest or to iliustrete the brosd prineiple involved.

Recommendations concemning proposed change, or action of common or
over-all concern, ars, however, presented in some detall.

The greater portion of this section of the report is thus de-
voted to0 the proposed centrsl coordinating machinery, This should not
lead to the assumption that the crestion of central machinery iz viewed
as the most important step to be taken. Of far greater importence is
the creation of strong departmartzl organizetions mrticularly in the
State Department, and the separatlon of security intelligence operations
from the more basic intslligence cpemtions especislly in the State,
War, and Navy Departrents,

e Wides d Understgnding of Intelligence B
Throughout this memorandum it has been noted how vital to a more
adequate Goverrment-wide forelgn intellijgence progrem is a more wide-
spreed understanding of whot intellipence is, how it is produced and
how the intelllgence agency relates to and serves the action-taking
ar policy~determining groupa. Ho specific recommendsticr. ia possible,

Conduct of the Intellizence Operstion gt the Deperytmental Level

Each depsrtment (snd in some cares subdivisions of departments)
which has important responsibilities in internaticnal matters including
our rational defense, or which haa public responsibilities for pro-
viding forelgn information should provide for a competent foralgn in-
telligence operation.,

The kind of fncilities which will be required in the varicus de-
partments and their size will vary., Except in the case of departments
with major responsibilities, such &s the State Department, the facilities
can be quite small,

In each case, however, scms provision mist be mede for the
following functione: :

1. The careful determination of the demmrtment's pctual require-
nents, This daterminetion will require the Aevelopment in mech depart-
ment of a Planning Staff{. The requlrements of the department will need
to be expressed in accordance with & standardiszed terminology and
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classification of intelligence and will need to be stated in sufficient
detail to guide reporting, either by activiiles of the deperinment itself
or of other departments on which the _de;nmxent may rely for infomstion,

2, The systemstic cataloging snd utilization of all possible

" sgurces to supply the needed information or intelligence.

3. The thorough aralysis and ewmluation of informgtion througn
research teohiniques. In this way new information is tested sginst
the accumilated imowledge and established fuctis of the st ard a
complete and digested piciure is avaflable in which eech pertinent
plece of relevant information is presemt and in the right place with
the whole s ‘J.ntorprcted that conclusions can be drawn and trends are
visible.

Le Careful dissemination of the resmultant ewmluated product
rrther thap the mere distribution of incoming reports "of interest,®
Ths intellipsnce office must be responsive to the needs of its depart-
ment.and see that those needs are supplied in full and when needed,

On the other hand, it must protect the department from the voluminous
flood of cesupl, unrelated, and unevalusted raports or scraps of in=-
formation. Just as g departmert expects ita statistical office te
analyse, tabulate, sand summarise data and point to itz significance, mo
in its ssarch for knowledge of forelgn namtions, peoples, conditions or
events 1t mist look to its intelligence office to do & similar job on
the ram material of foreign information.

Our wmartime experience hes shoun that the need for forelgn infore
mution and intalligence in any department far exceels the ability of
its intelligence office to sacure or produce without the utilization
of faciliities that exiet elzewhere. In esch case, therefore, nhether
the intelligence facilitlies provided in s department are Jxrge or
msoell, the responsibilities of such groups should include not only
responsibilities to thelr depertments btut to & total Government program
an wall. In the latter category are responsibilities such as (1) to
participate in the plamning of a Coverrment-wide progrem, (7} to inter-
pret the needs of thelr mgencies to the other sgencles on which they may
roly for evmlusted summary intelligence, (3) to review the sdequacy of
covervge and competency of result with respect to intelligence obtained
through other agencies, (i) to serve as the lialson point between lheir
agencies and the intelligence groups of other agencies. In generxl, the
departmental intelligence units should only establish such independent
facilities for collection, ewmluation or dissemination as are conglstent
with their role in a Government-wide progrum.
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Ths sucoess of our post-mar intellipence operwtion rests on
the creation within the State Department of an intellipgence operation
with responsibilities such as those staiedabove. The creation-ofa
cmtralised intelligence operztion iIn the State Department would not
only provide that Department with fucilities it has long needed, In
addition it would serve to provide the place where leadership of the
Covernasnte-wide intelligence activities would be centered.

INT 1214

The intsiligonce spermtions of the ¥ar and Navy Depertmenta nesd
40 be readjusted to postwmar nseds. The mar has been responsible for
an enphaeis on current news as exemplified in daily situation reports
and on operstionel intelligence as raflected in the large scale omler~
of-battles operstions, HNelther the organizations nor the ataffing have
been fully developed to servc the purpcses of actlve War and lavy De-
partnent participation in interdepartmental discussion of high future
policy. Tn the Navy Department as an fllusiration, the entire intellf.
gence nission is stated to be in support of the fleet. In neither of
the two Dgprtmmts has suffisient emphasis been piven to research and
analysis nor has provision been made for all available information to
be brought together at one point for ewluation. Further, as slredy
pointed out both still pemit &n over emrhasis on security intelligence
to interfere with the full development of more basic intelligence.

Other Departients such an Coomerce and Agriculture need to recast
their intelligemce organizations 3¢ as to become participating groupe
in & total Covernmentenide forelgn intelligence progrem.

of byl ce fActivitie " o

_ The security intelligenca gctivities either at home or abromd,
serving internal security pruposes should he sercmted organizstionally
from the more wsic intelligence activities, except for the mutual ex-
change of highly ewluated and summarized reports of general import (not
merely of "caszes”)}, It is further recomuended that an integratad
security program including the security intelligence sctivities that
spport it, be plammed for the Government as a whole.

The fxplenmentation of the first recoomendation will require action
in a mumber of departments, not necessarily simultaoneously.

In the State Depsrtment, for example, the creation of new centrel
intelligence fecilities should pot be accompanied by a tmnsfer of
activities now cantered in the Office of Controls in the Division of
Foreign Activities Correlation,

In the Novy Department some seperation has been undertaken by the
creation of new intelligence facilities in the Office of the Coomander
in Chief gpart from the Office of Naval Intelligence which is the
Frincipel Kavy Dapartment organization concemmned with security snd security

1
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intelligence. Thess new fneilities offer the possibility of becoming
the pucleus f3r an expanded msic intellipgence operation in the pomte
war era when the poeds for strictly operational intelllzence will be
greatly curtailed frrespective of whether the Office of the Comander
in Chief is retained or not, The role of ONI, however, &3 the centml
staff agency for security matters is not clear, and a number of related
activities, not only ip the Poreaus and Auxilisry Services bnt in the
Office of the Chief of Naval Cperstions itself, are not now coordinated
under & single heud or staff unit,

In the “ar TDepertment, too, some separetion has resulisd from
the resctivation of the Office of the Provost MNarshal Cenerzl. The
predilection for cortinuance in the fleld of security irtelllgence,
however, 2till permits the Militery Intelligence ‘ervice to become
106 engrosssd with matters that could be farther centmliszed cutside
IS, Further, because of its orgnizatioral phoement the PHG connot
bs Mlly ~ffective as a staff agency to coordinate all security matlers.

In both the War and Navy Demrtments the separation of the securlty
intellienca operstion ard the more basic forei;n intelliygemce opemtion
ahould be furthered and the security intelligence and the varicus forms
of internal security operations be more clozely coordirated.

The implerentation of the sccond recomendation will require the
creation of an interdeparimertal coordinzting committes described
below, .

on ¢ talligence & rity & tion i
To inmire that the intelligence und sescurity activities of the
Government, carried on by a rumber of sgencies, 1f{1l] all the national
requirenents, that they are developed as a totsl progrem rroducing the
maximum result with s zinimum of duplication, overlap and confusicn and
that adequate planning is accomplished for thetir expansion in eny future
emergency, it is recoomended thet two interdepartmental ;roups be ore
gnizsed under the leadership of the Department of Siate. )

The one group which would consist of the Assistant Secretaries
- of Stete, War, Mavy ard Commerce would comrose an Interdepartmental
Intelligence Coordinating Comittes. It would be concemed with developing
an integrated Covernment.nide foretpn intellipence program. It also
would be concerned with planping for the future. .

The other group, consiating of the Assistant Secretaries of State,
var, Navy and Treasury &nd the Assistant Attorney Cenergl, wonld comrose
an Interdepartmental Security Coordinating Commnittee, It would he
concarned with developing an integrated Covernmentewide intermal security
progrum &nd of an integrated Covermmentewide gecurity Litelligence pro-
Eran. It alse would be concerned with planning for the future,
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These two groups by directicn of the President and My mesns of
planning conducted by permenent staff of their own working through
mbeomnd ttees fncluding representatives of any agency of interest.
either as customer or cortributor, would develop & serles of sp=cific
opersting plans, Thess plans would serve as common directives for
the assijnzent of operating responsibifities among the departmental
intelligence ard security sgencies, The menner in which such planiing
would be conducted will be the same in both the security coordimating
committes and in the intslljgence commitiee, and is described below.

Exeept as discuised later upder "Condict of Centyml Operations,”
the committees would have nio responsibilities for the production of
intelligence itself nor for the conduct of operations, Rather thelr
reaponsibllities would, cousist of the followings

1. To develop & detailed and clear stgtenent of the national
intelligence objectives snd requirements and of the
nationzl security requiremants, including those of all
departnents and agencies,

2» To fetermine the means in terns of actual operations for
neeting the rationel intelligence and natiorsl swecurity
requirenents,

3. 7To sasign, through a seples of specific opersting plans,
operuting responsibilities to the various depertments.

4Ls To reviem the adequaocy and sconomy of the total intelligence
prozram of the Governnent and of the total security program
of the Government, :

5. To develop plans, legislation and other instrumentsz in
reediness for the sdjuztmert of the Intelligence ard the
security programs in the event of emergency or other chanred
conditions.

The above 1ist of responaibilities describes in effect the steps
in planning, The visible result of such planning and, therefore, the
principal cencern of the commlttees would be the operating plen itself.
Egch operating plan when issued would reflect the determination of the
approprizate cormittes under each of the first three continuing and
lonig renge responnibilities shown above, {,.e., the reculrements, th=
means for their accomplishment, and the speclfic opersting assignments
allccated to the vari-us depertmenta and agencies. %When iswmied, the
specifis goperatirpg plans would be directives to the departments ang
agencies. The demrtoments and agencies would aijust their operztions
to cenform “~ them, .
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ting plans, A typlcsl operating plan when published ahcould
contain such material as the following: the subject, sres, or kind
of operation covered by the plany the specific requirement covered
by the plan; the scope of the plan; provisions of the Overating Flan
{opemting requirements, assipgrments, atc.) as reporting, tabulaticn
and filing, evaluation and dissemination.

Zuch planning would not be accomplished overnight. Nor, 4if the
comiittees ware to be uffective, could they walit in any broad field for
ths accomplishnent of full planning bafore Lssulng a apecific operating
Plan to effwct an obvicusly needed change.

Ultimately, spscific operating plans would be published by the
intelliyence coordinating committee in at lesst the fnllowing atbjectis
or categories of intelligence: Ueocgraphy; Ecchomlcay Finance; Armed
Forces; Covernment, Politics and Katiconal Policy; Tmnsportation and
Communications; Feople and Social Forces; Technoclogy and Selentific
Development,,

Thess broad categories, however, are made up of lesser citegories.
Long before anything like a total Governmentwwids operutlng plan in
one of these catzgories 1s conmplete, operating plans wauld have been
detarmined upon and published in mibdivisions of the category. The
totxl opereting plan for economic intelligence, for example, would
require plans in such subjects as Industrial Flant and Potential;
Resources; Trade and Commerce; Isbor Supply and Fmploymentp and athers,
Similarly the epemting plan covering intelligence concerning People
and Social Forces will require plans on Popula tion and Charscteristics;
Living Stendards; Culturml Standards amd Customsy and others.

Other ‘types of specific operating plane would also be developed in
connection with certain kinda of operatione {(unrelated to any
category of intelligence). Thus plans would be developed as needed for
sach operations as[the monitorirg and interception of foreign radic or
eommunicationg; the single or combined gollection of information through
sources of interext to & large mumber of apencies (such as the Inter-
departuental Committee for the fcoquisition of Foreign Publications, the
Technical Indusirial Intelligence Comittee, the Survey of Foreign
Frports, ete.}; and interdepartmenti:l procedural matters such &3 the
standardization or joint operstion of files, distribution and ligison
problens.

Similarly the opermting plans of the security coordinating -
conmittes would encompass not only the wrleous aspects of security in-
telligence Arncluding the filing of such intelligence, but also the
various security operaticns such aa border and harbor patrol, port
security, ceneorship, preventive investipmtion, socurity advisory
servicas, ete,
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Plamipg ateff. An essentisl element of these central coordinating
committees is-a full-time plarming staff. Apeciallista not only in
sitllz of sdministrative snalysis but with a knowledge of the field
to which they will be assigned would ultimutely be required in each of
the major mbjects or categorisa of intelligence including security
intelligence as well as In variocus kinds of intelligence and security
operations. Thepe aspecislists should not carry deprrtméntal responsi-
bilities but should be aszzijmed to reasonably permanent duty with the
comittees. Providing for this steff will be & speclel concemn of the
State Department but should be a responsibility of all the agercies
represented on the top two commlitcen,

Each mpjor sublect or kind of operction in which an opersting
plap is necessary, should be assigned as & continuing responsiblility to
a member of the planning staff. The megber of the centrel: planning
staff would call upon sach of the many agenciesz which has an interest
in the matier asaigned, either as & conmmer or as a contributor,
ito designate one person to represent his apency in a continuing and
responaible capscity in the develepment and implemerntation of an
operating plan covering the metter assigned. The asgencies of interest
would in alimost 3ll cases include many ngencie: not juat those repre-
ssnted on the top committees themselves,

These groups would constitute the subcommittees to discharge the
responsibilities for planning and for reviewing, &3 a cortlnucus
assignnent, the adequacy and economy of all activities in the subject
or kKind of operation assigned. A mewber uasigned from the centrsl
planning staff rhould asvrve as chalivman of each subcosmitiee. The
responsibility for its - effectiveness and, for much of ita hard work,
wcauld fall on him.

Current problems, including that of duplication, may not always
be the most important matter for the subcomittees to concentrate on,
The chairman of sach subcommittee should not permit the handling of
current problems to put aside the long range r=sponsibility of that
subcomrmitiee to develop 2 complete plan of operation in its subject
or kind of opermtion.

Throughout, the ultimgte pogl should be kept In mird of ¢ gerles
of specific opersting plans, prescribing a coordimeted program in which
all activities assential to the inteliligencs and security requiremonts
are provided for, and in which the operations and facilities of all
sgencies are used to the maximus to serve the needs of other agencles.

Joint Secretarist. The two commitiees should be served by a
common secretarist which would provide for orderly procedure through
standard agenda and minute keeplng systems. The =mecretariat should
take the minutes in each subccmittee and maintain the files of the
comulttees.,
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The need to provide for mome fmeilities to serve grovps st a level
above the derartments themselves is one vhich should be anticipated
but action i3 not now recoomended. .

: With the principsl intelligence activities of the Government belng
carried on in the departments in accordsnce with a planned ard coordi-~
nated propram, such intelligence as may be needed at the top of ihe
Covermment can be produced through or ascursd from the intellipence
operations in the department., The State Departmert would provide the
principal facilities for bringing to bear on any high level problem
the total intelligence awvailable anywhers in the Covernment.

Should it later be fourd, however, that independent ficillties
are desirable to serve the President in the occasiorsl instance in
which he may wish direct and immedizte accesz to the intelligence
inrvolving & metter of high decision, these ficilitises, which should
be organised in his omm office, can be small and naed not engege in
large scale inltiz]l research and armlyasls on origiral raw materlals.

Conduct of Centrul Cperationg

The strengthening of intelligence activities in the depertments
and sgencies and their coordingtion by & centrsl planning staff are
the principel means of providing & total opermting serving the total
national needs., Centrsl facilitias should not ba created, therefore,

to engage in operstions which can be performed at the departrental
level. . '

The plarming conducted by the two coomdirste committeesn may
resalt in & decision that some types of operation may be found to be
practicable only if opermatsd centrally or under strong day to day
central direction., It is recommended that any such service as is
deternined to requive centrelization, be conducted a5 an interdepart-
mental service under the appropriste coordinating committes.
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